E

DOCUMENT RESUKE

ED 051 390 ¥T 013 052

TITLE Vocational Education and Traininj Under a
Comprehensive Manpower Policy. Proceedings of a
Conference, May 13 and 14, 1970.

INSTITUTION Wisconsin Univ., Madison. Centetr for Studies 1in
yocaticnnal and Technical Education.

PUB DATE 71

NOTF 104p.

AVAILABLE FRCHM Center for Studies in Vocat*onal and Technical
Education, 4315 Social Science Buildina, University
of Wisconsin, Madison, Wisconsin 52706 ($3.00, plus
$.12 postage)

EDRS PRICE EDRS Price MF-$0.65 BT tot Available trom EDRS.

DESCRIPTOURS *Conference Reports, *Educational Legislation,
*Tederal Legislatioun, *Nanpower Development,
Manpower Needs, #*Vocational Educatior

ABSTRACT

Twenty persons representing vocational education,
the Labor Department, Conqgress, universities, business, and industry
attended a conference designed to discuss the applicabilities of
legyislative proposals for a corprehensive manpowec¢ training program.
Presentations included: (1) "Problems of Decentralization and Block
Grants® by William B. Hewitt, (2) "An Evaluation of the New (lanpowver
Legislatiou" by William R. Bechtel, (3) "Problems and Prospects of a
Coordinated ¥orking Relationship" by Clarence Greiber, (4} "Absolute
Poverty, Relative Poverty, and the Task of Manpower Training
Programs”™ by Michael C. Barth, and (5) "Implications for Folitical
Responsibility and Public Policy" by William A. Steiger.
Recomretidaticns related to such matters as: (1) integration of the
multiple manpowvwer programs, (2) decentralization ot manpower
programs, (3) cooperation between vocational education and the labor
Department, and (4} role of state and federal governments in manpower
training. (AS)

O

RIC

Aruitoxt provided by Eic:



EDN51390

US DEPARTMENT OF HEALTH.
EDUCAVION & WELFARE
OrFICE OF EDUCATION

THIS NOCUMENT HAS BEEN PEPRO
DJCED EXACTLY AS RECEIVEQ FROM
THE PERSON OR ORGAN.ZATION ORIG.
INATING IT PQINTS OF VIEW OR OPIN
(ONS STATED D0 NOT NECESSAAILY
REPRESENT OFFiClaL OFFICE OF £EDU
CATION POSITICN OR POLICY

Vocational Education
and Training

Under a Comprehensive
Manpower Pglicy

Proceedings of a Conference
May 13 and 14, 1970

Frepared by the

Center for Studies in Vocational
and Technical Education

The University of Wisconsin



Tue Center for Studies in Vocational and Technical Education is uffiliated

with the Ind'istrial Relations Research Institute,

Library of Congress Tatealog Card No, 71-632825

Copyright 1971 by the Regents of The University of Wisconsin

FERMISSION 10 REFE IDWKE THIS COPY
RICHTED MATERIAL BY WICRDFICHE GNLY

FANRTEAE of Thy
f 22:‘“‘4}:‘9? PIIIP

10 ERIC AND ORLANPATIONS OPERATING
UNOLI AGREEMENTS WITH THE LS OFFICE
OFf EDUCATION FURTHMER REFPRODUCT'ON
QUISIDE THE ERIC S1$Te REQUIRES PER
MISSION OF THE COM RIGMT DWNER

Q
ERIC
J o

\ i i b b £ 4 A



I ]

S by,

o T

CONTENTS

Preface
Participanis

1
Gerald G. Scmuers, Chalrman

Problerms of Decentralization and Block
Grants: William B, Hewitt

Panel Discusston Lowell A, Burkett
Ecrest Green
Sar A. levitan

AP R ? o =y S o A R e T i Ty b

1
Nelson Cummings. Chairman
An Evaluation of the New Manpower

1agisiation william R. Bechtel
i 184
A James E. Jones, Jr., Chairman
? problems and Prospects of a Coordinated
‘ Working Relationship: Clarence Greiber

Pane) Discussion F. J. Walsh
3 Sydney Forbes
: Rupert N, Evans
k<
3 v
N Harold W, Watis, Chatrman

Absolute Poverty, Relative Poverty, and the
Task of Manpower Training Programs Michae) C, Barth

ifi

Aruitoxt provided by Eic:

Page

vii

14
17

25

33

44
47
54

61

B



ERIC

Aruitoxt provided by Eic:

v

James L. Stern, Chairman

Implications for Political Responsibility and

Public Policy W.liam A, Steiger
Discussion Warren Roudebush
Gartn L, Mangum
David Rusk

“

<

Page

69

84
88
93



O

ERIC

Aruitoxt provided by Eic:

S e T £ R A B

i

INTRODUCTION

This Conference is one of a series sponsored by the Center for Studies in
Vocational and Technical Education since its establishment unde~ a grant fron
The Forc Foundation in 1944, ! The Conference was supported by The Ford
Foundation under a special grant supplementing the general support fur Center
operations as a whole,

Like its predecessors, ihis Conference stems from the special purposes
and characteristics of the Center's approach to the stucy of vocational and
techriceleducation. In contrast with some other centers in the {i{eld, the Uni-
versity of Wisconsin has attempted to develop an interdisciplinary program of
research and study, {n which faculty members from 2 variety of University de-
part:nents report and relate their researchi to practitisners in the vocational-
technical field. Research activitivs are designed &nd thelr results are dis-
seminated with an eye to the formulation of policy at federal, state, and local
levels., The Center hes had a major focus on the relationship of the labor mar-
ket and manpower policies to the needs and programs of vocational educators.

Givan the Center's special approach and erpertise, the recent legislative
proposals for a comprehensive manpower policy afforded a unigue oppertunity
for the utilization of our resources and facilities, for these proposals, although
designed to expand and integrate manpower programs, ulearly have impo:tant
implications for vocational ecucation in the United States. A number of heated
debates have alieady enzued between offictals of the U, S, Department of Labor
and the Department of Health, Educativn, and Welfere concerning the implica-
tions of the legislative proposals; the American Vocational Association has also
made known its deep concern,

As the papers and discussions indicate, the bil's presented in Congress
to reoraanize manpower program: have basic similarities. They emphasize
integration of the multiple, and often contlicting, manpower progréms now in
existence; and they make some provision for decentralization to state and com-
rauiity levels while preserving basic elements of federal authority. However,
there arn also some important differences in the proposals, especially concern-
ing the role to be accorded to public employment tor the disadvantaged and the
vnemployed. There are also important differences concerning the place of com-
Tinity action programs, and representatives of these agencies have expressed

'A list of previous Conference Proccedings, aswell as other publications and
research monographs, can be clitained by writing to the Center,
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grave doubts concerning the proposals, as is indicated in the Conference Pro=~
cecdings.

Vocational educators have expressed fears that the proposed legislation
would firmly establish two senarate tracks for the vocational training of the
disadvantaged. The Vocational Education Act nf 1968 placed heavy empnasis
on prograns for the disadvantaged, and even though appropriations for this
purpose have not been forthcoming, there is still the hope and intention that
these provisions will be implemented. The recent legislative proposals give
the Employment 3ervice a much more cerntral coordinating role in manpower
training than now exists, The question naturally arises as to the dangers of
conflici between these two approachas to the vocational training of the disad-
vantaged. Can conflict be avoided and cooperation between vocational educa-
tion and the Labor Department be furthered at the federal, state, and local
levels?

What are the implicaticns of a greater state role in manpower training?
Can boeards of vocational education work with state manpower agencies to be
established under the legislative proposals? Will they dominate or be dom-
inated by the manpower agencles?

Similarly, what are the implications of block grants for the continved ef-
fectiveness of vocational education at state and community levels® Will the
flexibility envisaged by this approach enhance or detract frorn, vocational edu-
catjon for the disadvantaged ?

These are an.ong the pressing questions raised in the Conference sessions.
Althouch answers were not always as readily forthcoming as the questions
themselves, itis fel: tha* the Conference increased understanding of the basic
issues. It is hoped that these Prorecedings will further intelligent thought on
the relationship between vocational education and a comprehensive manpower
policy,

We ere indebted to The Ford [oundation for financial support of the Con-
ference, to Pauline Fosdick, the Center's Administrative Associate, and to
Barbara Dennis, Editorial Assoclatz, for their assistance in arranging the Con-
ference and in preparing these Proccedings.

Gerald G, Somere

Director

Center for Studies in Vocational
and Technical cducation

August 1970
Madison, Wisconsin



O

ERIC

Aruitoxt provided by Eic:

S S haonis

M S T 8 PTS Tehds , SET P IAp

PARTICIPANTS

Michael C. Barth
Economist, Research Division
Office of Economic Opportunity

Wwilliam R, Bechtel
Staff Director
Senate Subcommittee on Employment, Manpower and Poverty

Lowell A. Burkett
Executive Dractor
American’. -ational Associaticn, Inc.

Nelson Cummings
Executive Director
Madison Urbea League

Rupert N, Evans
Professor of Vocational and Technical Education
University of lllinois

Sydney Forbes
Analyst
Wisconsin Power and Light Company

Ernest Green
Workers Defense lezgue

Clarence Greiber
Director
‘Wisconsin Boatd of Vocational, Technical, and Adult Education

william B. Hewitt

Deputy hssociate Manpower Administrator
U.S. Department of Labor

vil

o mrha




viii

James E, Jones, Jr.
Professor of Law
inirersity of Wisconsin

Sar A, Llevitan
Center for Manpower Policy Studies
Ceorge washington University

Donald 1, McCarty
Dean

School of Education
University of Wisconsin

Garth Mangum
Human Resourcec Institute
University of Utah

Warren Roudcbush
Manpower Assistant
U. S, Department ! Health, Education, and Welfare

David Rus}
Chief, Division of Program Development and Legislative Studies
U. S. Department of iabor

Gerald G, Somers

Director

Center for sStudies in Vocaticnal and Technical Educa’ion
University of Wisconsin

William A, Steiger
Congressman from Wisconsin

fames L. Stern

Director

Industrial Relations Pe ~earch Institute
University of Wisconsin

F. ]. Walsh
Administrator
Wisconsin Stat. Employment Service

Harold W, Watts

Director

institute for Research on Poverty
University of Wisconsin

ERIC

Aruitoxt provided by Eic:

9 .




SECTION 1

10

Gerald G. Somers, Chairman

v ——— =



ey Tt

g b e £ TS

e

—— S A

Q

ERIC

Aruntoxt provided by Eic

PROBLEMS OF DECENTRALIZATION AND BLOCK
GRANTS: PANEL DISCUSSION

WILLIAM B. HEWITT
U.S. DEPARTMENT OF LABOR

"

The subject, ""Problems of Decentralization and Block Grants, " assumes a
greatdeal of common understanding among the panel participants and the audi-
ence as to the administrative system within which de~entralization might take
plare and the so-called block grants—or as we would prefer to phrase it, flex-
iblc grants—would occur., Clearly, alternative administrative structures are
conceivable. In discussing the problems which follow I have assumed that the
audience has more than passing acquaintance with the structure pcoposed in
the Acministration's bill, H.R, 13472, the Manpower Training Act. Accordingly,
I will not in these remarks unizrtake to explain the Administration bill and the
structure it seeks to put into place.

To put the discussion in perspective, however, it will be useful to note
thst the Administration' s manpower bill is the clearest articulation, albeit in a
narticular subject matter arza, of the Administration's concept of the New
; ‘deralism., iIn gereral, the main foci nf the bill are decentralization of ad-
iri {stration, decategorization of progran funding, and consolidation of statu-
t.y authority for manpower programs, The Administration's conception of New
Federalizm envisions roles for federal, stat:, and locai governments which are
apprcpriate to those areas of jurisdiction. Perhaps the mest distinctive feature
of the new Fedcralism is its explicit embrace of local government as a cun-
stituent element in the overall fabric of federal-state~local governmeital rela~
tion s,

Instead of discussing the "nuts and bolts" of the administrative apparatus
to be put into place after the propssed Manpower Training Act, these remarks
willbe addressad to at least some of the substantive issues involved in spell-
ing out @ system for decentralizing the administration of manpower programs.
These issues * '}l focus ia the main on the problers of decentralization and
not on the more technical acccunting and accountability problems of adminis-
tering a block grant progrém. 'Vc will interpret block grants for the moment as
being synonymous with decategorization of program resources and leave that

issue for futu-e discussion.
A3
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1 have identified eight problem areas which require some sort of resolution
if one is to put into place a system for decentralizing administration of r.an-
power progrems., In view of thie time constraints, I will attempt only to sketch
quickly the nature of the problems and indicate the conclusions built into the
proposed Manpower Training Act. Perhaps we can go into some of them in
greater detail in the question and answer period.

1. To whom docs one decentralize ?  Perhaps the first question *hat
confronts a policy-maker, given the peculiar state of development of manpower
programs and their diffuse sponsor arrangements, is what organizations with
what geographic jurisdictions should be built into the svstem as stewards of
public expenditures for the provision of manpower services. There are several
alternatives. One could look to state agencies, many of which have local of-
fices as a partoftheir line administrative apparatus. Local government {s also
a plausible candidate. Private nonprofit organizations of a wic2 variety are
possibilities. Combinations of loca! government units such as area-wice
councils of governments are conceivable local administrators. Special govern-
mentaldistricts comparable to port authorities n.ight be mandated and developed
for this purpose. And, finally, one might turn to private for-profit enterprises
as organizers and deliverers of manpower development services.

One of the concerns in selecting an appropriate administrative head is the
widening perception of the need to build '"popular participation’ into the deci-
sion-making process. For a variety of reasons growing out of the experience
of running manpower procrams over the last elght years, the Administration has
opted for local government as the logical element at the community level to run
manpower programs. While the electoral process may have its shortcomings,
it would seem lo bc as satisfactory a way for assuring widespread popular
participation in the affairs of the community as has yet been invented. Alter-
native arrangements for setting up what amounts to "shadow governments, '
hopefully representing some predetermined constituency, e.g., the poor, rave
rot demonstrated any superiority as devices for assuring the democratic in-
volvement of the people.

2, A second problery is the lack of effective institulions, governmental
or otherwise, in the manpower business. The strengthening or building, as
the case may be, of institutions to administer modern manpower programs is a
necessity of the first magnitude if we are ever to develop the degree of effi-
ciency and the program effectiveness in dealing with the employability develop-
ment programs of our work force which we all know to be both desirable and
attalnable. Thus, the proposed Manpower Training A.t provides incentives for
substantial reorganization of state government to put together the varivus
pieces of employment, manpower trainirg, and rehabilitation administrative
machiaery as now exist and to build outward from there. The new comprehen-
sive manpower agencies envisioned would represent a consolidation of activi-

i
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ties and reverse almost a hundred years of growing fragrientation of ad hoc
agency after agency in state government. In addition, the A<t would requirg,
for full state participation, the establishment of new and meaningful state man-
power planning councils. These councils would be charged with reviewing and
consolidating the annual plan: of service not only of the manpower activities
uncer the comprehensive manpower agency but also those of all other federal
grant-in-aid programs which support manpower program components.

At th. community level, there simply are no effective manpow=2r-
administering institutions, with very few and scattered exceptions. The Ad-
ministration's bill proposes establishme=nt of area prime sponsors which would
Le governimental bodies fcr the most part (those prospectively few nongovern-
meantal bady prime sponsors would be designated by responsible local govern-
ment officials, such designation subject to annual renewal or revocation).
These Prime sponsors would be essentially new institutions. Existing public
school systems, local nor state agencies, or other partialiy capable apparatus
do not appear to hold promise of developing into institutions of s “ficiently
broad jurisdiction, and sufficiently responsive to the local electorate, to serve
as the administerers of manpower programs.

Finally, local advisory bedizs would be mandated, hopefully io replace a
wide varisty of special purpose advisory .r promotional groups which now
abound.

3. To what lucal area of jurisdiction should onc decentralize ? It woula
be clearly much simpler politically to designate local governmental jurisdic-
t‘'ons as the areas within which local prime sponsors would crganize their
separate and doubtless disparat: manpower program activities, Quite probably
it would be egsier to devrlop the new administrative institutions required us-
ing existing political jur.sdictions as the geograptic base. But such easy
atteinment ot the much needed instituticnal developmeni would be for naught
sinCe manpower programs, 3s indeed the workings of the local labor market it-
self, cannot be respectors of city boundary iines. ‘eople live and work in
multiple local political jurisdictions. The loca! economy in fact transcends
political boundaries. The job market is truly an arra-wide phenomenon. Ac-
cordingly, maaspower programs must be planned and ad..inistered on an inte-
grated area-wide basis, The most feasible way to approach establishment of
machinery to accomplish this end is to estebli- area-wide prime sponsors as
the new institutions th ough which to administ. Jsanpower programs. Accord-
ingly, the Administration's proposed Manpower Training Act projects the Stand-
ard Metropoliten Statistical Area (SMSA) concept &8s the desideratum for the
jurisdiction of the new area prime sponsors.

4, MHow sclcct the local prime sponsor, that is, that entity to whom re =~

sponsibility for manpower pregram tesources is to be decentralized? This
yuestion was partially answered above under the discussion of de_entraliza-

2
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tion. However, within the local labor market area, there are multiple units of
local government. In many of the labor market areas of this natior, the central
city Is so predominant in terms of population and occasionally geography that
there is little doubt that the central city government is the logical choice for
local prime sponsor for the entire area. But in many other areas, local govern-
ment authority fs much more dispersed. Irrespective of whether local covern-
mental authority is heavily concentrated in one unit or widely dispersed, all
units of local government, representing as they do the citizens within their
jurisdictions, will have to be afforded an opportunity to participate in the
structur.ng of the area manpower delivery institution in some manner. The Ad-
miristradon’s new legislaiion would look, in the first instance, to that unit of
local <deneral government in which reside the largest numbers of potential
clients for the manpower program {e.q., labor force partic.pants, unemployed
ang disadvantaged individuals) as the first choice for prime sponsor. Recog-
nizing the desirability for involving more units of government directly in the
process, however, it provides an alternative method by which the elected ex~
ecutive heads of local governments representing a total of 75 percent of the
population of the area could name whatever organization they collectively de-~
sire to perform their primr:-sponsor administrative responsibilities. Further,
irrespective of the manner or the outcome of the process used to select the
prime sponscr, under the provisions of the pending Manpower Training Act,
all heads of lccal government would, by right, participate in the area planning
advisory body which, being provided with an independent staff, would have a
genuine and persuasive voice in the planning and overcight of manpower pro-
gram activities,

5. How allocale resources in a decentrvalized system 2 For years most
of thz federal grant-in-aid programs to tha states have included apportionment
formulas for dividing up the .unds appropriate among the several states. These
apportionment formulas are typically based on population, but otter factors
from time to tine have influenced the division of resources. A key considera-
tion in manpower programs is assuring that the money goes where the problem
people are. In many respects this means to the central cities and to the rural
poverty areas. Manpower program resource allocations, hampered as they
have been with managing toc many separate categorical purses, have beenonly
roughly responsive to the varying needs of the nation's  ities and counties.
Moreover, it is perceived that there is zomething less than full confidence in
nany existing government agencies to appropriately allocate resources, if af-
fordea total adminfstrative discretica, Accordingly, ~tate apportionment form-
ulas persist and for the first time the Administratior’ s manpower bill prop.ses
a sub-state apportionment formula—properly referred to as the ''city pass
through''~of Manpower Training Act funds. Thus, the question, how allocate
resources in a decent alized system, is answered: Putthe money where .he
problem is on a formula basis.

14"
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6, Hoiw relale state agercies inlhe nanpower business tothe new local
manpower institutions—prime sponsors ? A rumber of state agencies are al-
ready in the manpower business in many communities of their states. Thus,
the local offices of the State Employment Services have or have a capacity for
a sizable piece of the manpower action, in place or within reach in most com-
munities throughout the siate. Similarly, the educational systems of the sev-
eral statesreach into, or more correctly are based in, the several communities.
State vocational rehabilitation agencies conduct operations through local out=
lets. In some instances other independent state agencies run some parts of
manpower programs or programs that are ''manpower develcpment' in nature.
It would obviously be folly to mandate area prime sponsors of comprehensive
manpower programs to go into the marxet and establish redundant and compet-
ing and thus wasteful facilities for the provision of manpower training or other
supportive services. It is also clear that in the decade of the 1970s ways
mustbe found to assure that the local offices of state~capitol-oriented bureau-
cracies are maderesponsive to the needs of the local conmunities as peiceived
by their residents. The proposed Manpower Training Act, by vesting authority
for provision of manpower services in the area prime sponsor, accomplishes
the second part of this objective. Namely, through the leverage of the purse
strings, it is expected that the local offices of state agencies will become re-
sponsive to locally elected ieade"ship. In order to avoid the indulgence of the
area prime sponsors in the development of redundant service capacity, there
is provided in the bill a strict "purchase~of~service’ clause which says in ef-
fect that the local prime sponsor shall buy services from established agencies
and organizations to the extent that they cannot ke provided by those agencies
with or without reimbursement, and to the extent tha. those bodies can perform
in delivering the requisite services to the clients in need.

Thus, state agencies would be providing a significant part of thelr serv-
icec—that part financed under the Manpower Training Act—under contract to
the local prime sponsor. The local prir. « sponsor, with cic clout of the finance
officer, would decide on allocation of resources, monitor performance against
written standards, and accordingly crezate a responsiveness on the part of the
state agenciec to the local decisiori~making process.

7. What protizion should be made for appcal lo higher authoruy in a
decentralized system ? The system contemplated by tlie pending Manpower
Training Act would have a comprehensive area marpower p‘an, developed by
area prime sponsors with the advice and consent of area advisory bodies, sub-
mitted to the state agencies and manpower planning councils. These bodies
in turn would consolidate area plans with plans for the balance of the state
and in the process could ncdify them for submittal to the federal regional office
for ultimate review and approval.  Provision fcr appeal by the local prime spon-
sor on decisions by the stale, therefore, are written into the bill, Frovisions
are also included in the bill for direct appeal by either area advisotybodies or

1o
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the state manpower planning council to the Secretary of Labor, in instances
where &rea prime gponsors or other program administrators are not sufficiently
responsive to their advice. Appeals provisions are undisputably necessary in
any decentralized syster,, Obviously the nature of the appeals process will
be wholly depeinident upon the character of the system. The specific provisions
in the Administration's bill fit well the kind of system conteaplated by the bill.

6. Should theve be ultimate authority to intevcede ? In a federal-state-
local system in a brocad and diverse nation with 54 state jurisdictions and, as
an i1 stration, 230 major metropolitan iabor market areas, there are ample
opportunities for miscalculation, mistakes, and misdirectea administration,
Some spokesmen argue for a complete decentralization of authority to match the
decentralization ~fresponsibilities, Needlessto say other views argue against
the concept of decentralization in its entirety, specifying that all progiam de-
zision authority should be held federally as the only way to assure quality
programming and continuing responsive performance by all units of government
and other organizations that play indispensable roles in the delivery of man-
power andre ated services. The manpower bill the Administration has submitted
to the Con ,ress strikes what many believe {s a prudent middle-ground. While
much authority is decentralized to state and local goveraments, ultimate au~
thority isretainable by the federal government in the person of the Secretary of
Labor to approve general plans in the first instance and to intercede in any
state or community in which acceptable plans and standards of performance in
operation are not being maintuined. Such ultimate authority to intercede would
seem tobe an indispensable part of a decenlralized systern. in a field as sensi-
tive as maripower to assure that the occasional willful official does not distort
the program in operation to the disservice of the intended clients.

In conclusion we might characterize the New Federalism, at least as ap-
plied in the manpower program area, as a modern grant-in-ald program-—not a
grant-in-aid program of the 1930s model in which the role of the federal gov-
ernment was essentially that of financial pass-through to the states and there
was no role at all for local government, but one of the 19705 in which each
governmental jurisdiction, federal, state, and local, has clear responsibilities
and authorities appropriate to the larger purpose of financing and delivering
manpower services to the citizens who need them.,

In the briefest of characterization, the federal rale is that of cverall pro-
gram stewardship, the state role one of planning and coordinati>n, and the
area of local government role one of organizing and administering the day-to-
day operation of manpower programs.
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LOWELL A. BURKETT
AMERICAN VOCATIONAL ASSOCIATION

At first I felt somewhat restrained by th= limitatlons placed upon ma by
virtue of the title assigned to this panel, "Problems of Deceniralization and
Block Grants, ' However, I noted that this is a conference on vocational edu-
cation and training under a comprehensive manpower policy. The title of this
conference created the opportunity for me to develop some broader concepts
which I believe are relevant to the subjec..

I have read the lite ‘ature and heard people speak on the subject of a na-
tional manpower policy and have tried to put the n.aces together, taking into
account the economist's, sociologist's, and the educator's point of view, I
have been personally involved in many facets of a manpower development pro-
gram—both as a trainec and as a trainer or student and teacher. I am where I
am today because I have strong convictions about what happens to peogple and
not how we can affect an unemployment statistic or how we can apply an ezo-
nomic theory to a very complex human problem,

My reason for accepting the invitstion to speak at this conference wat to
try to put manpower into a perspective as vocational educators view it, to ax-
press our enthusiasm for a sound manpower policy, and to suggest same pos-
sible alternatives or additional recommendations for further improvement of the
manpower development programs currently in operation.

The period of the 1960s has seen the beginnings of a natioral commitm 2t
tofullemployment and tihe education and training necessary to reach that goal.
Everyone heie knows the dimensions of the problem: Technological charge
renders many jobs obsolete. We approachzd the retraining needs of workers
with the Area Redevalopment Act in 1961 and the Manpower Develcpment end
Training Act (MDTA) 101962, But we now know that the unemployment problam
of really crisis proportion {s among our teenage population, and particilarly
among black youths, 21 and younger. The National Advisory Council on Voca-
tional Education has determined that more youth flows into the pool of unein~
ployed than the tmanpower programs are able to remove. We began reccgnizing
this with the Neighborhood Youth Corps, Titie I of the Elementary and Seconi-
ary Education Act, MDTA Amendments, which opened the program to youth, asd
the Vocational Education Act of 1963.

17 ¢
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To set the record straight, I want you to know that education is not "lily
white'' because much cf the failure lies in our puhlic scheool establishment
which gets about 20 percent of its product through four years of college, trains
about 25 percent for jobs, and totally fails about half by sending its rejects,
dropouts, and graduates into the labor market without a marketable skill.
Clearly, neither the vocational nor the manpower programs are meeting the
needs of the majority of the students slipping through the grasp of our public
schools. In this couection, you'll pardon me if I note that vocational edu-
cators rarely control public school systems nor is vocational education an in-
stitutional program. Rather, vocational educators are the general educators'
tenants. This has to change, either by virtue of laws or executive reorganiza-
tion at various levels of government,

The 1960s have also seen the emergence of a serseless rivalry betwean
exponerts of vocational and manpower programs. Some vocationa! educators
have heen jealous of mantuwer's ability to command greater funds to achieve
the same goals for a fiaction of the people served. They see the educational
component of a mmanpower program poorly done, and often neglected. They see
the high costs of most contracts fcr education programs outside the schools.
Some manpower peuple have been equally tunrel-visioned in their smug ignor-
ance of their dependence upon sound vocational education theories, practices,
and values {n tke conduct of quality manpower training.

The fact{s that there {s both enough blame and enouch credit to go around,
but no one has much cause to be satisfied, I think it would be well, for the
purposes of our discussions, to obszrve that the goals of the vocational and
manpower programs are identical. Vocational education and manpower training
are the two sides of the same coin. They are interchangeable terms. Rather
than being in conflict, the American Vocational Association sees the education
and trainirg componentof the manpower program as a vocational education pro-
gram, just as It sees the preparation of each individual for life in the world of
wourk as the primary purpose of all education. Too many educators see their

vle as being to prepare the irdividual for more education.

Much of the corflict has developed bacause of inter-agency rivalries be-
tween th> Departments of Health, Education, and Weifare (HEW) and Labor,
and their tespective constituencizs. Here I see evidence of a change of atti~
tude and a better spirit of cooperation in this Administration. Still, different
congressional subzommittees and Budget Bureau personnel review the two pro-
grams. Educators are leery of Labor Departn.ent control; manpower people are
put off by the rigor mortis of some educational systems; and academic educators,
who control the school systems, do not want to be sullied by or claim respon-
sibility for the vocational needs of their non-college-bound students.

Not long ago, 1 asked one of my manpower f{riends if the following lan-
guage would adequately serve to define the mission of manpower training:
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[to assure]that 1l persons of all ages in all communities of the state—
those in high scheol, those who have completed or discentinued their
formal education ard are preparing to enter the labor market, those who
have alre:dy entered the labor market but need t upgrade their skills or
learn new ones, those with speclal 2ducational hardicaps, and those in
post-secondary schools—will have ready access to vocational training or
retraining which is of high quality, which is realistic in light of actual or
anticipated opportunities for gainful employment, and which is suited to
their needs, interest, and ability to benefit from such training.

He thought this was &n admirable definition of manpower training. He was
shocked to learn that 1 was quoting from the Statement of Purpose (Sec. 101} of
thie 1968 Vecaticnal Amendments.

A year age last sprirg, a seminar in Atlantic City was aitended by 200
manpower speclalists. The seminar was funded by the U. 8. Office of Educa-
tionto involve manpower people in the opportunities to train the disadvantaged
under the new vocational amendments. It appeared that no one preseni had
everread the new law or was aware of a single aspect of vocational education's
long experience in training people for work. But there was a lot of discussion
about the recent developraent of manpu ver training techniques, such as coop-
erative  part-time education programs, which in fact were old news when the
Congress passed the Smith-Hughes Act in 1917.

I believe that the principal manpower developme!t and training agencies
of our nation must be the public schools. Qur schools are the only institutions
we have which reach every citizen. Unfortunately, too many educators will
gladly shel their resporsibility to the non-college-bound student. Too many
will gladly turn these studerts over to a separate manpower development sys-
tem, Thisisthedangerwe fear—the prospect, well known to European systems,
of a dual or caste system of education—one for the economic and intellectual
elite; a second, and second class, system for the less gifted and the disad-
vantaged.

There is something terribly wrong with its values when a society stigma-
tizes its craftsmen; whenour educators cannot instill in their students a regard
for the dignity of work; when a refrigerator technician or a plumber can eam
$20, 000 a year and yet be considered a second-ciass citizen, educationally
and soclally.

If the education community is to vigcrously assume its responsibilities to
the non-college-bound student, which 1 believe it must if our society is to
survive; if we can agree that education and manpower training are subject to
evaluation as a single system; and if we can <ssume, and I take itas a simple
statement of fact, that our schools are the principal agency for job preparation;
then 1 think it follows thit our manpower training program must be conducted
in a way that will encourage our schools to accept their responsibility in this
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respectrather thanencourage the development of new and separete institutions,
thus reinforcing thelir inclination to abdicate thelir responsibilities. Anyone who
looks at the per-pupil costs of remediatioln., and the human waste of Irrelevant
education, must know that our society cannot economically afford a dual sys-
tem of education,

Permit me to list some of the elements which we of the American Vocational
Association feel are either necessary elements of a comprehensive manpower
program oi are possible suggestions worthy of consideration and discussion.

1, First and foremost, education agencies must be the agency of first
resort for the review and conduct of the educational component of manpower
oregrams.  In this connection, we must develop a working definition of what
the educationalcomponent is and incorporate that definition into the law scthat
the two departments and the various state agencies will clearly understand it,

2. While the Neighborhood Youth Corps does provide part-time jobs for
disadventaged students, I believe no one would dispute that it is in no real
sense & manpower training program. It is merely a subsidy program. The NYC
can and should be transformed into a bona fide manpower program by transfer-
ring or delegating it to HEW for administration under the work-study section of
the Vocational Education Act of 1963 as amended. Even the most cursory re-
view of our manpower policies shows the error of funding the NYC to the ex-
clusion of the vocational education work-study authorization,

3, Inter-depaitmentai rivalries have, in the past, been responsible for
much of the overlapping and lack of coordination which have characterized our
manpower policles and led to the need for new legislation. Many individuals,
in the Congress and the Executive Branch, have recommended a policy and co-
ordinating, inter-departmentcouncil, much like the old Federal Board for Vo~
cational Education, to review and ouversee the programs of the respective
departments, Such an advisory or review committee should be repre:sentative
of the operating departments and agencies and the public. They should be ap-
pointed by andreport to the President. In addition, I believe that the President
should have a pesson on his staff to serve as the lie{son between the advisoy
group and &ll agencles of the federal government that conduct manpowe. de-
velopment programs.,

The AmerlcanVocatlional Association encorses the proposals to create such
a coordinating and policy-making entity, Perhaps a ronsolidation of the pres-
ent two national advisory groups would be a beginning. The states, too, need
this kind of "systems' planning. Proposed manpower review commissions
should be merged withexisting vocational education state advisory commlttees.
State plans for vocaticnal education should be requested to consider manpower
activitles, and vice versa, We are about to have a proliferation of advisory
and coordinating mechanisms at the state and natlon:l levels—all related to
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manpower and education. We are fast approaching the day when we will be
cnncerned with the problem of ''coordinating the coordinators. "

4. We believe that a key element of the manpower program should be
provisions for upgrading the skills of eniry-level employees in industry, tied
to the filling of resulting vacancies.

5. Webelieve that a program to create rew jobs in the public sector and
consequent training .or public service employment is essential,

6.  We applaud the introduction of language designed to give ircntives
for quality pro” rams. For too long we have reviewed project proposals strictly

from the viewpoint of compliance with the process and procedures of contract
applications,

7.  Webelieve that no single department or agency is the sole repository
¢ “expertise in the manpower field. A cuise in point |s the health-related occu-
patlons. Itseems clearthat in this area, the agencles of HLW are better suited
to Judge health manpowe: needs than are the state employment security offices.
Sa2ction 202 of MDTA must be a two-way street., HEW should be able to ini-
tiate manpower programs too,

8. Provision must be made to strengthen the Employment rvices, af-
fording them more resources, visibility, and support. In all too many skilled

occupations, the Employment Service is considered by employers to be the re-
fecral agency of last resort.

9. Some consideration migkt be given to structuring the manpower pro-
gram along the lines of the GI Bill, thus permitting trainces to "shop" in the
educational market for their training opportunities, subject, of course, to
proper accreditation procedures, and assuring the provision of all related sup-
porting services.

In conclusion, we are in great danger of nroliferating responsibility, dif-
fusing our attention, and reinforcing division—all in the name of coordination

and planning, Our present solutions bear no relation to problem solving in any
"systems’ sense of the word,

We know that vocational education and remedial training are components
of the manpower, career education, and development continuum but we cannot
cevelop programs and policies for one without reference to the other. We know
that elitism, snobbishness, and a monumental lack of adequate, relevant,
quality, career-related education, from pre-school through post-secondary edu-
catlon, characterize the schoo! crisis in America, but we continue to empha-
size only those educational values which reward those individuals involved in
academlc, liberal arts, college and college-bound pursuits. We concentrate
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all others into isolated programs for the '"disadrantaged' ard, in effect, con-
demn more than half of our population to second-class statur,

If we do not find ways to change our attitudes and values, to bring the
"disadvantaged" and the nonacademic mainstream of the vopulation into the
mainstream of our educational institutions, and to make our public educational
commitment truly a commitment to the needs of all, then tha manpower remedia-
tion cycle will expand beyond our economic mezus, and today's college campus
cries for relevancy and change will be but a small footnote to the inevitable
general protest of the great majority who constitu.e today's "educationally for-
gotten Americans, "

ERNEST GREEN
WORKERS DEFENSE LEAGUE

I think, after listening to M:i. Hewitt and to Mr, Burkett, that the problem
in community action organizations will be that centralization really stops just
above that level. [ think that it may be the pl..losophy of this Administration—
not 50 much of the representatives of the Department of Lebor here—to draw
away from tull community pardicipaiion, community action, and the problems
that they have had with the Model Cities programs.

let me say here a word about my background. A non-academician, [ came
directly out of college into what we regarded as a simple-minded approach tc
what we thought at the time was a simple-minded provolem ci getting blacks and
Puerto Ricans in ew York iato bullding and construction apprenticeships, Cur
program and others in the manpower area have been some what successful be-
cause the existing institutions weren't able to dc the job; they didn't have the
resources, the wherewithal, to bring it about,

A genvral problem, I think, with the decentralization bill that we are
speaking of today is that {t leaves out the community, It really puts a program
in the hands of the people who, to borrow a worn cliche, 'created the prob-
lem," and who in many locahities are the least likely to respond by making
substantial changes; that is, the state government in particu’ar, or at the next
level down, the prime spcnsor—a mayor of a central city.

Furthermore, 1 agree that each manpower program today is existing as a
direct consequence of the faults of the educational system, and if anybody is
going to operate a manpower program, at some early point he has to decide to
plug in an educational or remedial component—something that helps people
make up for years of deficient education.
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Nc'., judgment and accountability, I assume, is what most of the com~
munities are interested in. They want people to be held accountable. They
want to be able to have some fair standards of judgment, to be able to really
see what qualils programs are, and to see some results. Even if the Standard
Meatropclitan Statistical Areas were utilized, some of the materfal and readings
I've been over in the past few years indicaie that SMSA indexes are not so-
phisticated enough to pick up all the unemployed in those areas—many of the
biack, brown, red, and yellow people, or simply those who have stopped lcok-
ing for work. 1 think that it {s faulty to put the block grants in the hands of
thuse people who, in many local communitivs, are not to be trusted and who
in the past have not exhibited a great deal of concern about manpower. I am
most familtar with New York City and its Manpower and Career Development
Agency (MCDA), operating as a suner agency ott of the human resources arl-
ministration. Almost daily there is a conflict between MCDA and the local
Employment Service. Some of my best friends are in the Eniployment Service,
and it has been beaten eaough on problems of the manpower programs. But it
seems to me that they want to give the block grants back to those institutions
which have notcarrigd out the programs in the past--which certainly is expect-
ing a lot.

1 think the position of this Administration is primarily to cut back corni-
munity participation. But if we are going to hear from people in the neighbor-
hoods that make up the inner city, and they should be heard, they should have
some input if manpower programs affect their local areas. I think there is no
getting around the fact that inthe black and brown and other areas of American
cities there are critical problems ¢ © empioyment, job opportuatties, upgrading,
and diccrimination on job dprortuaities, and sooner or later the manpower pro-
grames have got to address themselves to these problems.

To revert for a miuute: Historically, even with equal educational back-
greunds in this country, there are income differentials between blacks and
whites, whether the people are high school graduates ¢~ have college degrees.
It's continuous, it has always existed in this country, and job discrimination
is a crucial part of the problem of (he black and brown people in the manpower
area. [ hope that a cemprehensive manpower program will have as one of its
targets to bring an end to this particular kind of discrimination.

The community action voices have had a lot of the wind kicked out of them
because they have fought so many vattles with the Office of Economic Oppcr-
tunity (OEQ)—battles over the spreading of limited funds on tte Model Cities
programs, The community action programs have dissipated to the point that
there is no comprehensive single voice or chorus of voices raising the serious
problem of to whom you dzcentralize and how the block grants are to be allo-
cated.
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[ would like to see anorganization for corrunity action programs and local
manpower operatives outsiu the establishment. [ would like to see them have
a spokesmanonthe level ' Lowell Burkett to make an appeal on the inadequacy
of the block grants approach. I don't think anybody can argue thatthere is not
a need for some organization to prevent the overlapping of the manv rrograms,
tc bring about some comprehensiveness, cohesiveness, and direction as to
what the programs are designed to do, and to plan before a program is imple-
mented. All of this is noteworthy; it's no different from what is required in any
other area,

The manpower area has boomed cver night. It is important because it rep-
resents money and jobs to many lccal and state governments., But it scems to
me that the crux of it—my gut reaction as well 55 what I have learned from talk-
ing to a number of other people who are involved in community action programs—
is that the Inlention clearlv is to leave community action programs with very
little community voice in declsion-making policy and without a real and viable
input. I think it would be a tragic mistakr—another tragic mistake in this
country where we have tragic mistakes almost daily now—to expect those in-
stitutions that didn't perform previously to do so now. Because they didw't
perform, many of the community action organizations sprang up—organizations
like ours. I must say that we have had the luxury of a national contract, and
I shudder to think of what will happen under the block grant arrangement if that
area is removed. Hopefully the Department of Labor will keep an area cutside
the local entity, particularly the local and state governments. For the last
three years and up to now, under the national <ontract to run a manpower pro-
gram on construction job training, we have had the freedom, and have becen
able, to develop a comprehensive program that so far has been able to bea: up
under the results.

It will be a tragedy if the Administration thrust at this point is to cut back
even further on locul participation, and by local participation I don't mean the
local mayor, It seems to be clear from the discussions this motning that the
intent is to retreat further from participation of the pcople in the tocal areas
who at this point have been fired up and obviously are concerned because they
live and breathe the problein. Some of us, the tecrnicians and the experts,
may not think that the guy who is in pain knows what is paining him, but clearly
he wants to '.ave some say in whether you are going to ampatate his leg or
whethe. you are going to give him novocaine or some therapeutic aid,

If this is the period of New Federalism, I think the Administratic: has t>
take another look atthe levelof participation and carry it one step further down.
In particular, it should address itself to two areas: One is discririination in
employment because this Is clearly a problem that affects nonwhites. As long
as this di:crimination continues, no matter how much effoit and energy is put
into a comprehensive manpower f-ogram, there .iill will be a differential in
income, job types, and Job capablilities—and a perpetuation of the problem,
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Secorid, I agree with Mr, Burkett that as long as the educational systems

of mostlarge cities—and my personal experience is in the 17 larga citi»s where
we are presently vvorking—are allowed to turn out kids who are uneduceted and
Latrained, the problem will persist. 1 am speaking of those who stay in schools
as well as those who drop out, and I think that this is the tragedy ui the
American educational system. Even if you consider only those who somehow
believe that if they stay in schoel, it's going to affect their ability, their job
search, and their earning power and give them a chance to improve their life
styles, you find them coming out reading on a ninth, eighth. or seventh grade
level. 1 used to say that the brighter kids were those who dropped out earlier
because if they dropped out around the sixth or seventh grade, at least they

were reading near grade level. The longer they stayed in school, the wider the
gap became.

1 guessthatthe factors of judgment and accountabilily will come up in the
discussion, as the Administration has placud great stress on being able to
support and expand quality programs. Itis important that the judgment and
accountability be spread beyond just the local and state governments because
1 think that in many cases they are incapable at this point of making sound
judgments and certainly of making themselves accountable,

SAR A LEVITAN
CENTER FOR MANPOWER POLICY STUDES

Cur meetiny today is another strange campus happening to which we have
giown accustomed in the past fevw years. 1n a difierent age [ would question
the propriety of this session. I know of r.o culture which provides f.: ar elab-
orate wake of an aborted birth. But here we gather together from all corners of
the United States to do just that. As spring is passing into another hot sum-
mer and as Congress is readying for another election, the chances for man-
power legislation in the 91st Congress are becoming ever dimmer.

If the weather were better. there would be no need to justify a clembake
in Madison during mid-May, but an occupied campus and the dchris ]:ft by
would-be Wisconsin scholars is not a jroper environment for a dignified wake.
Morcover my sense of propriety is gnawing away. and 1 doubt whetlier the Cen~-
ter for Studies in Vocational Education is the proper place to lament the Man-
power Training Act. To be sure, the laws of abortion are changing rapidly, but

is it proper to nourn under the tent of those who helped to brinj about the
abortion?

We all know that the American Vocational Association and the National Ad-
vizory Council on Voo vtional Education are in favor of comprehensive manpower
legislationand that they favor in principle the proprsals embodie” in the Nan-

powe: Training Act, the Steiger bill, and the Q'Hara bill. The vocaticnal edu-
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cation establishment just takes exception to the provisions that follow the pre-
amble to the proposed pleces of legislation, Spokesmen for vocational educa-
tion protest that they favor comprehensive manpower legislation once a bili is
perfected. Since Congress has never passed a perfect bill, there is little
chance that vocational educators will apprave of the Manpower Training Act o
a substitute mz2asure,

By the time vocational educators get through witn listing thelr ex-
ceptions to the proposals, the message is Ioud and clear, For example, the
National Advisory Council on Vocational Edurcation bemoaned the fact that there
are too litile funds for preventive functions, but ample funds for remedial edu-
cation. NACVE pleaded that this ought to be reversed.

It is ironical that spokesmen for the poor are also opposed to the Man-
power Training Act and reiated legislation. It {s surprising that legislation
which "sould lock In manpower funds for the use of the poor i{s beirg opposed
by the National Association of Community Development and others who purport
to represent the interests cf the poo.,

Each categorical program that was enacted in the rast eight years has
created its own supporters and lobby, and these vested groups grard jealously
their jurisdictions and rice bowls.

Justlast week a number of liberal Republicans in search of some domestic
measures to counteract our westward expansion from Vietnam hit upon the Man-
power Training Act as one domestic measure worth dusting off, But the Presi-
dent's promised return to Vietnam, where we presumably belong instead of ex-
panding into Cambodia, seemed to dampen enthusiasm for new social legisla-
tion.

Top Labor Department officials who have attempted o edminister the pro-
grams that proliferated during the past decade would like to consolidat~ the
programs and their jurisdiction over these efforts, In apy event, they seem to
have tired of their preoccupation with paper shuffling, Understandawuly, they
would L.ke to do something more useful and in the process {mpreve the delivery
of federally-funded manpower programs But the desires of the chiefs are not
necessarily shared by the Indian: who run their own categorical programs and
fear that coisolidation would encroach upon their domains, This leaves a few
academics committed to the consolidation of manpower projrams, but they con-
trol few precincts.

Since we are not likelv to get significant legislation which would affect
the delivery of manpower services, what is the likely direction of manpower
programs? Ignoring the alarmists' views that present manpower piograms are
creating a dual training system, it would seem that vocational eduzators can
olay an inc-easingly important role in training programs, This is lizely to hap-
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pen not brcause the Assistant Secretary for Manpower and his staff are about
torelinquish any of their authority and powers over manpower efforts, but rather
because in the short run as long as the level of unemployment continues
to mount, the programs favored by the manpower adminisiration are going to
face increasing difficulties, and the manpower administrators will have to rely

to a greater extentupon institutional trainin: to provide for the clients of man-
power programs,

Aside from some frregularities which have shaken the faith in JOBS, it is
becoming clear that the program is not living up to expectatiuns. The $420
million thatthe Administration had originally allocated to the program for fiscal
1370 was reduced to $300 million four months ago, and according to the latest
notices, the funds earmarked for Job Opportunities In the Business Sector
(JOBS) have been further reduced to $175 million during the current fiscal year.

Nodoubt the lacklusterrecord of JOBS is partly due to the rising unemploy-
ment. But performance during the past two years raises doubts about the ex-

cessive faith that the Labor Depatrtment has placed in on-the=job training (OJT)
for training disadvantaged workers.

The current economic slack may offer vocational educators the opporiunity
to assume a greater role than they have played during recent years in deliver-
ing needed training to the unemployed and preparing them for gainful employ-
ment when economic conditions improve. As lony as loose labor markets con-
tinue, the pressures for immediate delivery of full-fledged employable persons
will be diminished and the enrollees'choice to opt for jobs instead of training
will also be reduced. Under the c.-.umstances, more trainces are likely to
completz a course of training offered under the manpower programs.

All this assumes, of course, that the Lakor Department is not going to
reszch out for new panaceas and that vocaticnal educators will be willing and
capable of assuming the proper responeibllities for unemployed and unskilled
workers. Having achieved less than & proud record with JOBS, the Labor De-
partment may place excessive reliance upon other programs which tend to ex-
clude public vocational educators from training the unemployed. The question
fs whether manpower administration policy-shapers would cooperate mo- =
ciosely with vocational educato:s rather than keeping training junds in the
family andrelying uson state arnd local employment agencies to do the job with-
out outside help.

Rising unemployment may spur Congress to earmark fund; for put lic em-
ployment hoping that public agencies, sponsored by federal subsidles, will
absorb the unemployed, There are good and sullicient reasons for boosting
manpower funds during a period of rising unemployment, and the Manpower
Training Act proposes an automatic increase of 10 percent in selected manpcwer

funds when unemployment reaches 4. 5 percent of the total labor force for three
consecutive months.
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While this provision attempts to integrate manpower programs with overall
ecoroinic pclicy and is admirable in principle, it is adequate only as an opener,
At the present zsel of appropriations, an increase of 10 percent in funds allo-
cated to the selected manpower programs covered by the Administration's bill
means 3 boost of about $155 million.

Congress would do well to adopt the Administration's propossl of auto-
matically boosting the funds allocated to manpower programs by 10 percent
when usiemployment reaches 1. 5 percent. But the plan should be extended by
raising manpower funds 10 percent for each two-tenths percent increase in un-
employment. This would mean that the funds allocated to manpower programs
would rise automaticaliy bv 50 percent (about $800 million at present level of
appropriations) when unemployment reaciies 5. 3 percert, and the funds would
double if unemployment rises to 6,3 percent. This provision, together with
another proposal by the Administration calling for an automatic extension of
unemployment insurance when the nuinber of insured unemployed reaches 4, 5
percent (about equivalent to 5.7 percent of total unemployment), would provide
a measure of autoinatic ald to the victims of monatary and f sccl policies.

The added manpower funds to provide for the victims of unemployment
should not, however, be considered a substitute for training programs. We can
hopc that the Labor Department with the cooperation « f vocational educatccs
and others will provide needed training on public employment projects, but the
work experience record during the past five years hardly justifies great ¢.timism
on that score,

This brings us back to the reed to decategorize manpower programs and
allow states and communities to plan and design manpower programs which
they can administer and which suit their individual needs., In the absence of
congressional leadershir, thece is no evidence that present manpower admin-
istrators are any more enthusiastic about relinquishing their powers than their
predecessors were during preceding administrations.

There is little sex appeal or ballot box appeal in overhariing the admin-
istration of manpower efforts, and few congressmen will push for legislation
which would improve the delivery of manpower services as lcng as the vested
groups oppose the changes. Thus far the vocational educa®in.: estabiishment
has done more than its share to stymie the Manpower Training jict ur related
legislation.

My hope is that this wake should not be in vain, s ‘rofessor Somers
suggested, the bringing together of representatives of diveise groups slould
help clarify issues and hopefully resolve conflicts. Granted that the chances
for decategorization and decentralization ¢f manpower programs are not too
good {n the 91st Congress, the need for the legislation is not going to dis-
appear.
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Minorities with @ just ~ause have prevailed before, and in these unpre-
) dictable days, the supporters of comprehensive manpower legislation might win
| the day. If this gathering does not accomplish anything else, it can pray for
the success of the proposed legislation.

o

ERIC

o
“




e

SECTION 2

Nelson Cummings, Chairman
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AN EVALUATION OF THE NEW
MANPOWER LEGISLATION

WILLLIAM R. BECHTEL
SENATE SUBCOMMITTEE ON EMPLOYMENT, MANPOWER AND POVERTY

The nation's manpower training programs, which serve apnroximately
425, 000 persons ata costof some $1. 6 billion a year, underwent major changes
with the inauguration of a new Administration in 1969. The Job Corps was
drastically ~<ut back, to save $100 million. A total of 59 camps were cloced.
The Neighborhood Youth Corps and Toncentrated Employment Frograms also
underwent major changes in their operating guidelines. But the most significant
change of all was the decision to make a relatively new program—Job Oppor-
tunities in the Business Sector—the centerpiece of a redesigned national man-
pcwer policy.

Dr. Sar lLevitan, Director of the enter for Manpower Policy Studies in

Washinaton, summed up the new Administration's manpower policies recently
in these words:

President Nixon has consistently supported the idea that the private
sector should take a more active role in manpower programs. The ideology
of the “"New Federalism" is that centralized administration should be re-
duced and the role of the state and local governments expanded, an- that
these functions should be transferred as much as pcssible froi. the public
to the private secto:. Translated intu more specific terms, the Pepublican
precepts of the present Administraticn favor incentives for the business
sectortohire and train the disadvantaged. On-tha-job training is prefeired
over institutional training, private over public employment programs, and
"workfare' over welfare,

The most striking clanges during the first year of the Nixon Adminis~
tration indicatir g program einphasis we, . the drastic curtailment of the Job
Corps and the expansionof Job Opportunities 'n the Business Sector(JOBS).
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The redesign placing the new emphasis on training in the private business
sector took positive form when the Secretary of Labor announced that $420
million would be budgeted for the JOBS program to create 140,000 jobs in fiscal
1970, which he described as an increas2 of 75,000 jobs. A Labor Department
table of manpower training opportunitles for fiscal 1970 listed 140,000 training
opportunities for the JOBS program. This was to have been truly a major in-
crease. It was repeatedly cited on the Senate floor during debate over cuts in
the Job Corps. A number of senaters, using Labor Department figures, said
thatthe vastincrease in JORZ weuld dwarf the cut of 17,500 training opportuni~
ties inthe JobCorps. Tt was stated that JOBS would offer 60, 500 training slots
for the out-of-school youth alone—again a truly remarkable increase,

What are the results, one year later?
Working against that goal of 140, 000 jobs, the JOBS program—not just in

fiscal 1970 but .n its almost two years of effort to date—has achieved this
record:

Jobs pledged 99,846
Persons hired 84,703
Terminations 50,225
Presently in the program 34,4178

These figures were supplied by the Srcretary of Labor on April 23 as the latest
available figures. They are cumulative data, trom the beginning of the program
in 1968 through lanuary 31, 1970.

A similar story is told in dollars, Working against that goal of $420 mil-
lion, the Administration through March 31 was able to otligate $122.8 million
and spend $59 million,

The trout. s of the JOBS program are toid in those figures. Retentions lag
well behind t2zrminations. Outlayshave continued to lag far behind obligations.
In fiscal 1968, $104.7 million was obligated but only $4. 2 million was spent,
In fiscal 1969, $153.8 million was obligated but only $41,7 million was spent.
And In fiscal 1970 through March 31, $122. 8 million was obligated and only
$59.4 million spent. If the JOBS program were growing the way its sponsors
hoped, ttere would be a rush of outlays representing contract obligations of
1968, 1969, and 1970. But there is no such rush. In fact, in fiscal 1968,
fiscal 1969, and fiscal 1970 through March 31, the program has spent only
$105.8 million—just slightly over the $194.7 million mark whish vsas appro-
priated and obligated in 1968.

Far from paving the way to a massive new design of federal manpower

policy, the JOBS program is just now reaching the level budgeied for it back in
1968,
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‘What has gone wreng ?

A serfjous study of the program by the staff of the Senate Subcommittee on
Employment, Manpower and Poverty indicates that there are at least three major
reasons for the fallure of the program to come any: here near the goals set for
it a year ago by this Administration:

1. The program's vulnerability to recession was greatly underestimatad.
JOBS was created in a period when the unemployment problem seemed limited
largely to a relatively small group of hard coie disadvantaged persons. It
seemed logical that a partnersnip between government and business could find
jobs for many or most of these. The addition of more than one million people
to the unemployed rolls in the past year has changed all that,

2. A secoad reason for failure to come anywhere near the stated goals
was a serious underestimation of the resistance of businessmen te signing
JOBS contracts. This led to what appears to have been an uneapected develop-
ment. Recognizing a social obligation to help find jobs for the disadvantaged,
but being wary of doing the task under a government contract, a substantial
number of businesses said "we'll do it on our own"—with no government money,
but also with no guidelines and no standards. Laudable as the motives may
have been, this has led to a fatal corruption of the data on the JOBS program.
We now have a program which operates in two parts. Figures on the volunta:y
programare virtually worthless. Yet the two programs are so inextricably com~
bined that the Labor Department, when asked this week abcut the failure to
reach its goals 1a the contract progrem, was able to reply, '"We underestimated

success of the voluntary progran, "

3,  The third and most seriocus reason for ti.e failure of the JOBS prejram
to meet {ts goals is the astonishing termination rate, Herein lies the stary,
This is what serious students of manpower policy might study to fird the most
significant answers,

Before we study that termination rate, let's take a moment torvcall the
exciting concept of the JOBS program. Remember, in the words of ils most en~
thusiastic backers, this was not just another manpower program. This one was
unique, because every man in it was to be kiv:d first, He had a {ob—a per-
manent job—from the moment he entered the program, This feature of the JOBS
program has led its supporters, including high officials of the Labor Depart-
ment, to claim "100 percent placement" for the JOBS program, a truly remark-
able claim when you realize the relatively poor record of other manpower pro-
grams. The slogan for JOBS 1s, '"Hire first, lrain and retrain.’ It isan
impressive slogan.

In addition to the unique guarantee of a job, the program also offers a
highly attractive package of government financed on-ihe~job training and sup-

33



O

ERIC

Aruitoxt provided by Eic:

AT A Ayt g,

28

portive services, Job-related basic education alone in some contracts is priced
at $1,360 a year. Trainees are also offered orientation and counseling, free
transportation to and from work, child care services, free medical and dentatl
exams, free eye glasses, and the assurance that their supervisors will get
spectal training in how to understand them and their problems.

This impressive package of benefits, including a 50 percent wage subsidy,
could cost the government up to $6, 000 or more per trainee under some con-
tracts. The present ceiling is $5,213,

With the assurance of a permanent job, on-the-job training to learn a
valuable skill, and all these other services, one would expect very few would
be so foolish as to drop out. Let's look at the record:

The first JOBS contracts negotiated ip March through August 1968 were
known as MA-3 contracts, Under these contracts

45, 300 were hired

30, 736 wcre terminated
for a retention rate of 32,1 percent,

Of those who were terminited, almost half were gone before two months
were up; 72 percent of them were gone before four months; 92. 7 percent
before eight months,

The second ceutracts, :n Septemper 1963 to April 1969, were called MA-4
contracts, Under these contracts

31, 362 were hired

17,020 were tesminated
‘or a retention rate of 45. 8 percent.

Of those who were terminated, 71 percent were gone before two months;
&0, 5 peicent before four months; 99 percent hefore eight months.

Thesc contracts represent 91 percent of all persons hired under the JOBS pro-
gram. They document a disastrous termination rate which Is a major key to the
fallure of the program to meet its goals. These figures also refute the claim
of the National Alliance of Businessmen (NAB) and the Labor Department that
that huge total of '"terminations" actually includes many who have merely
“terminated thelr training' but stayed on as permanent employees, That is not
tiua, These were l2-month tra‘-ing programs. The fact that 92, 7 percent and
39 percent, respectively, of the terminees were out in eight months means that
only a tiry fraction—if any at all—could conceiveably have completed their pro-
grams and been dropped from the rolls even though still on the job,

Why this estonisning tetmination rate--a rate Ir~if~niuily tar worse than
the Job Corps, wnich was so donounced & year ajo? (The Labor Department on
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April 30 reported that the JOBS program has the worst termination rate of any
federal manpower program. The Department calculated the “perceant of terminees
who left within 90 days': for the Job Corps, it was 44 percent; for JOBS, it
was 55 percent. Another intriguing figure shows up in this recent table under
tne heeding "placement—employment, armed forces and full time school': for
the Job Corps, the figure is a comparatively high &7 percent; for the JOBS pro-
gram, we are told the information is ''not avatilable." Faced with & termination
rate of up to 67 percent, ard reluctantto abandon :he old slogan of ""100 per~
cent placement,’ the Labor Department ducks the issue by saying that place -
ment or retention—whatever you want to call it—just can't be computed. )

But to res._ate the question—wly the disastrous termination rate in this
program which offers a permanent jco, a valuable skill, and a highly appealing
array of social services?

Tounderstand this question, you must look beyond the concept of the JOBS
proram and look at the reality o{ the contracts.

Unless the fatlure of public programs to deliver on their promises has made
you immune to shock, I think you would be shocked as You measure the con-
tracts against the concept. Let me race over some examples.

A Dallas (Texas; dry cleaners consortium of 19 small firms got a
$1, 258,637 contracttotrain 450 siik finishers and wool pressers at 1 cost
of $2, 776 apiece, eventhough the i9 firms involved presently employ only
about 100 people and there aren't 450 such jobs in the whole city of Dallas.
The programtan for eight months and used up $424, 607 before a newspaper
exposed the fact that the trainees had never even been hired for jobs—the
first requirement in a JOBS contract. Now the labor Department has can-
celled th.e contract and wurned out all the trainees, unpaid and without jobs.

A New York trade school tirm, American learning Systems, created a
consortium of about 20 small firms und won a JOBS contract for $6,675,000
ostensibly to create 1,955 jobs. Two-thirds of the money—$4, 781, 616~
istogoto American Leaining Syste s for providing education, counseling,
medical care, etc. Yet four ¢ mployers under the contract told government
auditors that the services are not being provided. One said the govern-
ment was ''not getting anything for the money.' A former employee of
American learning Systems said trainees working in low skill assemblers
jobs were listed as higher skill~d truck operators under this contract so
the government could bec billed at higher rate.

Merit Ente.prises, Brooklyn, N.Y.,, got a $544, 630 contract even
though it has"a faatastic record of job turnover’ and highly seasonal pro-
duction. The fum hired 479 Fuerto Ricans, Haitians, and Jow skilled
Amerlcan blacks at $1.60 as Lour(with half the salary paid by the govern-
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ment). Once its Christmas production rush was over, it laid off 100 per-
cent. Despite this record, the l.abor Department has agreed to consider
giving the firm a new contract for the coming production season.

Alladin Heating Corp., Alameda, Californta, got a $166, 174 contract
even thotgh it stated in its proposal that ''the toial crew will be subject
to layoff upon contract termination, " True to its word, the firm hired 155
and terminated 146, The promised on-~-the-job trainiag was not given.
Classroom training was begun and dropped. Six out of 10 trainees inter~
viewed by government auditors did not even know they were JOBS trainees.
All10 said they were never taken off the production line for special train-
ing or counseling. :

Woodside Division of Dan River Mills, Greenville, S5.C., got a
$1, 856, G0Q centract to hire 1,000 trainees at $1. 60 an hour (50 percent
subsidized). It plans to bill the government for $132, 010 for orientation
which Is sprlled out in pricise detail—including one hour entitled "wel-
come to Woodside Mills; one hour to discuss vacations, one hour to dis~
cuss leaves of absence, sixhours to tour the plant and two hours sot aside
for locatior: of rest rooms. ™

Republic Steel Corp. has billed the government for "special counsel-
ing for anticipated layoffs.” This {s one example of training which trainees
have been able to put to use, because the firm has now laid off 3 number
of its JOBS trainees.

A Detroit manufacturing firm promised 26 weeks of on-the-job train-
ing at a cost of $1,040 pertrainee. Company officials adnitted to Govern-
ment Accounting Office auditors that no furmal or scheduled on-the-job
training was implemanted. These officials could cite no costs they in~
curred for such training. Of nine trainees interviewed, six said they were
put right to work without anv *raining—and as reneral laborers rather than
as machinlsts, as provided in the cuntract.

There are mauy, many more examples.

What are the common elements that run through these cases?

1. Many contractors never hire the wainees they contract for, The New
York consortium is an example. It seems to be falling flat con its face. Such
cases explain the gap between pledges and hires. Thus the total of 'fobs

pledged" is of litt'e value as a measure of program success.

2, Some contractors hire several times their contract nunaler, because
of fantastic termination rates. leaf Brands in Chicago nas hired 72» peogle
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for 200 jobs. Thus even the ‘otal of persons hired may be of little significance;
it does not measure people in the program.

3, The causes of termination vary greatly, but it is clearly a mistake to
conclude that trainees merely drop out frem lack of desire to work, They didn't
drop out at Merit Enterprises or at Alladin. At Zenith Radio Corp., 28 percent
left of their own accord; 61 percent were laid off,

4, Most importantly, the common theme you see running threcugh what [
would call the bad contracts is a failure to deliver the promiscd services.

And this failure to deliver promised services—services for which the gov-
ernment is1egularly billed—definitely plays a role in the Figh termination rate,

The GAO trstified before our subcommittee:

We have noted various examples of employers who did not provide
contractually required supportive services to ‘rainees, althougn the em=~
ployers were paid for such services. . . . Experience gainei by the De-
paitment in prior manpower training Programs indicates that supportive
services are nece<sary to assist a disadvantaged person in adjusting to
the job and in keeping him on the jeb.

Two examples of cases noted in our review where a lack of supportive
services and training seemed to contribute to high termination rates fol-
low:

A ‘aniterial service in Portland contracted with the Departme.t to pro-
vide supportive services, including initial orientation and counceling, job
related basic education, speciel counseling and coaching, medical and
dental examinations, and transportation. . . . Inhis preoecal the con-
tractor stated that ne would hire a qualified teacher tu teach reading,
writing, arithmetic and communications skills rzquired for job performance,
as a part of job related hasic cducation, We found that the employer's
- -tual program for job related basic education consisted of explaining the
Lature of payroll deductions to trainees. No teacher was hired. Trainees
vere not given special courseling, only brief orientation, and only a few
were provided medical ot “ental exams, Of the 35 individuals hired to fill
the 16 positions under the contiact, 25 terminated: 16 of these after teing
on the iob four weeks or les..

A consortium contractor in San Tancisco hired 36 trainces an’ had
torminated 20 between March 1969 and December 31, 1960, The ccrnsortium
_cntract provaded for a full range of supportive scrvices oni vestibu'le skill
*rair.ing to Le given by a subcontractor, in classreom tyfE- siluations. We
fewr. 1, Lowever, that these scrvies, with the esoeption of sove vonn 1-
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ing and orlentation, were not given to the trainees. . . . The sub.on-
tractor, who turned out to be one individual with no staff, did not have
the necessary funds to set up the vestibule and supportive services class-
room job.

Sheldon Roodman, a ChicagoClfice of Economic Opportunity Yegal Services
lawvyer, testifiec in behalf of the Northwest Employrent Development Corporia-
tion, a community group which has 3 JOBS contract involving 24 employers on
the near northwest side of Chicago. The consortium was organized by an as-
soclawonof localbusiness firms called the Industrial Council of the Northwest
Community, Inc, The Northwest Community Organization, desirous of playing
a role in marpewer training for “e disadvantaged in its area, offered to iorm a
community-own¢ . corporation to provide the supportive services under the
contract.

As attorney for the community corporation, hir, Roodmarn's experlence has
been grim. When he visited the 24 companles in the consortium, only seven
understood the objective of JORS. Four promptly withdrew when they earned
it involved hiring the disadvantaged. Many of those who remained continued
to fight the concept. Mr. Roodman testified:

From the inception of the program the job related education program,
which consisted primarily of teachirg English to Spanish-speaking unem-
ployed, was minimized and subcriinated to cther interests and needs. ...
immediate company job needs often required trainees to start full time on
th ' job with the oft-stated promise that job related education could cam-
mence in @ short time after the company crisis subsided, There was a
prevalent company attitude that job re'“ted education was not required for
adequate fob perfurmance, which was undoubtedly true, given the low skill
nature of many of the jobs.

tighting for a chance to deliver on the rosy ~-omises of the contract, the
community corporetion turr..d to the tator Department for guidance in this dis-
pute over whether education had te be delivered as promised, Mr., Roodman
testified:

Specific written requests were riade to the department for a clear
statement of the minimum job related education required under the contract.
.0 written answer has been received. However, informally and orally it
b-s been stated that the amount of tralning required was that which was
necessary to prepare trainees for adequate job performance, which was
ninimal. With this interpretation from the Department of Labor, [the com-
munity] corporatton's ability to pronote job related education was sub-
stantially undermined. As a consequence, some 340 of a total of 470 per-
sons hired as MA-3 tralnees have already terminatec, all but "0 of them
withouteverhaving been expesed to the spekon Englis™ or basic education
that the program was to have offered them,
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Mr. Roodman made a stmilar indictment of the on-the~job training compo-
nent in JOBS contracts. He said it is largely an {llusion, The contract has
relimbursed employers for anywhere from $800to $3,000 for on-the-job training.
Yet, he testified, 'for most of the jobs this has amounted to no more than 15
to 40 minutes of initial job Instruction and infrequent personal supervision to
correct work procedure.' For a job listed as a ''packer, ' which apparently is
a person who loads a truck, the contract provides $1, 155 for on-the-job train-
ing. Roodman cited another job for which the on-the-job training cost is listed
at $1,440. Yet on-the=job training consists of little more than 40 n.inutes of
familiarjzation with the job on the firstday—the same given all other employees,

One of the most alarming trends in the JOBS program ‘s the rapid growth of
subcontractors—the NAB referred to then. in House testimory :s "flesh ped-
dlers—whc openly solicit employers to negoticte JOBS contracts. The sub-
contractors offer to prov.de everythini. They will draft and get approval of the
contract; they will recruit the workers; they will pruvide all the supportive
services, and 't won't cost you a thing, ' they assure the employer. Adver-
tisements to this effect have been published In newspapers by American Learn-
ing Svstems.

The System s Development Corporation study done under a Labor Department
contract soundad a warning about the proliferation of subcontractors. 1t said
that there were more than 150 such firms in the Los Angeles area alone.

1 talked with the jOBS project director at Hoffman Brothers Packing Com~-
rany in Los Angeles, who felt he had been burned by a subcontractor. He said:
‘They are springing up faster than Hollday Inns. All you need is flve chairs
and a blackboard and you are in business. "

Those who are concerned about the development of a dual system in the
fleld of vocational training and education might take & ¢ood look at the $6.5
nillion New York contract involving American Learning Systems. For example,
for an assembler at Intematjonal Appliance Corporation, the .ontract provides
§720 per trainee for on-the~job training and $1, 120 for basic education. For a
shipping clerk at the Excellent Bag Corporation, the contract provides $1, 363
for basic education and $580 for on-the-jub training. For the Yoo Hoo Eeverage
Companvy, the contract provides--for a mainterance man—$l, 800 {n on-the-job
treining and $1,363 in basic education. American Learning Systems has leased
large amounts of space and is in the process of setting up elaborate education
centers in connection with this $4, 7 million contract for services,

Similar things &re going on in companies all across America, large and
¢mall, There seems to be little uniformity in the contract payment: approved
for education and on-the-job training, however. A study by Sar levitan and
Garth Manjum, cited in our staff report, shows that costs for janitors, for ex-
ample, can range from $1,000 to $3,6€0. At the State Foultry Company in
Jackson, Mississippl, basic education for an #adustrial "'ruck operator is $150,
Fora foremanitisonly $420. But at URB Froducts In Farmingdale, N.Y., basic
education for a pool table assembler Is $1,120, For the Freeport Shrimp Asso=
ciation, basic education for a fishing boat trainee is §1,131.
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One move factor which 'nust be mentioned is the frequency of low pay,
dead-end jobs. The Austin Laundry and Dry Cleanirg Company got i contract
to hire silk finishers at $1, 30 an hour. The wage cost to the employer is &5
cents, Laurelwood Medical Hospital at San Antonio got @ contract for maids
and cook helpers at $1,30. There arc many contracts for $1.60 an hour. Where
these are s*eoping stones to the learning of a skill and a meaningful wage,
they can be jus’ [1ed. Butmanyof these low paving contracts offer little beyond
the jchthe trainee takes the first day at work, and a pay ceiling of $2 to $2, 25
an hour,

Peuples Drug Stores in Washingtca hired more than 100 trainees at $1.80
sn hour. They got vittuall; no training and no special services., They stayed
an average of one montl. and 14 days. Almost all have terminated. But the
employer does 1.0t see that as upusuel, He testified that the JOBS trainees are
esc<entially the came people he has been hiring all along, and they stayed about
the same length of time. That is what the labor market is like at $1.80an rour
in Washington, ! C. You push & broom for $1.80 an hour unti! you find some-
thing at $1.85 or $2.

To those who wish to serlousiy evaluate this prograw, the piggest single
shurtcoming is the lack of reliable data, The GAO testified:

There are significant shortcomings in the —anagement information
system. We believe theic is @ need for much more coriplete and reliable
data on JOBS program operations, particularly data concesning the eligibility
of participants, and {ollow-up data concerning persors who h:d dropped
outor have completed training . . ., . We believe complete data is essen-
tial to permit oifeclive administration and evaluation of the JC3S$ program.

The Systems Development Corporation Study done for the Labor Department
wés even more blunt, It stated:

keliable information concerning the number of people actually placed
under the program and the number cutrently at work is, for all practical
purposes, impossible to obtain.

The Washington Post stated on May 12, 1970:

Secretary Shultz conceded JOBS js not perfect, but said the program
should also be judged in the light of its achievements, such as the hiring
of 432, 000 disadvantaged persons . , , .

There is no way to substantiate that figure, In the first place, even the
N#B, which supplied the figure, will not stand behind it. The data simply do
not exist. Back when NAB claimed a total of 380, 000 people hired, GAO found
“hire cards," a basic item in the NAB Management Irformation System, were
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available for only 158,904 nr 41, 8 percent, Since the IBM computer card in-
formation systemwasn't producing the numbers needed, NAB took to tclephoning
around the country and asking NAB directors how many jobs they hag filled,

That's how they got it up to 380, 000 by the end of January and 432, 000 by the
end of March,

But bad as its reporting system is, even NAB is forthright enough to ac-
knowledge that those 432, 000 alleged hires must be reduced by 243, 000 term-
inations. NAB also has progressively reduced its retention claim from 80 per-
cent to 48 percent.

So, if you really do want to attribute to this program the achievement of
having hired 432,000 disadvantaged persons, you must remember that more than
half of thew are already gone, and that the data to prove ' t the'r were ever
there do not exist,

In summary, the nationwide faflure of the JOBS program to deliver jobs,
education, and training to the disadvantaged s thcroughly proven by the na-
tionwide figures, The bad contracts which have been exposed are not isolated
examples, but are aninevitable resultof weaknesses in the program as a whole,
The failutes result irom the highly publicized and completely unrealistic goals,
the hasty negotiation of contracts in hopes of meeting these goals, a failure
to monitor contracts, and a refusal to face up to failures in the program when
they have been revealed by impartial auditors. Rather than a massive increase
to 140,000 jobs in the contract portion of the program, the program has achieved
what I would consider a rather pitifully small increase (as of March 31) of only
about 11, 000 over June 30, 1969,

The responuibility for shortcomings in the program must be shared by the
NAB and the Labor Department. The NAB receives more than $5 million in fed-
eral funds. [t sees Itself simply as a promoter of the program, It is placing
advertisements and news releases all over the country, praising the program
as a tremendous success. When the NAB testified befrre our subcommittee,
their praise of the program consumed 33 typewritten pages before Senator Cran-
ston asked them about the first bad contract, The NAB promptly abandoned «ll
rzsponsibility, The witness testified:

This is not our job. I probably should not even comment on it. The
task given us was to get the jobs, and we don't have anything to do with

the monitoring, or the actual contract itself.

The NAB witness went on to dennunce the Senate subcommittee stalf report
for "'pointing out a fow horrible examples™:

41,
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Of course, I dislike these horrible exampies. I think these things
should be @xposed, and I think the program should be monitored , . . but
that is not really our job.

It certainly isn't,

The Labor Cepartmenthas now faced reality and macde a further budget cut-
back for JOBS. From $420 million, we are now down to $175 million for fiscal
1970,

The victims of these horrible examples, of course, are not the NAB or the
Labor Department, but the poor and unskilled memboars of society who were
supposed to reap rich benefits from this program, No matter whose figures you
use, more than half of those who staked their hopes in this program are back
out on the streets again, most of them without ever receiving the prize we
dangled before them, We are told that many : e more bitter than ever.

Frankly, it is in the hope of getting sumeone to consider their plicht that
I make this report to you here today. The things brcught v.. in the GAO &udit,
In the testimony of many witnesses befor> our cowumittee, in tne staff report,
and in these remarks of mine are going to make a lot of people unhappy. They
should., They are going to cast a cloud over a program whi 1 up until now had
been viewed by almost everyone as highly successful, They should.

There are no lobbyists In Washington representing the hard core disad-
vantaged, When a JOBS contract is negotiated, the disa.ivantaged are rot a
party to the conlract.

If we are going to use them for billing purposes, {f we are going to ccunt
them up in order to make the record of the program look good, I think we should
give them something in return. I think we should give them a JOBS program
which lives up to its lofty concept, which provides good permar.cnt jobs, gen-
uine training for a sk!ll, solid educational and other supportive services pro-
vid~d by competent pcople.

Untilthatis achieved, there are a number of us who plan to continue mak-
ing a number of people unhappy.
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PROBLEMS AND PROSPECTS OF A COORDINATED
WORKING RELATIONSHIP: PANEL DISCUSSION

CLARENCE GREIBER
WISCONSIN BOARD OF VOCATIONAL, TECHNICAL AND ADULT EDUCATION

I would like tc reemphasize several comments which were made regarding
vocational education by this morning's panel, In Wisconsin, vocational and
technical education, since its establishment in 1311 as a state system, has
assumed 2 total manpower training responsibility., Vocational education in our
state continues to provide a comprehensive programwhich recognizes a respon-
sibi..ty for meeting the ne2ds of youth and adults, in~school and out-of-school,
in full-time and part-time day and evening programs. We have 2 separate
State Board of Vocational, Technical, and Adult Zducation regpresentative of
labor, management, the general public, and government which by its very

composition is able to respond quickly to new manpower demands which are
ptaced upon the system.

Vocational education is manpower with the educational component added.
Vocational educators are concerned about the possible development of dual
manpower training systems and feel that traditionally many states have adu-
quately met the challenges of manpower supply. 1 hope that the state advisory
councils required under the provisions of the federal Vocational Education Act
wili urge vocational education systems throughout the countryto commit them-
selves to a total manpower training and education responsibility,

1 also want to emphasize that it is impossible to separate "preventive"
from "remedial" programs of vocational education. A so-called "iemedial" pro-

gram may serve as preventive for an adult whose occupaticn has disappeared
and who must prepare himself for @ new occupation.

In discussing the question of working together in achievirg ¢ courdinated
work relationship, I would like to point out some of the act 'ns which have
been taken in our state. First, 1 v.ill make s¢ e observations on state-fedaral
relationship In delivering manpower programs; =econd, I will review som> nf

the basic weaknesses in relalionsi}ips between cnencies of state jovernment;
ST
—
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third, I willdiscuss some of the vehicles for executive formation of state man-~
power policies; fourth, I will discuss the state Manpower Council's role and
responsibility; and finally, I will review the relations which exist between
agencies concerned with manpower in Wisconsin.

The past decade has seen the growth of an impressive number of federal
programs designed to meet manpower problems across the country. Examples
of these are the Manpower Development and Training Program, Concentrated
Employment Program, the Work Incentive Program, and othzrs. These together
with traditional programs provide an imposing array of manpower programs in
Wisconsin, During .1e 136%-71 biennium, our state government is administer-
ing an estimated $275 million in manpower programs.

As State Director of Wisconsin's vocational and technical school system,
I have had many years of experience in working with federal programs. I have
seen the following problems in delivering manpower services ar " U ining for
the world of work. First, there is no overall federal manpower pcli - t~day.

In 19671 was privileged to serve on a commétitee appeinted ur jer consrea=
sional authority which was assigned the responsibility of revi.wi, j the ad-
ministration of training programs. A part of the charge given to tre committre
was: ""The study is to have as {ts principal purposes, to determine if ther. 1is
waste, duplication and inefficiency in administering these progie 1s #s r.avy
individual programs, and if this determination is in the affirmative, tc rake
recommendations for correction, "'

Afte a year of hearings held throughout the country, in Mar i 1165 the
committee issued its report which included a substantial number of -eccinmen-
dations, one of which read as follows:

National manpower policy, currently expressed only through an ir..chorent
aggregationof laws and practices, rneeds to be definitively forimulated and
codified. Goals, commitments, piiorities and constraints ne {1 tn he de-
lineated. Interrelationsh!ps hetween employment, training, oduc. tica and
welfare policies need to be explicit.

As a result of the cevelopment of many manpower progran.. during recent
years, thereis fragmented, uncoordinated administrationof manpowe fproarams,
The state's job of cuiding and delivering manpower proarams is merle very dif-
ficult by this weakness. The federal government .s primarily interested in
reaching national objectives irrespective of the importance «r uni:uencss of
state manpower problems, Natisnal programs have dominated al! act.on to meet
manpower needs. As an examp'e, only a small part of Wiscon ir  vocational
system funding is federal; yet tederal progcram requirements have inoreasin:ly
directed where the large share of state an. local funding is to be spent. In
cther werds, the tail appears to be waz3ing the dos,
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When I {irst joined the vocational and technical education system in Wis-
consin more than 40 years ago, there was considerable criticism of the federal
controls attached to federal funding, It is my observation that federal controls
today are much greater ind more siringent than in the past. I also believe that
many states would be able to do an effective job without the federal controls
which have beenestcblished., If federal contiols are necessary to force certain
of the states to meet minim n standards, they should be considered fcr these
states only. It js apparent therefore, that durirg recent years the state and
lorzal partnership of the federal government has bren neglected and dominated
more and more by federal programs,

Becausz of these problems in federal-state relationship;, 1 lcok upon the
Nixon Administration's New Federalism with some inticipatinon. As I unde-stand
New Federalism, Wisconsin's community and state government will be encour-
aged to take iniliative and leadership in meeting a variety of problems hefore
us todav, New Federalism means to me the opportunity for Wisconsin state
government to ry new approaches to meet manpower needs.

As 1 have alreaadyindicated, there are weaknesses in relationship between
agencies within state government, Up to now Wisconsin state governmert has
followed a course with these characteristics when 1t deals with manpower prob-
lems: Each problem is addressed on a: w.d hoc basis ~ith ro reference to broad
policy or earlic: actions to meet similar needs, Often groups receiving man-
power service are served by several state agencies with no or little coordina-
tion among them, Because several independert state agencies may provide
similar programs to a greup, conflict and inefficiency in assisting individuals
do occur,

I feel that i bring consistency to state manpower administration and to
set overall manpower policy, the governor of Wisconsin must he involved,
Governor Knuwles must determine the way Wisconsin responds to the challenge
nf New Federalism, 1 think he is the individual to guide state agenciecs and
insist that they work together to meet ruanpower needs,

Whatvehicles have been developed in our state for executive formation of
state menpower policy? Governor Knowles could have chosen to estattlish and
direct state manpower policy from his executive office, He could have used
the state's Comprehensive Area Manpower Planning System (CAMPS) as a ve-
hicle to carry cut state manpower policy established vy his office, A definite
weakness, however, existsinusing CALIPS to formulatr state manpower pelicy.
CAMPS generally is composed of second- or third-lire administrative staff
who do not have the final decision=-making rezponsibility for the azency wiich
they represent,  Mternatively. the governor could have ditected specific state
ajencies to work together on arn ad koc basis to develop policies in marpower,
This mighthave occurred cnce ke had decided what manpower areas were oriti-
cal to adnress,

40.
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However, Governor Knowles felt that there is a more suitable vehicle for
doing both the essential jobs of developing manpower policies and overseeing
their implementation. This vehicle is a governor's cabinet composed of heads
of state agencies and systems responsible for administering state and federal
manpower programs. The cabinet idea has served our state well in meeting a
variety of traditinnal state responsibilities. To meet the chal'enge of New
Federalism, the governor established & Manpower Cabinet—the Manpower
Council.  Until the Manpower Council was established in the fall of 1969, 1
had to deal alore with many manpower problems relating to vocational and
tech'.ical education. Through this Council, Governor Knowles has given me
and the secretaries and directors of seven other state agencies the opportunity
to work as a team. We can together set a broad policy frau.ework and take ac-
t.~a ca manpower. One direct result of this cooperation is the opportunity to
help the state vocational and technical system do an even better job than it is
now doing.

The Manpower Council has definite roles and responsibilities, It has
three responsibilities in carrying out its role of advising the governor on state
mnanpower policies: first, to guide the development of state policies to meet
priority manpower needs; second, to communicate these needs and policies to
the governor, the legislature, the federal govemmert, and Wisconsin citizens;
and third, to advocate courses of action and priority needs especially to the
federal government but also to the state legislature,

The Council has been defining the limits of its responsibilities in setting
its direction in order to guide and communicate manpower policy formulation,
In line with this commitment the Council has defined the term manpower for
use in Wisconsin. It has developed an inventory of federal- and state-funded
manpower programs in cur state. It has agreed to write a program memorandum
to explain to the governor, the legislature, anu to each council member, cur-
rent and proposed manpower programs and the priority they are designed to
meet. It is working on defining priorities to be met in manpower, It has
decided to develep uniform statewide definitions and terms used in manpower.
It has agreed to emphasize the public service careers program in hiring newv
state emgloyes. Finally, ithas requested the Departmant of Hzalth and Social
Services to develop an application for an MDTA grant to train health parapro-
fessionals through their insti{tutions.

An essential elemart of the Council's responsibilily is to advocate poli-
cies and courses of aciion. Within state government the program memorandum
will be one vehicle to be used. The principal focus of advocacy, however,
will be the federal government, The following points will probably be made to
{rderal policy-makers.

1. The Nixon Administration's manpower bill requests cach state to sclect

a principal administering agency for federal manpower programs. The
fsnpower Council viill have this function in Wisconcin,
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2, Wisconsin can do a hetter job of meeting manpower needs with far
fewer regulations in carrying out federal programs.

3, Eventually the Manpower Council will provide the state with the ef-
fectiveness touseresponsibly federal block grants for manpower purposes.

In conclusion, let me briefly comment on the cooperation which exists in
Wisconsin Presently between agencies concerned I manpower training. More
than ten Years ago and before the requirement existed in federal guidelines, a
liaison committee was established to coordinate relationships between the
Wisconsin State Employment Service and the vocational and technical education
system. When I have attended meetings of state directoss, lhave been sur=
prised to learn of the lack of cooperation which exists in nany states between
vocational education and the Employment Service.

We have also developed a close working relationship between the second~
aryvocauonaleducatlon programs supervised by the State Department of Public
Instruction in the public high schools of the state and the post-secondary pro-
grams adn.inistered in the technical institutes and technical colleges of our
state. Close cooperation exists between the vocational education system and
the Department of Local Affairs. The existing agreements and past cooperation
will be greatly strengthened as the re sult of the coordinating influence of the
State Manpower Council already referred to.

Our state has a lo. g history of coordination and cooperation which is being
enhanced through the use of methods which wili enable us to do an even better
job of manpower training and education.



F. J. WALSH
WISCONSIN STATE EMPLOYMENT SERVICE

We can foresee certain problem areas as the proposed legislation now
I will mention some cf them,

stands, but these may change in the final draft,
but mainly I want to talk about what we and the vocational educational seople

have acccmplishf as abasis for handiing problems that may arise in the future.

There seems to be some feeling that the vocational education system and
the Employment Service are two entirely different breeds of animals serving a
very different clientele. Historically this is not true, and currently this is not
so except that the Employment Service Is charged with devoting an increasing
amount of its resources to seirving that segment of our population termed "'dis-

advartaged. "
In recent years, especially since the passage of the Manpower Develap-
ment ard Training Act, Employment Service priority has been given to the ex-

-medlal education and training for those who are not competitive

pansion of
We still work with middle-class job-ready people, but

in the labor market,
half of our efforts in Wisconsin are devoted to helping people sharpen their

latent talents, enrolling them {n classes to teach them marketable skills and

attempting to turn them into tax-paying citizens with the dignity that comes
The idea is to "help them help themselves'* by

with making their own way.
channeling them into the guidance and trafning necessary to [1ft them from i .eir

!
1
§
'
g present level of dependence to the higher leve! of independence.
3
[

In this endeavor, we have been helped immeasurably by our vocational
educationsystemwhich is one of the best equipped and most comprehensive in

;c the nation. In meeting the needs of special groups, both the Employment Serv-
- ice and vocational education operations have changed in the past several
The Employment Service has expanded its efforts to screen into the

3 years.
f labor market those who have been in the backwaters of our economy, and the
?"‘ vocational system has expanded its curricula to help meet the educational and
S training needs of these p2ople.
é’_ Since 1362 through June of last year, over 23, 000 persons have been en-
Fa rolled in Manpower Development and Trafning Act (MDTA) proyrams in Wiscon=
o, sin, and 75 percent of thesec programs were conducted by public educaiional
% institutions. The other 25 percent comptise persons '+hn were channeled into
iy
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on-the-job training. Of the 4, 000 persons enrolled in MDTA programs last
year, 65 percent were disadvantaged, 39 percent were nonwhite, and 62 per-
cent completed their courses.

Problems are encountered in any relationship. Divergencies of opinion
exist and this will continue to be so. But, I feel we have made a great ceal
of progress through on-going discussions that have helped us both work as
links in a chain rather than as isolated agencies.

One of our mutual problems concerns the educational readiness, or rather
the lack of it, exhibited by disadvantaged persons for occupational training.
Many occupational training courses demand a certain background on which the
student canbuild, and most disadvantaged people do not have this background.
We, in the Employment Service, work with an individual to plan a specific
course of action to give him what he needs, including basic world-of-work
orientation in which he may have to learn a simple thina like punching a time
clock or taking a bus. We build our crientation around an assessment of his
nceds.

We do not, however, have facilities to provide him with czcupational
training, and therefore we channel the disadvantaged person into institutional
or on-the-job situations. Concerning institutional training, we believe that
"students' rather than "courses' should be taught. We believe the vocational
education system does not allow for this at the present time, but there is 2
gap and it will have to be filled. We note that there is a trend to transform
vocational schools into community colleges, and at the same time to expand
vocational training at the high schocl level, Qur concern centers around the
fact that it will take high schools a comparatively long time to gear up for
substantial training, and we can't ufford to lose vocational school training in
the meantime, We believe it should n~t be necessary to go outside the voca-
tional education system to any great axtent to provide the training needed. We
do not see wholesale use of private training schools in Wisconsin as might be
thz case in some other states.

Another problem we encounter is the attitude in some places that provi-
sions for remedial training for certain groups should go only as far as federal
money reaches. This is the other side of the coin from our experience with the
Vocational Schoot in Rice Lake, tor example, which extends the curriculum as
far as possible to provide training to anyone who comes to the school, Other
schools are also accommodating, but, as | said before, we recognize that di-
vergen: philosophies exist in the same system, and we are working togetner to
solve the problems where we find them.

One current problem that bears on the discussion of the proposed manpower
legislation is that under the present arrangement between various agencies, @
programgets started and goes on in spite of possible overtraining or the emer-
g.nce of more critical training needs in another field. local boards are con-

all-



O

ERIC

Aruitoxt provided by Eic:

- ——

g

PO Ry

46

servative, Advisory committees tend to perpetuate themselves and lose focus
on the industries they represent. Money has been spent for equipment and
teachers, and no one appears to have the authority to shift the endeavor be-

cause no one agency has operational control.

Thereis a lack of realistic methods of evaluating on-going manpower pro-
grams to determine how we are doing and if the training is useful. We find we
are lmited In projecting occupational needs hecause employers find it diffi-
cult to estimate the'r needs five to ten years ahead, due to many variables,
We realize that schools look to us to furnish this information, and it is hard
tc come by and is not always accurate. For example, in the early 1960s we
predicted dire effects from automation, but the disaster we feared did not occur
because other variables absorbed displacements.

We think, however, that the arrangement under the Manpower Training
Act, whichimplies that the Employment Service would have operational control,
could be more responsive to training needs while recognizing that this may be
mo:e disruptive to training institutions. Personally, I think that Wisconsin's
Manpower Council can help create a more responsive system in the form of an
guthoritative group that would include educators, industry, labor, and feder-

ally-funded manpower agencies.

It is hard to vredict what problems may arise {~om any proposed legisla-
tion until we see it in its final form. But, based on our experience with “wis-
consin's vocational education people, prospects for coordination of training
relations are very good. We have had increasingly good relations at state and
local levels since the passige of MDTA in 1962, and we see it continuing.

An example of this is the vocational education and Employment Service
liaison committee which identifies and provides the educational system with
occupational and labor market information and trends to help plan relevant

This liaison has also resulted in cooperation on the local level in

courses.
Stan

the use of mutual facilities and sitting on planning groups together.
Spencer of the Employment Service and Lauran Celly of the State Board of Vo-
cational Educalion are co-chairmen of the committee.

EC Keh), Assistant Administrator of the Employment Service, is our repre-
sentative on the State Advisory Council for Vocational Education, and arnother
coordinating factor is the State Manpower Council in which both the vocational
education system and the Employment Service are represented. We also have
daily contact with Merle Bcdine wino is the MDTA coordinator for vocational

education in Wisconsin,

Under MDTA we have a partniership, The Employroent Service asks vooa-
ticnal educetion to sct up pregrams to neet the needs of disadvantaged per-
sons, and they take it from there in deciding what facilities to use, who should
teach the courses, and so forth, Urder the proposed Administration leaislta -

51
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tion, this power would presumably be placed in the hands of the Employme at
Service. Thiscouldbe a problem initially at local levels in that it would place
Employment Service personnel in the position of making educational and train-
ing decisions for which they may not be gualified.

We believe, however, that the State Manpower Council could establish
policies to avoid these pitfalls and insure that those decisions had input from
educators at the local level. Qur position, in general, would be to push for
training atvarious levels, to extend downwa' ' to accommodate those who need
basiceducation, andto provide levels thrcug.. .vhich they could pass and build
upon.

We must also examine the validity of occupational barriers which exist
and which arise from regist ‘ion and licensing requirements, These barriers
serve to 'fence in'" jobs and rence people out, and are pretty much outdated.
Fran'.ly, we find this in our own Civil Service system with examinations which
too often have little or nothing to do with the job to be performned.

As a helptoeveryone involved, I would like to mention that we are setting
up a Job Bank in Milwaukee using a computer. As we develop this capability
of transmitting information rapidly and erpand it throughout the state, it may
be beneficial toinstall terminals in training facilities to give in“ormation about
jobs as a gquide to needs, a source of information to graduates, and a help to
instructors in relating this information to students to enrich their training.

Finally, whatever bill is passed, we belicve it to be extremely important
that training facilities and slotting be so flexible that a disadvantaged person
who needs and wants training now will not have to be told to come back in
three or four months, All the rhetoric in the world will not dispel the dangerous
credibility gapthat immediately appears when a needy person is told his insti~
tutions cannot serve him when he needs them most.

SYDNEY FORBES
WISCONSIN POWER AND LIGHT COMPANY

The flow chart submitted here §c offered for your study and exploration for
adaptation in the implementation of state and local level comprehensive man-~
power training programs. It focuses on two basic problem areas: the need for
more personalized training of black disadvartaged for employment career op-
portunities, andthe necd for more ef{fective linkage belween manpower training
activities and industry. While the only manpower training resource indicated
is technical and vocaiional, it s conceivable that the chart could be rolified
to have application to o.her manpower training organizations.

54 -



48

¥ r
swoibold jsoddng swoaboiy poodng SO0UID) SeoUIDJ|

|ouse vy fowse ju; K08 Ing $QOr WO
SB[
ewabouoyy
pebejiAlls(Q pebDOuDAPDHIQ
Lo Y JeuvosIed
2061A180NG ?§3|Sz ~
seehnpdu]y
OA1D0080.4 % J
wo D0y $40IS
Alunod pud umo| pup jue'lebOudy
L UB
w0ibo.g _ woboiy )
F== 033 yooeung YOIy SAlOWLILY

T ]

r [
P
g
swosl Buupil WoDoid SUOLOmY uewabouoyw
‘18 890y puo é- gmg?\ftlﬁlL 1HYHD MO4
[seminoen3 | ‘WYHOONd ONINIVHL  H3MOINYW
usd
oy onien3’ Jont)




O

ERIC

Aruitoxt provided by Eic:

o s 13

e v A .

49

The justification for this approach must first be made in observations on
the current case of the black aisadvantaged in terms of the nature of his prob-
lrms and some aspects of majority-minority attitudes as they exist today. let
me come to the point, then, in drawing from black rhetoric some of the roots of
the realities relating to the complexity of the problems in the Negro culture in
present-day America.

Historically, the absence of meaningful civil rights legislation against
discrimination was thoughttobe the single most important deterrent to the eco-
nemic and social progress of Black America, But in recent years we have come
tn learn that progress for all minorities (particularly black) requires more than
legislation, It requires our immediate and direct corrective action in employ-
ment, education, and housing. All of these are inseparable from human rights.

Donald Slaiman, member of the Executive Committee of the Leadership
Conference on Civil Rights and the Advisory Committee to the Urban league’s
Labor Education Advancement Program, put his finger on the real pulse of the
matter. Inreporting tothe 1968 U, S, Department of Labor seminar on Manpower
Policy and Program, he commented on the persistence of the economic gap be-
tween blacks and whites. To paraphrase his observations, discrimination and
segregation were being erased at a very slow rate from 1939 to 1954, when the
Supreme Court decision on school desegregation was handed down. During
that period the economic gap between minorities and the rest of the people was
closing at a rate of about 1 percent a year. !

Most observers, it seemed, assumed that any acceleration of the removal
of segregation and discrimination would also step up the rate of the narrowing
of the economic gap. Thus, when the 1954 Supreme Court decision on school
desegregation was handed down, the country as @ whole and minorities in par-
ticular enjoyed expectations of greater opportunities for everyone. Even though
the civil rights revolution has continued to make gains, the economic gap has
widened. It is this frustration of hope which is at the very heart of today's
dilemmas in the civil rights movement and the urban crisis.

A closer examination of the needs of youth in our urban ghettos reveals
the true nature of the depth of our probler:s, We nmust recognize that we can-
not talk of creating job opportunities with any degree of success without equal
emphasis on training and educational oppcrtunities, Neither can we talk of
training and education without stressing high quality education and high quality
training. Slum housing and the absence of or, at best, poor facilities for
training continue to be the precipitants of dulled initiative, bitterness, frus-
tration, and lack of motivation for Ncgro youth,

'U. S. Department of Labor, il Rights inthe Urban Crisis, p. 5,
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Prolonged absence of these basic needs which are central to each indi-
vidual's right to econcmic opportunity is taking its devastating toll on hard
core youth in urban areas. It was indeed, with deep concern, that the National
Association for Community Development noted, ''The increasing pool of hard
core unemployed and sub-employed may, in specific groups, particularly the
young people in urban centers, reach 30 percent of the work force,"

To quickly backdrop this observation, cone doesn't have to dig too deeply
inte the major factors which contributed heavily to today's urban crisis.

The dramatic transforrmation of the Negro from a iural to an urban resident
took place in an almost unbelievably short space of time, Shortly after the
turn of the century, the great majority (73 percent) of Negroes were rurcl resi-
dents on farms or in rural towns and cities of 2, 500 people or less,

Some 50 years later survey figures indicate a complete reversal of the
situation, Seventy-three percent of all Negroes were living in urban areas in
1960, and their concentration in central city @-eas was taking place very rap-
idly, In the 20-year period, 1920 to 1940, Negro population in central city
areas rose by 83 percent and rocketed by a further increase of 123 percent dur~
ing the succeeding 20 years to 1960, The number is still growing. During the
decade of the sixties, Negro immigration to central cities increased by some
two million, about twice the rate of white exodus, and fully one-third of gll
Negroes were living in 24 of our nation's largest cities,

Thus, the overcrowded cond.tions, dilapidated and overworked facilities,
continue to contribute to the frustrations of the urban crisis, Andwhencoupled
with the history the discriminatory practices which brought about social! .nd
physical denials and emotional barriers, one can readily grasp some sense of
the severity of urban crisis problems and poverty,

Thcse are the environmental factors which have shaped the minds and atti-
rudes of the disanvantaged. These are the factors to which we must address
ourselves 1f we are to devise better methods to deal with them and to develop
more intensive personalized probleni-solving appreaches. [t seems to me that
these functions caa g0 on simultancously with skill and other job-oriented
training programs which have already shown that they are flexible enough for
aiaptation in this directien. Th2 real nced at this peint, as I sce it, is for
the artroduction of skilled race and human relations resource treining teams,
i both industy and the menpower training units, This, tejether with continu-
cus 112ison between industry and manpower trairing organizations, could be a
key stop in mounting a meaninful attack on the problem of recapturing the hu-
ran rescurces for career opportunity development, To éo this would be to be-
minoat the begraring, that is, to invclve people wiose primaly Concerns are
riyp-to-day hivin1 and human

wath urban prellems and the hurman relations of
relations 1n ciustry,
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It would be foolhardy to assume that the problems car be dealt with through
simple programs. OQur history of manpower development training programs has
not ylelded, to any great degree, measurable progress in the three principles
upon which manpower legislation was founded initially; full employment, eco-
nomic growth, and economic opportunity for everyone who can and is willing
to work.

To put it another way, we have not yet discovered or designed a practice
to productively train and employ people who, because of our society's diszrim-
inatory practices, are ncw in dire need of additional attention to tak:» full ad-
vantage of the ckills, training, and education which we offer in our rrograms.
This special attention mignt well be in terms of an attempt to recover the whole
man: cultural recognition, cultural understandings through multicultural train-
ing teams, survival counseling both on and off the job. These kinds cf activi-
ties, together with a true demonstration of equal employment opportunities and
equal opportunities In employment, once employed, would make for our ability
to meet the task. And, itis in the context of this latter point where industry's
soundness of Intent may meet its acid test.

The flow chart referred to earlier suggests the recruitment of multicultural
human and race relations training teams in large industry and other organiza-
tions, and counterpart floating teams in cc istant liaison with, but independent
of, industry and other organizations and supported by MDTA grants funds.

Inthe case of small or medium-sized {ir.ns which connot afford staf{f com-
plements of this type, the floating teams would be available to assist them in
the implementation of programs in consort w.th a qualified and designated staff
member of the firm. The broad objectives of such teams would be to (1) yield
more truly developed and effectively preparad e..isting staff and employees in
terms of their acceptance of and ability to intera & with other cultural groups,
and (2)introduce to the work force and staff of the crganization a better quali-
fied and better prepared potential-career-seeking human resource product of
manpower training activities,

The industrial component of the training resource would take the responsi~
bility for developing a positive action program embracing these key ¢lements:

An insighls developnment program for the chief executive and corporation
officers for the formation of employment policy to successfully bring down a
positive employment action program comprised of two parts:

(1) An affirmative action program of awareness and experiential learning
exercises designed for 100 percent implementation penetration to existing staff
and employees. Frogram inputs and frequercy at the suggested levels of re-
sponsibilities would be by design in accordance with needs determined by the
human resources cevelopment team, It should be noted that a true affirmative

56t
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action program, as a management technique and commitment should be applied
as company policy with written procedures and established communications
provisions, This woild enable the key staff to monitor progress among all
persors involved in achieving the company's goals of equal employment oprur-
tunities and equal opportunities in career employment for the disadvantaged.

(2) The equal employment opportunities outreach part of the program
should be geared to seek out the disadvantaged thriugh every possible access
to their location—schools, community organizations, Employment Services,
and organizations of and/or for the mincrity groups.

It 1s imperative at this point to make an important distinction among the
prospective employee o1 trainee yield from the outreach program efforts, This
distinction is one of disadvantaged as ageinst disprivileged in the coniext of
skills or professional abilities achlievements, Briefly, many minority persons
who have skills or professionzl tra..i'ng have suffered social, economic, and
career opportunity der.ials which are i1~ contributing factors to today's eco-
nomic gap, Because cof these denials, such an individual is mere often than
not unable to obtain proper or quality education, facilities, and hcousing for
his dependents. Neither is he able to remove them from the detriments of the
ghetto environment, The result all too often is that his children are recycled
into a trulydisadvantaged position—~lack of education or training or motivation.
If such a person has five dependents, then the real disaster is that the prol -
lem may be compounded by the factor five, These disprivileged persons should
be sought out with no less zeal than other members of the disadvantaged
group.

Extcinal and inteynal (company) support {vaining programs are suggested
to accommodate all “ypes of training programs with course content reguirements
specifiad by the particular industry or training teams. It should be expected
that there will be some vacillation between the two types of programs, For
example, for a disadvantaged nerson with no skills, external support frogram=
ming may be necessary periodically during remedial training periods or *he pro-
gressive acquisition of new skills or for survival counseling., Simiiarly, a
disprivileged person may be expected to fulfill his job function but may nced
updating of skills or othe- abilities :nrough external training before he becomes
fully productive and career-oriented through internal suppeort programs.

The activity of the ""feed in' of career opportunity stream {lower left on
the chart) will reflect industry's will to meet the challenge to place qualificd
persons in various types of career positions, The:r progress, based on their
merit ard abilities, will depend in large measure on the thoroughness of the
company's affirmative action program. The goals are clear: expanding job re-
sponsibilities and vertical mobility within the firm, based or r.erit after proper
develcpmental raining.
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Some applications of this program flow chart <an be demonstrated quite
simplyusing the vocational-technical training resource indicated in the model.
With a skilled multicltural training team as part of its staff complement, or
rea’ily available as part of the comprehensive manpower tralning funding, the
company would be in a very advantageous position to meet and solve several
employment problems which currently plague both the disadvantaged and indus-
try.

Keeping in m'nd the problems beyond skill and education training which
the disadvantaged face, the school would be equipped now to maintair more
ditect and effective contact with the minority group ccmmunities and in termns
of access, commurications, and understanding the hopes, aspirations, and
frustrations of the people who now harbor feelings of bitterness and lack of
trust. Theycould enhance considerably the outreach function because of iden~
tity and deeper trust with the group and more quici:ly discern and sort, for
course content or curriculum and certain personal needs: (1) basic education;
(2) prevocational traininyg; (3) work experience training; or(4) required resi-
dential facilities and allowances or other public support and subsidy relating
to heaith care, and so un, Also, this kind of team could assist greatly in the
resolution of the priority of needs, operational policy, planning, and budget-
ing to fulfill its manpower program commitment.

For example, because of its liaison function with its industry counterpart
team, iadustry's manpower forecast from cne to several years hence could be
met with greater assurance of delivery and with more realistic selection and
placing of candidates for employment training, The function would also put
the school in a better position to engage in long-range budgeiing and fuller
use of its facilities as against its current practice of semes'er-to~semester
budgeiing. At best, the present system suffers severely fr- a uncertainties of
budget, timing, and lack of prearranged job take-up for trainees.

On the questions of wotk experience and survival ccunseling, which are
perhaps the most serious reasons for minority frustration, lack of interest, and
chronic unemployment, the role of the training teams could effect a higher re-
tention level for employers. This is all to the economic advantage of fndustry
in meeting its social and economic obligation to its communities. But, apart
from this, it seems to me that with every success in retention, we increase
the force for change and reduce the ranke of those who doubt that the challenge
can be met.
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RUFERT N. EVANS
UNIVERSITY OF LLINOtS

My remarks are going to sound a bit disconnected because { will try to
avoid some of the topics which have been covered thoroughly by the parel
members who have preceded me,

1., Llike Sar levitan, I believe in distributing my arrows withour fear or
favor, Llet me suggest to you that the next time a vocational educator says to
you, "I don't believe in dual school systems,' engage him a little bit further
in conversation. Vocational education in Wisconsin has divorced itself from
the dual school system which it had for many, many years. But in the rest of
the country, in state after state, you will find vocational educators deliberately
setting up educational systems which, in my opinion, deserve to be called
"'dual,'" When they say, "We don't like a dual educational system, "' what they
mean i{s, "We don't like a dual educational system of which we aren't running
half, "

2. Let me turn now to a suggestion on minimizing criticism of an educa-
tional establishment. We mentioned earlier that figures are important. I have
seen a beautiful technique for minimizing the apparent dropout rate in a train-
ing program. Suppose you have a8 training program which is 40 weeks or 52
weeks in length, You divide tris into six or ten se3ments, Then {f a trainee
completes the first of these segments, he {s a graduate, And if he does not go
on to the second of the segments, he is not a dropout, By dividing your pro-
gram this way you can make it appear as if you have no dropouts at all and as
if you have a fantastic number of graduates.

3. I would like to re fer to what sorebody at the kreak called the 'comic
book''—the series of charis that has been distributed to you. A* your leisure 1
urge you to look at the chart entitled '"The Manpower Training Act Deceantral~
jzes Administration Thrcugh State and Local Levels, " Essentially it 3s an or-
ganization chart which helps me a great deal to understand what really is
proposed,

1 had hoped that we could have, a; part of the new Manpower Act, co-
ordination at the federal executive level, That went down the drain because
the people within the various branches of the executive just couldn’t get to-
gether. $o the net effect at the federal executive level {5 the status quo.

Then I thought, "Well, there are sorie pcople in Conoress who are saying
that it would te a good {dea to coordinate some of these manpower progtams. "
So 1 suggested to some of the congressioral aides that it might be desirable
to combine some of the congressional committees that have to do with voca-
tional education and manpower programs so taat they could leok at some of

these problems as a unit. "Ch," I was told, "We never in the world could
O
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accomplish this. Committee prerogatives are so strong that there is just no
way in the wrld of cooidinating at that level.

1 still had some hope we could effect some coordination at the state level
through federal statutes, But in the organization chart in the comic book, there
is a beautiful arrangement. It starts off at the top with the Secretary of Labor,
and then there is a direct line down to the governor., But then somehow things
get divided. OIf to one side, reporting to the governor, is the state manpower
planning crganization. Qff to the other side reporting to the governor is the
state manpower agency, which in parenthesis is called the state prime spon -
sor. There is a line linking those two, Just how you make an organization
like this work, I don't know. But that isn't the worst of it,

Continue on down the organization chart to the local Jevel. The way I
read the Administration bill, the local manpower offices had something to do
with what the prime spcnsor was doing. The prime sponsor was going to puil
together all of these services. But if you look at this organization chart, you
find that, no, they report to the state manpower agency, The local prime spon-
sor has to report to two Jroups above him. And then sitting off to the side of
the acotted line (which I"m sure means some sort of advisory relationshipjis the
area comprehensive manpower planning advisory body, which is advisory to the
lccal prime sponsor, but apparently not to ihe local manpower offices. The
way I read this chart is thai the local prime sponsor ‘s going to c>ordinate the
training activities, But al] of the supporting activities (Fmployment Service,
Bureau of Apprenticeship, ete.) are to be included in the local manpower offices
which lLiave no line relationship to the local prime sponsor. il I'm wrong in
reading this organization chart, I would appreciate being corrected,

So it seems ta me that the proposal adds up to cootdination not at the ex-
ecutive level in the federal govamment and not at the legislative level in the
fcderal government. 1t does suggest a bit of coordination at the state level
end a bit cf coordination at the local level, but there would be a lot mcre co-
ordination i training than in supportive scivices. I have no objection to the
coordination ©! training, for I hope that we can do a great deal more of it, 1
hore that the statement made this morniny that the vocational education estab-
lishment §s bucking a manpower training act is not true, The people I know are
not bucking it, It surely would make sense, however, to have cooidination of
policy-making and of supportive services, as well as of training,

4, Much cof the discussion about the difference between preventive ar
remedial manpower programs is hogwash, To a very real extent, vocational
cducation is both a preventive and a remedial program, 1t is remecial for mans
students whose lack of education m3ay have grown out of deficiencies in early
childhood educstion. And even early childhood education, which is designed
for xids two, three, four years old, is essentially & comb!nation of preventive
and remedial programs, It is remedial because it Is in many cases designed
for _hilaren who did not have an opportunity at home or in their community to

-
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learn the sorts of things le.-.ed by cnildren from other backgrounds, So even
at that low age level, ore of the most important programs that we can have in
this nation is a combination of praventive and remedial education. As you go
up the age renge, the current Manpower Development and Training program:z
that 1 have seen are themselves a combination of preventive and remedial edu-
cation. They'te preventive in terms of preventing future dislocation of that
employee if he runs across changes in economic or technological conditions.,
All I'm saying is that there is a close relationshtip between remedial and pre-
ventive goals, and while there may be a heavier stress on preventive than on
reruedfal in one program than in another, both goals are present in every edu-
cational program,

There is a very comprehensive study (Project TALENT) which asked a %
percent sample of all high school freshmen, "What kind of & high school cur-
riculum do you want?'' Half of them said, "I want a vocational education cur-
riculum,’ and half of them said, "I want a college prep curriculun, " The half
that wanted the college prep curriculum got it. But only half of those who
wanted the vocational education curriculum got it, simply because there were
not enough training slots available, So the upshot of it 13 that we had 50 per-
cout wio wanted and got the college prep curmriculun,  There were very few
dropouts from that group, The general curriculum, vwhich is a mishmash, sot @
quarter of the hijh s~hoo! sturtents, ant from that guarter came 6t percant ¢!
our ki1l school dropouts, Lot me repea® I3t 66 poreent of hith school Arco-
oets come fron, a general rurnculum which enrolls 26 percent of tae stodoent:
1* apprars that this 25 perceont of the stucents are the ones whio wantea v
tional education and cou'dn't get it because there were not cnoush sccondar
schoo] vorationai education slots in whicn to put then.

Now you can't very well run a preventive proaran when vou don't havo &
opporiunity to do your prevention. Pon tne Lids wie wanted tho vorasticn s
cHuceltion progran. ang diintt got 1ty the dropout rate iz extomaiv byt =1,
ar hisher toan it oe an the vooatiznal curriculae, So the prevention arin's
haw v 4 ~har ~o ty oocur,

£, oSusi ted {mprovrermenter Some of us bhave beenenzased aroa stuiv of
Will centors araund the countey and most rocentiy have look the Last Tos
Anaoleg gidll center, We tound g very strong working relatinnst (o hetween the
ciurational progran and the service conters thore wiich work exarencly well

by suse they comhine ell suppartive senvices,

.

B, end laryo, the instruction provided in these skill centers that we've
lonkeratso faris gcod, Butthe big thiny that scetis to be wissing 1in all oxcept
onc that we have coen is that the people who are providing the instruction in
the skill center are aot aotting feciba 3 {rom the plas2iment of the trainees,
Ve have fon: knovn that feodba ¥ froo placement 1e one of the best corrective
measwes that you can have In vocational educati-n,  But in skill copter after
<l center, and in Vvorational progran after vocational prosrat, vou'll finn

b
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placement occurring without the feedback from placement going back to the
teachers. The teacher must have this information so that he can take correc-
tive action where he has provided poor instruction, inadequate instruction, or
even superfluous instruction. We simply have to get plans worked out to get
this feedback from placement into the instructional program.

Another interesting fact came out of this most recent skill center study.
Unlike some, they happened to have all of their projects ending on the same
day. They had 35 instructors whose contracts ended on the first of November.
Al: 35 were laid off, On November 24 the school was told they could start
hirinj again because they now had some contracts. By the time they could
contact the 35 instructors they had let go, 34 of them had jobs and would not
come back. So they lost 34 out of 35 instructors, This procedure is justified
as a means of preventing teachers from securing tenure, but a loss of this high
a proportion of capable teachers suggests that we need to find a new cure for
the disease.

6, Now my final comment: Sar Levitan said that in a sense we are hnld-
ing a wake over the Manpower Training Act. Maybe we are. But as surc as
we're sittiny here, we are going to have something like the Manpower Training
Act. ! hope we have one that coordinates a little Lit better at the legislative,
executive, and state levels. In the meantime, lurge you to take a close lock
at some of the developments {1 @ number of the states around this country
wilere the governor is proceeding with coordination with or without federal
direction. There are some extremely interesting things occurring, and it may
be that we will find out that the New Federalism works better with the states
taking the incentive for action until a third to a half of the states have acted.
Then we will try to write some sort of federal legislation that has somcthing to
say to the rest of the states. Unfortunately, if the past (s a guide, the new
legislation will penalize most of the states which already have acted, lerhaps
suomeone can change "maintenance of effort” clauses into tonuses for intelli-
gent uncoerced action.
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ABSOLUTE POVERTY, RELATIVE POVERTY, AND THE
TASK OF MANPOWER TRAINING PROGRAMS

MICHAEL C. BARTH
OFFICE OF ECONOMIC OPPORTUNITY

Is poverty an absolute state, as traditionally defined by the federal gov-
ernment, or i{s it, as many sociologists and economists, the author included,
contend, a relative condition? The answer to this question bears a direct re-
lationship to the type and goals of manpower programs v.e design as tools to
alleviate poverty.

The present discussion i{s limited to pecuniary poverty. Nenpecunlary
poverty—that is, a state of mind, a culture, a feeling of despair—is relevant
tothe discussion only to the extent that human resource development programs
can raise a person's view of himself and his estimate of his abilily to provide
for himself and otlers,

In most discussions of poverty, the pecuniary condition {3 given the most
attention: Being poor means lacking sufficient monetary resources. Sufftcient
resources in relation to what? Under present federal government definitions a
person s poor if his Income does not exceed poverty guidelines based on the
assumption that one-third of a family’'s budget is spent on food. Thus a sum
of one dollar in excess of three times the amount necessary to provide a mini~
mally adequate diet for a givenfamily is regarded as sutflclent income for that
family to be nonpoor, If family income is less than the pnverly line for that
family's size, the family s poor. This is an absolute definition of poverty.

Predictions about the future size and composition of the poverty population
are based on measurements made according to this absolute definition. Simi-
larly, prescriptions for dealing with the poverty problem are based on those
measurements, Although many arguments could be made against this type of
definition and 1ts applications, the most pertinent !, cur purposes is baced on
the fact that our nation has a secularlv rising standard of llving; thus the
fixed -linc concept condemns one group to grester and greater relative depriva-
tion,
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A relative dzafinition of poverty, on the other hand, ties the poverty line
to an index of general financial well-being and standards of living, For ex-
pository purposes, the median family income can be adopted as this indzx or
measure. For example, to select an arbitrary figure, all families with incomes
less than 50 percent of the median could be considered poor.

What does this mean in practical terms? Between 1359 and 1968 the me-
dian income for an urban family of four increased 57 percant—{rom $6, 355 to
$9, 948, The poverty lines, established using the absolute definition of poverty
and adjusted to seflect increases in the consumer price index, increased only
20 percent durirg this period, from $2,973 to $3,553, for an urban family of
four. Clearly programs designed on the b2sis of the fixed definition will help
the poor, but they increasingly will ignore those who have incomes above the
fixed lines but are poor by any relative standards. This is because the fixed
poverty line moves upward only as prices increase, while the median income
will tend to grow with productivity as well as prices. Hence the gap between
the median and the fixed line wi!l widen,

it is apparent that our soclety cannot and will not be satisfied with an
ever-widening gap between the poor and the nonpoor. Thus manpower policies
must consider the implications of a relative definition of poverty, because
policies based on this definition imply a greater necessity to narrow [ com~
press the lower tail of the income distribution than do policies bascd on the
absolute definition, CObviously some of this compression will result from in-
come redistribution via the tax-transfer system, Howcver it 15 safe to assune
thatboth the targets of our concern—the poor, present and future—and the nro=
poor view remuneration from labor as the principal source of financing lite's
necessities and perhaps some of its pleasures, Furthermore, this assumption
rejects the dire predictions of the "cybernaticnists'' and others and predicts
that the overwhelmiiy majerity of our population can be and will be uscfully
employed. (Whether this majority represents 97 porcent of 93 percent of the
laboi force is animportant consideration in the short run, but not in the contest
of this discussion, )

If work iIs both useful and desirable and if we can assume that it will be
pursued by the matority of the population, including a large portion of the
poverty population, it follows that some solutions to the poverty problom will
attempt to develop human resources, Turther, af the developnient of humen 1. -
sources is to help effect a narrowing of the poverty gap, it fillows 73t man-
power proarams st be derijned so as {0 compress the skill dust b otien,
Implizit in this line of reasciing is the assumption that the relation hetecen
productivity and remuneration 1s pesitive sl ‘airly stable, Trat 15, rote pro-
cuctive persons (with exceplions notod be low) catn more than the less produ -
tive and this relatinn does not vary widels,
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difficult even to conceptuatiize, It is nearly impossible to determine a worker's
versatility, or put differently, how easily his set of talents may be substituter
for another's, Itis possible to conceive of skill distributions in yeneral terms,
however, either in the context of a set ¢f differentiable skills that can be
ranked, or in terms of a population that ¢an e ranked in versatility, Either
set of rankings can be considered a skill distribution.

The earnings distribution is a ranking of income earners from lowest to
highest earnings and, as noted above, it js assumed that the relationship be~
tween the skill a .d the earnings distributiors is positive and relatively stable.

Finally there is the income distribution—a ranking of income recipients—
usually made in terms of family units, This income can come f{rom many
sources; labor will be only one of these. Past financial investments, transfers
via the range of public assistance programs, rent, alimony, and other sources
also will yield income. However, undoubtedly labor will continue (o be a major
source of income; thus the income distribution is affected by the earnings dis-
tribution, which in turn is directly affected by the skill distribution. Via this
route, manpower and other human resource development programs will affect
the income distribution. Our major concern however is with the sxill/earnings
link,

If this link is inoperative, no manpower program can oe effective. For
example if a black graduate of a skill center is systematically denied a job for
which he is eligible and qualified by all technical criteria, his skill distribu-
tion ranking will bear little relation to his ranking on the earnings and income
distributions. The skills not only must get to market, but also nwust be fairly
treated,

What has this to do with manpower policies and the absolute versus rels-
tive definitions of povertv? Obviously If the relative definiticn of poverty is
used, the task of manpower programs is nwch more difficuit for the task of
elimirating relative poverty is far more difficult than the task of eliminating
absclute poverty., For example, a man cannot be trained simply to earn §3, 600
per year, inflated annually by the rate of inflation. He must be trained so that
his productitity increases, roughly, with the average., Some would argue that
in an economy characterized by rap:dly chanuing technology, specific institu-
tional training will not and cannot do this. Surely this argument must be con-
sidered by manpower policy-makers.

This particular example is at the heart of one of the questions vocational
educetors must answer, It is, however, jtst one instance of a more 3eneral
problem. 1ts usefulness for present purposes is seen if we assume that voca-
tional educatic.. succeeds in compressing tae skill distribution. The two &'
ternatives for the skill distribution given above —that skills are either diffcres.-
tiable or interchangeable~allows us lo avoid the crucial technical guestivn of
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how to affect the skill distribution. Whai is important to this disc ission is
simply that the distribution is affected,

Assume thatin soine obiectively measurcble swnse, manpowel Wreining pro-
grams are successful Jn imparting skills to the uns!) 'led in such & way tho:
skill differentials are indeed narrowed. Assume furtnor that this narrowing is
of sufficient degree to satisfy the imitial reguirements of earnings increg.a
implied by the relative definition of poverty, When the well-trained graduatz
is searching for a job, he may encounter ¢ rumber of problems.

First, there may be insufficient agiregate demoud, £ period ot high un-
employment 1s not the tes! time 1o graduate from & skill-traininy program, 19
the graduate is vnable to secwe employment, he is harmec econcmically botin
now and in the future, The immediate harm is lack of cainirg opportunity,
This has both a monetary and a psychological cost to the ex-iraines, The ex-
istence of the hicfden unemployed and the relation of 3 lebor rese-ve to hign
unemployment has been weil documented, The long-term harn, resuits from the
work experience end on~-the=-job traininy thal the trainee misses, Thusnotculy
are his newly ecqguired skilis vaused taey also aro allowed to deprcciate,
Certainly such a =ituztinais not eptimal if we are etiempting 1o 1nsure a steady
increase 1n the worker's productivity, Thuos, once again the plea 1 made for
hian levels of emplovicent,

Nosecond prchlern thee job secker can fare 18 discrimmnation, This may o' -
foct him anitially by cecreasing the probability (hat he witl be farel, Urat
mavaffecthim later 1n his working life by impc 30y his advancoement, in o omther
Zasethe (ralnam g proviziod bY a manpower prozrar rasw not be fully use-, Tran-
thus not be abtde to contribute to the degree of advancement of ti
saarred if wer are to alleviate celaticr poverty,

Tuese =re serious problews, Lot they are problems taat @7 oonot b solves,
o tre manpower talping pragran, itsoll, Tois is wndeed o seoong siteation,

Vioeosetup programs to train peoplo, torget a porlicn ~f them at the drsan-
vantaaed—an: then let the oraduates losse ir arn econd ry whisl ray not be
verv recaptive to thzir skills, Domard may be deficient, Private rand some
putlic)employers may use discruninatory hiring practices, Internat jabor mar-
ket structures may inhibit upward mobility, bLeonefit cost rating obwicusgly will
be low under such circumstances,

Th2 use of arelative concept of poverty thur has tended to hizhlight and
emphasize anirherent problem regarding manpower treining proarams which are
atmed at the dysadvantaged, Use o! the selativs con-ept—which many view as
a socially more desirable way to view poverty—demands woule of manpowver
training than does the use of the absclute definition of poverty., S$~ne well-
kaown pioblens in the lebor market also tend to dininish the effectiverncss of
manpower policy in dealing with the disadvants »i,  Ihese problems afe tlus
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even snore serious if we aitempt to achieve the more ambitious goals implied
by the relative definition of poverty.

The purpese served by all this is to put into stark perspective some of the
limitations of manpower training in the society we liva in, purtially, for rea-
suns quite indepe adent of the training programs themselves, While still defi-
clencies of individuals are very real problems, even the must successful train-
ing programs will not, cannot, help the disadvantased if the ecoaomy is nct
raceptive to training program graduates,

We live in a society which emphasizes working for a living, Phlic policy
mandates that certain programs emphasize the pieparation of the disadvantaged
for entry into the labor market, But at the same time tiie efforts of these pro-
grams are frustrated, FPerhaps the specialists who degign and run manpower
trainir.g ought to be in the vanguard of the lobby to ensure full employment,
equal emiployment coportunity, and the other sine qua a101s of a socially cpti~
mal manpouwer policy.

Assuming—and this {s a generous assu-nption—that training {s successful,
there is no reason why those who run trainirg programs should have to answer
for problums which are characteristic of society az a whole, Low benefit/cost
ratios are the result of both the economy which the ex-tainee enters as well
as theresultof the training he raceived, Which is more significent is difficult
to answer and is well beyond the scupe ¢f this discussion.

Can sone insights be drawn from the foregoing? First, certain of the
causes fdeficienc.es of menpower training iie outsid? th~ control of manpover
rrainers. Second, eraploying a reistive definition of noverty causas an exten=~
sior of the goals of rmanpower training, The ¢vtended goals will be (onsider~
ably more difficult to achieve. We must recognize that there are limitations
on how much can ke pected from maupower training in the bect of worlds,
Cantraining be per.ected so that it allows a worker to adjust to chanjes in the
laber market he will faze uver hig lifetime? Curht we to expect this of train-
fng? Should we reallocate some of our rescurces towa‘d the soluticn of more
general structural and institutional ;roblems in the labor market?

1 shallnotbe soypresumptuous as to attempt an answer to these questizns,
They are questicns that must be raised. We ignere them at 1 peril.

Voc..tio.nl education 1s the lergest of our institutional treining programs,
It thus has a great stake in forthrightly confronting t) ese iscues, Thn vora-
tiona) education system or principle must not be blamed if a technical school
graduate cannot find 3 joI because there is low cemand for labor, Cn the other
hand the providers ~f voratinnal education must consider changes in their
programs that are dictated by the more ambitious arsaull cn poverty implied by
the relative fefinitiop,  Woat is the optimal relation between tra:niny and
counseling? Vihat i5 the optimal flux of institutional and job-related traiming?

B9
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Is the arswer to these questions affected by a more ambitious antipoverty ef-
fortand if so, how? The questions are not new. I simply urge a re-examination
from & somewhot different anale,

let me conclude with a caveat and a brief recapitulation. First, I do not
wish to suggest that we abandcon all use of the absolute definition of poverty.
It is obviously quite useful as a measure of how far we have come. My point
is that we can do beatter than simply try to bring everyone above a fixed line.
We cantry to prevent too wide a gulf from developing between the poor and the
remainder of the population.

Second, programs must be viewed in terms of erplicit goals. Manpower
legislation currentiy In force mandates spending larye sums to aid the disad-
vantaged. We must conslder the goals we are attempling to reach. Do ve
want the low=income person to cross a fixed poverty line? Or do we want to
assume the more ambhitious ¢cal of increasing his wall-being relative to the
remaindar . the population. Some programmatic chenges might follow a poten-
tial reorientation of our antipoverty efforis. 1urge explicit consideration of
the implications for training that will be demanded if the United States even-
tually adepts a relative deffnition of poverty as the concept about which policy
revolves,

Finelly, let me state that we ought 1o expect much {rom training, but not
too much. A yreat deal of the criticism of naanpower training passes over the
world which the ex-trainee enters and directly attacks the deficiencec of the
trairang ftself. I do not argue that there are no dcficiencies that deserve at-
tack. 1do argue that the attack is somewhat anfair if it does not put training
irto a properly wider context; that is, training i< but the first stop in the labor
market. One mus' consider the whole market. Moreover, concentrating sclely
cn the “eliciencies of training tends to dilute the energies nesced to battle the
more significant causes of poverty among workers and potential workers. These
nay well merit greater attertion than they have thus far received.
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IMPLICATIONS FOR POLITICAL RESPONSIBILITY
AND PUBLIC POLICY

WILLIAM A. STENER
CONGRESSMAN FROM WISCONSIN

Recently, ''ve he .d a number of peorle say we really don't necd a man-
power bill this congressional session. The Administration, so the argumnent
goes, has a good deal of authority to streamline projranm guidelines, imnprove
the delivery service of the Employrent Service, and encourage mofre plinning
and coordination at the state and local level. At times when ! think of the
problems that we face In trying to arrive at the best lejistation, I am aimost
ready to agree with the skepti=s. I think you will concur, however, that fail-
ure to tackle the very real problems we now have In the manpower {feld may
well result in more serious problems i1 the years ahead., Manpo ver pPrograms
have Ly their very size, broad utilization, and substantial expenditures of
pitblic funds achieved strategic significance in our economic as well as socfal
policies. We now loo:: to manpower programs, rightly or wrongly, to solve the
problems of poverty, welfare, unemployment, crime, race, to name 2 few.

The Employment Act of 1946 said: "All Americans able to work and seek-
ing work have the right to useful remunerative, reqular and full-time employ-
ment, and it i5 the policv of the United States to assure the existence at all
times of sufficient employment opportunities to enable all Americans tu freely
exercise this right.” This was @ statement of congressicnal and national in-
tent. In the inteivening 24 ycars, we have beer trying to put it into yractice,
with en erratic degree of success.

However, now, in 1970, the Nixon Administration has propo-ed and the
House of Representatives has approved, legislatiun requiring as a prerequisiie
for family assistance funds that every person who is able to work be given
elther training or a fob, and, in addition, individuals who are working but
earning below the poverty level must reglister $or upgrading or higher degrees
of efaployment. In order to receive family assistance, poor individuals must
seek training and work, and the goal of the program is to get people off welfare
into sel{-supporting roles.
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The implications for our manpower policy are wemendous and quite frankly,
I don't think our present structure is up to the demand,

At the sare time, we are demaaring that the poor take jobs, we are faced
with rising unempleyment affecting skilled, middle class workers as well as
the last hired, first fired. Prior to the recent economic slowrdown we generally
congratulated ourselves as a natlun at having reached such a low level of uan~
en.ployment. We proclaimed that our eccaomic and manpowes policies were
working and the low unemployment rate vas proof. As Charles Killingsworth
has pointed cut, hcwever, we faiied tc take a number of factors into ccount:
The Vietnam builduprezulted in hoth @ major expansion in the size of the armed
forces and the number of blue-ccllar jobs available. The unemployment fijuras
did not reflect thcse who had simply given up looking for Jobs. The less~
educated, the nonvihiie, the teznager, the resident of the central core of the
big city or the depressed rural area still remain trapped Ly unemployment.

Now we face a slowdown in the econom,/ and a de-escalation of the Viet-
nam War with an accompanying cutback {n the defense Industry. Now the
skiiled, middle class worker has taken a place in the uneraployment compenr-
sation line along with the sometime welfare r2cipiert.

All this comes right at a time when there is decr:asing willingness to ac-
cept unemployment as an inevitable tesult of economic or social conditicas.
Taxpayers balk at paying for more weifare., The poor are demanding jobs. The
skilled worker, who considered himself secute in the world of work, finds his
job threatened and intends to pressure the government for equal assistance in
locating and/or providing suitable empluyment, Training, upgrading, retrain-
ing are being demanded. Our manp.wer system is rezlly bein3 callea upon to
perform,

“here are two other important considerations for manLower p.ograms, botih
related to education, First, as Hugh Caukins, of *he National Advisory Coun-
cil on Vocational Educaton, hes stated, The number of men and women whe
are liited out of unemployment threugh the minpower programs is almost exactly
matched by the number of young men and women who enter the Job market with-
out the skills and preparation necessary to qualify {or employment.* Sccond,
We have developd a caste system of acceptable work in this country. The
plumber orelectrician who makes $20, 000 a ycar is samehow second class be-
cause he doesn't wear a suit or carty a briefcase. Menpower training has
come to be looked upon in some clicles as the second-class way to go, if you
can't make it in the regular system., Given tae very real problems manpower
is expected to solve and the very real problems our present system faccs, we
need, it seems to me, a very substantial redirecticn of our manpower efforts
to date.
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This redirection must take two forms: First, we mist tailor our programs
to meet the needs of *he individual—not the project administrator or the job
counselor, or the Washington bureaucrat who rrocesses the papers. At the

sam” tire, we must develop a n.2chanism for establishing and implementing a
na:ional manpower policy.

Let me address mycelf to the latter first. Manpower policy and programs
cannot stand in isolation to othar national policies and programs. Educztion,
the war on poverty, rural and urban renewal, housing, national goals are all
affected by and affe~t manpower programs and policies.

1 have touched briefly un the problems of education versus manpower
training. To date we nave truated one In virtual {rolation of the other. In
some cases, educators have held to the belief that only education can improve
the Jot of the individual: training is the key. They have locked wvith suspicion
on wanpower efforts which involve waining ~utside of the classroom and have
charged that a dua! system of education was being developed. On the other
hand, mar.powver experts have often contended that all of the education in the
world is us2less if there is no job at the enJ of the process. Fu.thermore, the
manpower enth’ siast argues, the education process ias failed. Many ¢f the ie
coming through the system aicn’t trained for anything and can't find a job; thus
manpowtr programs have to do hoth the education and the placing. Obviously,
common sense dictates that educaticn ~nd manpower programs be complemen-
tary and not competitive. School and worr must be linked, not simply in i
neormal progression of school to [ob, but after formal schonling is completed
and retraining or upgrading .a skills {s necessary.

Mnother aspect of manpower policy which requires national attention is the
inevitable cutback, redirection, and even eliminstion of some industries as
national pelicy, automation, and fcreign competition Gictates changes. At
present, it is widely recognized that there i{s a severe housi.g shortage in the
country. The s2rvice-related industries are short of employees. Health care
is crying for qualified personnel. At the same time, our defense industry is
beiny cut back; the spaue program is being de-emphasized., At the risk of
ovarsimplifying the situation, at present there is noreal mechanism for shift-
ing federal experditures providing forwide-scale industry retooliny, cr direct-
ing manpower from one area which had priority te anowher which no.w demands
national attenton,

In a3 related area, imports are threatening domestic industries which em~
ploy miltions of American wot ers. A sign of the significance of the impact
imports are having can be found in the reve:sal in attitudes of labor unions
over the last few years on the {ssue of free trade. 7Traditionally, the majority
of organized labor has regarded free trade as one of the workingman's best
fiiends, pointing out that the worker is also a consumer and imports keep
ptices down, thus helping the worker guard his puichasing power.
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Novs, writes Fronk Porter in the May 10 Washington Post, the AFL-CIC
hzs reversed its policy arguing “'that the old concepts of free trade snd pro~
tecuonism have been cutmoded by the spraad of managzd national economies
that encourace exports and hirder imgorts as a matter of policy, by the inter-
nationallzation of technolcgy, the great rise of U.S, invesiments overseas and
the proiiferation of multinational companies . . . ." Sent:ment has been grow=
ing in so many circles that the most serious congressional {nterest in years
has been aroused with reged to in.cort limitations.

Another matter which deserves ationul atltention 15 the redefinition of
jobs and the education and skills needed to handle them, as well as a redirec-
tion of natfenal thinking as to what constitutes an acceptable job. Given the
social stigma attached to some fobs, companies have beer requiring rnore edu-
cation, retitling the position, demanding more experienced applicants. For
example, secreteries are referred to as executive assistants, garbege collec-
tors as sanitary engineers, malds as household technician-~. This is fine,
taken at face value. However, while the change {,. title reflects no real rchange
in the job description, the employer now requires his “executive assisteat” to
be a :oilege graduate while his former''secretary’’ served him well with a high
school education The sanitary engineer may now need a high schon! diploma
while the garbage collector needed no such dccumnnt, Thus, we se2 while the
basic ;=b has not changed, the retitling may have screened more pecb'e out of
the labor market,

Certainly existing jobs can be brokern down or redefired so pnysicilly and
mentally handicapped indlviduals can fill them or so individuals with intelli-
gence, but withoit formal education, can not only {11l them but rise according
to the!r abilities. These are just some of the problems which demarc nationsl
attention, ¢:aluation, and coordination.

Conaressmen Q'Hara's bill provides that the Secretary of Labor . ¢ 1espon-
sible for coordination of pertinent activities of all federal, -tate, ard local
public agencies as well as ptivate agencies, and recommends . tke President
and to Congress shifts in programs and responsibilities. The Aaministration's
bill establishes an intergoveinments! idvisory council on manpower composed
of Governors, mayors, and othey apprepriate elected heads of local government,
to advise on fedcral-state-local relations under the Act. Under my till, as
well as under the Adminisuration's bill, funds are reserved to the Sec-elary of
laror to { nd programs which have national implications.

Hewever, none of the: three bills before the Congress comes to grips with
the questions of coordination at the foderal I vel and of national ove v.ew of
manpowner-related policies and problems.

There have beon 3 number of scggestions made for addressing sove or all
of these problems. Among them:



L am

——

ERIC

i

73

1, Congressman Pucinski, Lowell Burkett, and Howard Matthews have
pr-~osed that an independent national manpower advisory council be estab-
lished. Basicully, such a couuancil would be represantative of the operating
departments and agencies involveu tn menpower, education, and related fielis,
as well as the public, It would set national goals, vvaluate ¢n-going pro-
grams, prepare general guidelines, e*c.

2, Walter Helms, appearing bhefore our Co:nmittee, proposed creation of
a federal commission on manpower, education, and training to estatlish and
monitor the operation of the federal institutes for manpower, education, and
training. The federal institutes, relying heavily on automatic data and the in-
formation processin) technology, would b:come the national focal peint and
clearinghouse for the study and dissemination of information concerning federal
manpower, education, and training policies and programs; they will develop
and provide instructional technology and support personnel and would moniter
on-going programs. The commission would provide overall direction to the
work of the institutes.

3. Leon Keyserling, quite naturally, feels the Ccuncil of Ectnomic Ad-
visers should be the main planner and coordinator.

4, The domestic councll], proposed by the Nixon Administration and ap-
croved by the House, would have as its broad directives: assessing national
needs, collecting information, and developing {~fecasts for the urpose of de-
fining national goals and ubjectives. In addition, the council would coordinate
theestat!ishment of national piforities for the allocatiol. of available resources
and maincain a8 continuous review and evaluation of the corluct of on-going
programs and propose reforms as needed.

While we must decide what form national goal setting should take, we are
confronted with an existing set of manpower programs and policies which daily
affect the lives of thousande of our citizens. And these day-to-cday demands
make it imperative that we move w.th dispatch to impruve what we'se gnt.

The rapiddevelcpment of m.npower programs in recent years has generally
reflected a healthy period of !nnovation and progress in the manpower field.
Buteach programwas developed to meet an existing need at the particular time,
Both authors and auministrators felt that their program sk~uld be maintained,
so when new problems a;ose the soluti’ n was to create a new program rather
than revite existing ones. We have now reached a point where program pro-
liferationis interfering with the development of long-range manpower planning,
hampering the efforts of state “nd localities to adapt national programs to the
widely dilfering circumstances within each community, and acting as a barrier
to the effective linkage of educational, manpower, health, and other services
needed by numerous individuals prior to employment,
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Various combinations of federal, state, and local agencies are now en-
tangled in a confusing and {frustrating competition to se 7e the same manpower
clientele, The distribution formulas are different. Project-by-project approval
of programs remains cumbersome and time consuming. The needy individuzl
is forced to adapt to program requirements rather than having a variety of serv-
ices packaged to fit his needs, And there is almost a total lack of account-
ability.

But you know the problems, Our task i{s to find soluticns.

I began my search aboui two years ago. The ultimate consideration in the
structure and administration of manpower programs must be the packaginy and
deliv. ry of all services needed by the individual. Some of *hese can be antici-
pated by (he federal government; most of them cannot. We need to ask, "What
can federal, state, and local governments and related private agencifes each do
best?" and "How can we strengthen tne canacity of each level of government
to perform its role more effectively?" “Wary of the performance of state and
local governments in the past, eveiry Ume decision-making power has been
shared with states and localities such as in Community Action Prograins, Com-
prehensive Area Manpower Planning Systems, and Concentrated Employment
Programsz, fedoral guidelines are omnipresent and often similar programs are
laurched which bypass these structures completely.

My bill, and the Administration's, attempts to deal with these ptoblems.
Let me underline "attempts' because if one thing is clear from the 27 days cf
hearings we have just completed in th: House, none of the bills is of itself
the ultimate solution,

I'd like to discuss some of the major provicions and some of the alterna-
tives or changes which have been proposed.

DECATEGORIZATION

During our hearings, Utah's Governor Calvin Rampton and Mitchell Sviri-
doff of the Ford Foundation discussed the federal guidelines that n.ight be es-
tablished in a decategorized system. Sviridoff couvnseled, '"The Ccmmittee
would be well advised to obialn from the Secretary at least a preliminary indi-
cation of how he intends to exercise his authority on decategorization and to
make its own deslres clear in the legislative history of the Act." We should
know, he says, what the nature _f the Secretary's planning quidelines will be,
Willthey mandate a wide variety of programs, taking note of the special needs
of youth, of present new carecerists, of apprentices, of blue-collar workers
needing upgrading? Will they permit the latitude necessary for the develop~
ment of plans relevant to diverse and varied states and Incalities?
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it is this latter question 'vhich concerns Governor Rampton. h2 warns

that legislating decategorization won't insure its implementations. He says:

~

The 1967 amendments to Title 1-B of the Economic Opportunity Act author-
ized decategorizatio. of those programs. Yet today, after nearly three
years, Title 1-B Programs remain structured essentially ihe same as prior
to the 1967 amendments. Without the conperation and conmitment of fed-
eial agencies, decategorization will remain nothing moie than a nice
phrase . . . . We [ind ourselves frequently confused between the top
level advocacy of decategorizing and decentralizing manpower programs,
and the day-to-day decision of the federal bureaucracy.

Both Hugh Caukins, cf the National Advisory Council on Vocational Edu-
cation, and Danie! Kruger, of the School of Labor and Industrial Relstions,
Michigan State, have suggested that monies presently set asice for manpower
services for the soclally disadvantaged under the Vocational Education Act
amendinints of 1968 be included in the Manpower Training Act. ''We antici-
pate, " Caukins says, ''that the legislation would mandate the use of these
presently approptiated funds in approximately the present proportion as between
the remedial and the preventive effort, '

The scope of all three bills is limited to the consolidation of Mnpower
Development and Training Act, the mannower programs under the Economic Op-
portunity Act, and the Employment Service insofar as it is involved in such
progrems. To be tiuly comprehensive, several witnesses have suggested, we
need to include Wc:k Incentive (WIN) (and eventually Family Assistance (FAP)
which will replace it), aig other manpower programs administered by the De-
partment of Labor such as Apprenticeship. In addition, vocaticnal education
and vocational rehabflitadon should have an active role in the formulation and
coordination of programs under this legislation. We all recognize that the
broader the scope, the more difficulties involved in obtaining congressional
approval. It seems essential to me, however, that at the very least legisla-
tive history made clear that Family Assistance must be coordinated with com-
prehensive manpower activities.

DECENTRAUZATION

Jim O'Hara's bill, as you know, would retain the Secretery of Labor's
authority to contract for manpower and related services with state and local
governments, as well as private agencies, as he sees fit. In all frankness, I
do not see how this improves our present system one jota, and 1 agree with
Garth Mangum's assessment that "the cuirent contract negotiating and admin-
istering responsibilitly is beyond federal cupability, "

In applying the Nixon Administration's New Federalism to onjoing or new
programs, the firstdecisior always concerns the proper roles of state and local
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governmeznts. There :s no pat formula to e applied—that we know. Fartors
which mu- :be carefully weighed include: the lir.its of the federal gover..mont's
capacity .o eflectively influernce day-to-day cperatisns at thn state and lo: st
level; the ability and desire of state and local goveraments not only to handle
the immediate responsibility in the particular field, but their capacity for im-
provemen* as well,

Essentially my bill and the Administration's proposal try to maintain foJ-
eral direction, control, and evaluation whilz permitting state #ad local initia-
tive in planning and orgcnizing of service, enhancing political acccuitability,
enlistiig local talent, and improving admintstrative performance.

Iwo factors must be emphasized. TYirst, T believe potitical accountability
at both the state and local level is essen*ial. Second, while my bill does not
proside for a pass-through to large metropolitan areas, I believe it {s a neces-
sity.  Strixing the balance Y:tween the three levels is a8 precarious task. On
the one hand, we neecd to maintain flexibility, On the other, we must make it
clecar who has responsibility.

The G'Hara bill 1 rule out because it ‘s tco flexible in determining these
relationships. The Administration's bill, on the other hand, sets down a rigid
formula which must be adhered to In all 5¢ states and all Standard Metropoli-
tan Statistica' Areas. In my bill, 1 cied to place the responsibility for state
performance squarely with the governor, while establishing a separate planning
body. In tryiny to ba'ance flev'bilily and resvonsibility at the Jocal level,
hovrever, I could not devise a mechanism to accomplish the same goals. Hop-
ing that some solution would be found during hearings and continued ciscus-
sion, 1 decided to defer the question. 1 {ind now that I was not alone 2 my
dilemma, ond I am convinced that it wil' not be possible to establish one for-
mat to be vsed at the metropolitan arva level.

Returning to the fecderal-state relationship for a moment, the Committee
did hear substantial testimony to the effect that the organization of state gov-
ernment may not always [end itself tu the creation of a comprehensive man-
power agency. In some states, constitutioaal changes vrould have to ke made
before such an agency could be creatcd; in most the approval of the state leqg-
tslature would be required. Tius, it seems to me, will unnecessarily hamper
the state's full participation in the manpower {ield,

On the other hand, as Sviridoff has pointed out, "Some states have al-
ready created or are in the process of creating comprehensive manpower agen-
cies that combine the planning and operational functions . . . . These states
might nutbe eligible for their full share of federal funds under the requirements
of the proposed MTA."

Governor Rempton says, "1 would go furtaer in emphasizing that the indi-
viduality of states with thelr patticular target populations, institutional struc-
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tures, and legislative and constitutional mandates must be recognized. In that
regard, 1 would suggest recnnsideration of the tendency in H.R. 13472 to direct
the organizational structure of state government, There are as many viable al-
ternatives as there are states. Decentralizing administrative respon<ibility to
the states while holding them accountable for their performance does ot appear
to reQGuire any particular model for all states to follow."

While the Administration's bill would permit the inclusion of vocationsl
rehabilitation and vocational education in the comprehensive manpower agency,
the governor may not wich or may not be able to 40 so. He may want to provide
a coordinating mechanism between manpowe:, and education whiih could he
hindered by the existence of competing agencies. "There is no reason for na-
tional uniformity. Lffectiveness rather than form is the objective, " as Garth
Mangum says.

Assuming the Committece could overcome the hurdle of letting the states
participate to some degree in planning and cperation, the next consideration is
how much real authority the states will have., Under the present prousrams,
even when the states play arole in determinivo pricrities within their bound-
aries, the guidelines are handed down 1rom Washington with little input by che
states themselves. Dczniel Kruger argues, "If creative federalism is to work,
the stutes must be involved in shapiag the policies under which the menpower
proygrams are to be conducted." He recommenns the tecsignation of an Asso-
ciate Manpower Acministrator for each state appointed by the govemor who
acts on the governor's behalf and bas a positive initial tnput into federal
policy.

I envision a good degree of flexittlity at the <tate level to develop their
own plans and activities. It is 'y intent, through the federal-state contract
executed prior 'o the development of the state plan and the designations of
of :ratiny responsibilities, to avein ihe restrictive guidelines process by per-
mitting variations in the contract vased on the particular situation in each
state,

The 1egree of authority and the anount of funds granted to metropolitan
areas is another major point of contention. There are congressinei. who oppose
the creative f2deralism concept, yet want the cities to have a good deal of
responsibility for their own manpower programs., Others, iIncluding myself,
don't feei the city can Le isnlated conpletely from the rest of the state, but
realize that the citles have a iarge share of the manpower surplus and problems
and need to have au {mportant role in deterriining manpower polictes.

The governors suspect the cities and either want full responsibility for
city prograris or want to cesignate the local prisne sponsor. The cities suspact
the states &5 not being ~esponsive to tacir nceds. They want a direct relation-
shipv:ith the fcdcral government, The suburbs have more and more of the jobs,
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but they are leary of the c2ntral cities., They want to know if they will come
under the city or the state plar.

First of all, et me address myself to the concept of the Stendard Metro-
politan Statistical Area, T.stimonybefore our Committee has been on the whole
negative with regard to using this as an absolute determining factor for the
pass-through to metropolitan areas,

In some cases the SMSA is too large. Some stzies have already developed
regiona. planning unite which do not fit the SMS4 mold. I originally thought of
setting a population limit to insure that only the largest SMSAs,representing
the major mefropolitan areas, would be covered.

At this point, hovever, I agree with the Chamber of Commerce assessment
that "'therr does not seem tc any satisfactory uniform solution.’ We need
general standards guaranteeing funds, as well as planning and operating func-
tions, to the largest metropolitan areas, but we need to be flexible on the area
and mechanism used to carry out local responsibility,

Solving the gecgraphic problem should be much easie: than deciding who
shall have ultimate responsibility in the area end how he goes about enlisting
the cooperation of surrounding areas,

Under the Administration's bill, it is the intent that the mayor be desig-
nated prime sponsor. The meyors agree with this, The gov._:nors, however,
would like to have a hand in choosing the prime sponsor, and the Na onal As-
sociation of counties feels that the county administratlve officer is the logical
cholice,

Stephen Terman, Yice Chairman ol tre Connecticut Manpower Executives
Association, recommended creating a special regional evaluation and selection
council to evaluate and choore the prime sponsor. The council would be com=
posed of economists, manpowar exp~rts, emplovers, labor, government, and
community spokesmen, It would be appoirnted by the regional manpower ad-
ministrator in collaborationwith the reqional directors of the Office of Econoriic
Opportunity and tue Iepartrent of Heaith, Educatfon, and Wrlfare.

Quite frankly, I lean toward the mayor of the central city, The problem is
thenhowdoyou get the surrounding jurisdictions to cooperate. Since coopera-
tion cannot really be legislated, inoney has been suggested as tha best carrot.
Bonus plans or incentive grants irhich increase the manpower funds in a par-
ticular area may entice the suburbs to work with the central city, It scems to
me that the states have a good dea' of influence here. If they make funds
available tothe suburk's without regard to the central cities, then surely efforts
at cooperation will te greatly diminished. On the other hand, 1if the states
withhold funds from tke suburbs until cooperation is reached, they have a sub-
stantial tool at thelr disposal for furctheiing better working reladonships betivzeen
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central cities and the surrounding areas. The Secretary of Labor has respon-
sibility here as well. His authority to approve or disapprove all or parts of
state plans gives hima significant effect on the cooperative mechanisms within
states or between them,

As Mitchell Sviridoff ias observed:

The hostility that frequently breaks to the surface between these elements
of our federal syste~ 3 rertairly non-productive and often counter-
productive. I am afrai., however, that these tensions will not be easily
dissipated in the near future. They are built into the existing political
and socioeconomic systems, and no single piece of legislation, even one
as important as the pending manpower legislation, will change that situa-
tion. This requires great care on the part of those who would decentralize
federal programs. Ignoring these tensions will not do; rather legislation
mustexplicitly lay out and protect the powers and responsibilities of both
levels cf government in hopes of ensuring effective stete ana local roles
and of minimizing conflict between the twc,

This {s an area where the Committee needs more constructive thinking and
recommendations,

PUBLIC SERVICE EMPLOYMENT

One other area where I see major storm clouds rising within our Committee
is the question of public service employment. The question is not whether or
not, but what scope.

The Comm!tt=e has certainly received a good deal of testimony in support
of the O’'Hara proposal. Even the National Assoclation of Manufarturers thought
a substantial program was in ceier.

Perhaps instead of reviewing the generalities on why such a large scale
program should be desirable, I will simp!v pose some of the questions I have
with regard to such a proposal.

1. Cost. Hal Sheppar and others have argued that cost sbould not be a
consideration. They say there are socially useful jobs which desperately nced
doing and the government must come up with tle money.

As I see it, every other piogram that has a constituency fields the same
argument wher, appiopriation time comes around. The authorizatic, levels for
mostof our domestic programs Is way over the appropriation Jevel, I just don't
see the Congress now or in the near future appropriating $5 billton for a public
service employment nrogram. Do we create the program all the same? Hold
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out the guarantee of employme4t which is not there? How can we do this again
and be fair to those in need of work ?

2. What tvpe of jobs are we talking about? Make-work of career ladder
types ?  Fron. all that I can gather, those who envision a massive program in-
cluce both types.

As a wolofc conomi~: volicy, make-v.ork positions seem the most feasible.
1.eycan be put into o; rction relatively quickly. They often involve deferable
projects which can be held in abeyance unti] the aconomy slows and there is
a3 need to chani.cl workers into them. These would undoubtedly be temporary
jobs to tide people over betwcen the end of unempl-~vmeat compensation bene-
fits and an upturn in the economy when more jobs a e opening.

Day-to-duy public services such as health care, employinant counselin;,
police and fire protection, do not lend themselves to great fiexibility, The po-
sitions for the most part require a degree of skill and educatior. They cannot
be turned on and off llke a faucet. Public service of this type should be of the
highest quality, Certainly, a portion of our unemplcyed have the ability to
accept such positions. So does a sizable portion of our readily ennployable
populetion. Should we preserve these fobs for the disadventiged alone? If
we preserve ¢ver a por'ion of them, wlll real career opporiunities be provided
or will the individual be handicapped Ly education and degree requirements
needed to advance up the ladder?

3. Do we know that the unemployed even want this type of job, particu-
larly those such as health orderly, food service attendant, sewage treatmcnt
plant worke: ? At an Urban Coalition seminar scveral mont .s ajo, it was sug-
goested tha' the,e really are the jobs that nobody else wants, They are not
usvally the jobs of the futurce, but the jobs most likely to Le replaced by auto-
mation and new techniques.

4, Assuming $5 billion was allocated by Congress, how would this be
used? How ruch would go for training, transportation, and related services?
How much weuld go for salaries ? Certainly, the salaries of health ~are per-
sonnel wurid be higier than those of street sweeper, but what would be the
scale? FHow leag would the program last—Indefinitely, or would it b2 reoew-
able each year at the whim of Congress?

In short, what I am trying to say is that while some public service em-
ployment may be desirable as a part of our manpowe: policy, Idon't find that
anyone has really thought out the details very carefully, It seems to me im-
perative that soma very deteiled plaining be done prior to cnactnent—not after,
which has too citen been the case with other programs. I would also empha-
size that we have nc. cven been able to get our manpower progtams and policy
work.ing smoothly i the private sector, That is what the Administration's bill
anc mine ate trying to accomplisn. Given our past track record, I don't holi a
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great deal of “ope for getting an effective public service employment program
at this time. ‘

TRIGGER MECHANISM

The trigger mechanism to increase experditures for manpower programs by
10 percent when unemployment reaches 4,5 percent for three consecutive
meo: ths, while nct without precedent, ig an innovation in the manpower field.
M_st of the criticism of it has come from those who say it is not enough. Sar
Levitan has proposed raising manpower funds 10 percent for each two-tenths
percent increase over ine 4. 5 percent level.

It has been suggested that the Secretary of Labor be given the authority to
increase apportionments to states and localities which experiencr: rates of un-
employment above 4.5 percent even if the national ave age is not at this level,

The Chamber of Commerce points out that the Administration proposal
"feils to highlight various groups in our labor force such as minority youths
and center-city residents who have been experiencing unemployment rates far
in excess of 4,5 percent for years. This is the case,' the Chamber empha-

sized, "even when some ¢v«-all city unemployment rates are as low as 2 pcr-
cent. "

There are sig ificant implications with regard to the triggering mechanisn,
for the education and training aspects of manpower poliay, In perious of ric-
ingunemploynentinthe private sector, there are two basic ways that increesco
spending could have some immediate effect—job creation in the public se~tor
and upyrading and training throuth the education process., How fast could the
inciease find its way into the pipe line? |n periods of relatively stiort-ter::
unemployment, say six montlis or a year, could the systom gear up fast enouyi
to have a significant impact? Could meanin3ful training be offered? Could
qualified personnel be found and hired on & short-term hasis? How do we dis-
mantle the system once it is geared up?

EMPLOYMENT SERVICE

1 agree with the Labor Departrrent that the En.ploymen® Service, as an es-
tablished institution with substantial funding and staff, should be forced to be
a responsive and responsible agency of government. There is little to ke gained
by bypassing this system entirely, but I srricusly question giving the Employ-
ment Service the exclusive claim to delivery of services,

The Employment Service has been an effective unit in some areas. In far

too many cthers, It has remained unresponsive to the needs of the disaivan-
tagzed, The Zabur Department has undertaken a number of projects which, from
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preliminary reports, seem to be r:directing the attitudes of the Employment
Service, but such a change takas ti ne,

From the client's viewpoint, itseems much more desirable to have the Em-
ployment Fervice comp~te with other agencies based on ability and competence
for the right to deliver services. To deny the mayor the authority to identify
competence, reward perfrrmance, and punish apathy through the allocation of
resources is to withhold the legitimate authority he needs to be fully respon-
sible for providing servicez in his area.

EGUCATION AND TRAINING

Finally, I would like to say a vrord about the role of the educational com-
munity and vocational education in particular in the total manpower effart and
in the legislation pending before the committee. I've already noted that ! don't
feel we can continue to put money into remedial manpower training while neg-
lecting our preventive vocational education system, So my first suggestion
would be that we fund the 1968 Vocational Education Act Amendments and get
to work strengthening our vocational education system.

Secord, I don't think we should bypass our educational institutions in our
remedial manpower programs. This is why I include a provision in my bill to
reGuire that wherever possible institutional training be arranged or provided
through state education or training agencies. Educators shou!? he included in
the planning process at both the state and local level and should paidcipate
in the operational phase as well. We've had too much unhealthy competition
between labor and education at all levels. It's time to put an end to it.

I cannot agree with those who fear that a dual school system will be
created by the passage of comprehensive manpower legislatior, but 1 think the
languane of the bill and tie legislative history should make clear the poiitive
role we expect educaticn to play, not only In the remedial programs covered
under the legislation bul in the preventive programs as well,

PRESENT STATUS

Right now 1'd sa, there is a 50-50 chance that the House Education and
Labor Committee will repoit out 8 manpower bill during this Congress. Decen-
tralization and public service emplayment are so controverstal that an agree~
ment may notbe possible now. The long and hard debate on cccupational health
and safety legislation, not yet completed, has left Commitiee members less
eager to tackle a complete revamping of our manpower programs.
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The most significant factor, however, is that members of the Committee
and the Congress as a whole have simply failed to recognize the tremendous
implications Family Assistance has for manpower policy and programs. With
all the pious talk about making people get out and work for a living instead of
welching off the American taxpayer, few have given any thought at all as to
our ability to accomplish this feat. The problems, as I have pointed out, would
be staggering enough if only the unemployed were included, or if the work and
training requirements were not mandatory in every case where the welfarere-
ciplent is eligible, but add to this the requirement that the working poor be
served, and it is frightening to contemplate our present manpower structure
performing under the load. Too often in Congress we enact one program with-
out the slightest awareness of the effect it will have on other programs.

But the Administration sent Family Assistance, Day Care, and Manpower
up in & package to emphasize their interrelation. In acting on Family Assist-
ance, the House Ways and Means Committee, wni~t: did not want to share
jurisdiction with Education and Labor, simply enacted a massive Day Care pro-
gram and replaced WIN with the Nixon proposal tor Manpower, even though the
Education and labor Committee was workiny on comprehensive bills in both
flelds. There is a tendency now to feel that since Family Assistance has
passed there is no rush on Manpower or even Day Care in some circles.

If the Employment Service is made the sole deliverer of manpower services
under Family Assistance without the structure of the MTA, it will be extremely
difficult, if not impossible, to dislodge this authority from either the Employ-
ment Service or the Ways and Means Committee, Our efforts to achieve a truly
integrated, comprehensive system, might well be squelched.

If the Education and labor Commitiee does not act soon, we will pay for
our negligence. Muore important, the individual who needs help wili pay, as
he has done time and ajain in the past, because the programs are notthought
through or carried out with him in mind,
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WARREN ROUDEBUSH
US. DEPARTMENT OF HEALTH, EDUCATION, AND WELFARE

In this final session of our conference it might be well to draw back, for
a moment, from the specific lines of inquiry we have been developing, to lcok
at the perspective of "Vocational Education and Training Under a Ccmprehrn-
sive Manpower Policy, "

Present everywhere in this perspective is the issue of demend, of jobs to
be filled. The essence of remedial manpower programs is to help un2mployed
and underemployed persons in the acquisition of requisite skilis and zapabili-
ties forentry and advancement in the labor market. One of the manpoiver serv-
fces, Job development, aims at locating or assisting in the cevelcpment of
appropriate opportunities. One of the accepted types of manpower 2rograms
is on-the-joh training. Another is the provision of special work experience.

Availability of jobs in the open labor market is the sire qua ncn. Even
the advo:ates of subsidized public service employment put their proposals in
relatively modest terms relative to tne gross ‘ota's of unemployed and under-
employed persois.

In the light of this month's rise in the unemployment rate to 4, &€ percent
and last night's newscast of the stock market hitting a seven-year low, it
seems to me we should remind ourselves of this perspectiv?, It is alrost axi-
omatic now that when jobs are scarce the remaining available vacancles tend
to have higher skill requirements. Among other implications for mar pover pro-
grams, the situation suggests longer and more sophisticated traininy ¢nd more
emphasis on labor market surveys and job locating services.

A second feature in the perspactive, [ beifeve, is the fact that th2 single
most important manpower program is the education system. Given ny choice
of titles for the conference I believe [ would not select "Vocatfonal Er ucation
and Training Under a Comprehensive Manpower Policy” and would use 1 s ightly
different but most significant adaption as follows, ''Education and Vocatlonal
Training Under a Comprehensive Manpower Policy. "

Several earlier speakers have warned us ajainst tendencies toiegard vo-
cational education »s a universe separate and apart from ceneral education.
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Persons who express concern that the new legislation for remedial manpower
programs would result in a ""dual school system' may find this a hazard more
real and present in current patterns of secondary school organization, I use
the word "hazard" in reference tc separate systems in confiderice that we are
all agreed that systems cannot be separate and equal.

o~
A T A O
o T AT A R AN B B

A national manpower policy attuned to today's society must take into ac-
count, first, the great extent of occupatfonal mobility in that society, and
second, the changing aspirations and the indecision on life-styles of so many
of our youth. Qur educational programs need to provide a broad base of compe-~
tence and adaptability ~nd permit the student to 'keep his optitns open.'
have heard it said that youth can ne longer afford the luxury of trying different
jobs and experimenting with starts in different careers. 1 hope this is not so.

1 e A RO T

My feeling is that the hiyn school graduate should be able, even as late
as his twelfth year of schooling, to select among three choices:
{

— to go immediatrly into employment, presumably at an entry level job

but hopefully w % opportunity for advancement by virtue of on-the-job
experience and i Lervice training.

— to pursue intensive vocational or technicological training in a com-
munity post-secondary institution,

— to enter a four-year institution for academic training including the pur-
suit of professional preparatior,

Regardless of what educational precgram he has oeen $n, he should have a
solid foundation of general education, 1don't propose to try to cefine that
here because we all have our own concepts—which we might have to discuss
at great lenyth only to realize finally they differ little from one another. I'll
take advantage of my having the floor to say that my concept is focused on the

idea of communication capability—verbal and nonverbal, oral and written—as
the core of general education,

I do not doubt that our better vocationa: schools often do a better job of
supplying this foundation than many of the nonvocational programs. But .he
vocational schools that equip their graduates with only manual skills or com-~

prehension of i{ask-related processes may be giving them a bright start occu-
pationally with an uncertain future.

But even though we look to the schools as the firsc and principal institu~
tions to prepare our youth tor the world of work, it would ve the counsel of the
blind to say that manpower concerns stop there. The need for reredial pro-
grams for those who have failed—or, if you will, have been failed by—the con-
ventional educaticonal tnstitutions is evidenced in appallingly high y.uth un-
employmentrates; the multiple problems of persons recruited for remedial train-
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ing; and the problem of student disaffection and droppirg out from the class~
room routine, The pool of disadvantaged does exist. It is quite appropriate to
say we must lessen and try to eliminate the flcw into the pool by improvement
of schools. It is not realistic to view this as sufficient. The pool is not self-~
liquidating, ftwill not evaporate or scep into the ground. It mus* be dealt with
by strengthering and expanding the methods of resources developed in a variety
of remedial manpower efforts in recent years, That is vthat the new legisla-
tive proposals are about.

Some of my prejudices regarding manpower programec are already showing.
I would like to ge further and be guite explicit on the subject of new manpower
legislation. Any systen of federally-assisted manpower efforts must neces~
sarily involve a range of ptogram agencies in the '"usual and traditional areas
of concern’ to the Secretary of Health, Education, and welfare,

This reflects the most important lesson learned in the half-dozen years of
experience in manpower programs: the red for a variety of services tu meet
the multiple problems of the clients, Now as I recite just some of tvese serv-~
ices, make associations from your own experience witl t 2 kind of program
agencies prepared to render them—skill training, adultbasic cducation, health,
day care, outreach, social counseling, pre-vocaticnal, legal, jol» coaching,
rehabilitation,

I assumec this listing suggested varinusly to you not only the Employment
Service and the : chool system but also tt - :ommunity action agency, he wel-
fare agency, the rehabilitation ajency, and other public and private agencies.

I put to you the proposition that none of the legislative proposals dis-
cusserd at our conference e -tually contemplate the establishment of a system
that would ignore the need for the services indicated and the essentiality of
involvement of the appropriate agencies., It is the nature of the involverment
that seems to cause anxirty,

let e step back a minute to see how we arnived at this staze. Lhree
yeats ago theie was widespread agreement that the fraymontation of prosrams
and agency responsibilities had reachked a point whrre a systematic aninton-
sive effort to coordinate them was imperative, ihe Conprehensive Area Man-
power Plannini System was established. [ have been @ srong suppotter of
CAMPS and [ assert that it does the job it was seot up to do,  Specifically, it
was expected to bring the (cncerned agencies together, to 7ave ther soplasti-
cation in the total manpower effort, to have & pooling of irformation vn nrc s
anitesources, and to induce cooperation ant tne builiing of prozra~ hnvaczes,
The emphasis in =y mind, at lcast, has consistently ccea the foooiss ¢f co-
operative planniog rather than on the particalar peodio foor plan, to the ond
that cach a70ncy could cany out a8 wore enliahtened and offe tive procra
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I defend CAMPS when it is charged with failures on problems it was not
designed to handle, Primarily these relate to the allocation of resources. So
long as we have many categories of programs, assignments to different agen-~
cies, variations in statutory and administrative missions, and general diffusion

of responsibjlities, there will be some areas of independence arnd disagree-
ment.

Tiie stage we have reached today finds general agreement in the legisla-
tive proposals that we need to decategorize and eliminate rigidities and dis-
parities among the programs. Further, that we need to achieve greater decen=-
tralization of administration. All these aims are in the direction of consols=-

dattng administrative responsibilities while retaining adequate provisions for
program reviews and evaluations,

The Adninistration bill has developed these concepts in greater detail,
even though they may bz implied in other proposals. It is, in fact, rne of the
best available examples of the *Jew Federalism idea. The heart of this is the
division of responeibility amoiig the federal, state, anr local levels., Though
perhaps in need oi further definition as experience accumulates, there is a
clear attempt to set balancing roles for the states and the big cities. In most
grant programs now there is a different division of labor between state and
local officials. In the Manpower Training Act the states have overall program
control, except for the unapportioned 20 percent, but local levels are given a
pass-through of funds and local planning authority.

The second concept, that of program review and evaluation of a?ministra-
tive implementation, is carefully spelled out in provisions for the state and
local nlanning advisory organizations, rights of independent reporting and ap-

peal, and—at the federal level—the partnership role of my Department with the
Department of Labor.

Because my Department has so many prograr inierests relating to man-
power activities, special care was given tu pres.iibing its role. The core of
it is in the plan approval provision of Sec. 104(b):

The Secretary of Labor shall determine whether a State plan meets the re-

quirements of this Act: Except, that with regard te programs (or program

components) authorized to be included in such plan under section 194(a)

which are of a health, education, or welfare character or which are under

the usual and traditicnal authority of the Jecretary of llealth, Education,
and Welifare, the plan may not be approved without the concurrence of tne

Secretary ¢t Health, Education, and Welfare. Such prozrams include basic

education; i{nstitutional training; health, child care and ciher sufportive

services; new careers and job restructuring in the health, education, and
welfare professions, and work-stu-y prosrerms,
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Apart from this section, however, I would point out that there are eight
other sections calling for HEW concurrence or agreement and five sections
where consultation with HEW ‘s required.

These provisions, along with the purchase-of-service requirement, in
Sec. 102{a), assure the participation of HEW in the total manpower effort,

GARTH L. MANGUM
UNIVERSITY OF UTAH

The three bills discussed by C(ongrescman Steiger are the latest but not
last step in 8, to nciw, ei~ht-year experimental effort, Its cbjective has beer
to develop an cffective system for remedying the disadvantages of @ numcrous
and widely varying population who find it difficult to compete successfully in
the labor market, Nearly cvery imaginable servi.e which might lessen those
disadvantages has becen tied, The critical problem at the mo.ment is to develop
an effective delivery systeri.  Tie current delivery syslem has at least three
shortcominygs:

I, Thaindividual prozrems which emergeld fror, the trial-and-error proce
require th2 needy individual to adapt to program rejuireno

whizh rmav of nay not cowncics with lozal ~on ntione,

., Theteis an al .ost tatal la~k of accountatility, proarams are aot efie -
tively momtared or evalvate i, and proaras opevators « v not iowaraof
accerding to performance ann achiovement,

1

The three manpower bills cuniently before the Consress are arned ot 1 -
proving this situation, and any of the tharee wouls undoubtedly do s, All 2irec
on the aecd to decategorize programs, pooling all hudgets, autnorizing all
conceivable services, adapting the mix to local an3d :ndividual nees, Theov
Ziffer on the appropriate means for the second objective—decentrahzation, N
remarks will furtherexplore some of the siortcomings in cutrent lesislation ani
practice anit..e applicability of the tarce proposals to elleviating those short-
commings,



O

ERIC

Aruitoxt provided by Eic:

e A

89
SHORTCOMINGS (N DELIVERY SYSTEMS

The dellvery systems for the manpower services remain in disarray., The
Concentrated Employment Program (CEP) was to kring all programs and services
under the rocf, If services could not be tatlored to Individual need, at least
the individual should have a choice among the available programs, Manpower
Development and Training Act (MDTA) and Work Incentive (WIN) have remainea
outside of CEP. The critical functioa of skill training was absent. Job de-
velopment has had limited success. Work experience programs were primarily
places to park people while searching for something better for them.

For most
CEP enrollees there was simply no place to go.

Comprehensive Area Manpower Planning System planning has improved but
is still best described as "separate agency plans held together by a ~ommoen
stapie.’ Few would take cariously a planning process which lacked the power
to realiocate Hudget and staff.

Glaring at the local level alinost everywhere is the lack of any form of
integrated planning and coordinated administration. States and others respond
to the availability of federal dollars and almost entirely on federal terms. The

durability and imperviousness of walls between prograras, even those operated
by the same agency, {s amazing.

Many state Employment Services have improved :.iotably in their commit-
ment to serve the disadvantaged; others not at ail. Few community action
agencias have ceveloped Into effective deliverers oi manpower services., Yet
thelr vitalrole in community organization might not survive without the patron-
age available throujh manpower programs. Employment Services are still able
to play off their governors and the federal agency against each other. State
and local public schools have many higher priorities than manpower programs.

The Labor Department's field s:iaff is overwhelmed by the responsibility o1
negotiating, extending, and renegotiating 30, 000 contracts with 10, 000 grime
sponsors. Overall program evaluation has {mproved greatly, but monitcring
and evaluating of local performance is almost nonexistent. Budgetary pro-
cesses tond todistribute funds unrelated to perfoir. ance in program administra-

tion, Thus 3ccountabllity suffers. The appropriations process can only be
described as ridiculous.

A few governnrs and mavars have “grasped the nettle” and are creating
their own devices for bringing their own manpower agencies under control and
coordinaiing or consolidating their efforts.

Most aci as If manpower programs
did not exist,

This characterizalonis overdrawn because 1t is designedtoidenufy hort-
comings and does not list strengths and rotable accomplishments, Tre proa-
ress of eight years in the manpower f..ic7 business is still commeniable., The

92, ..



O

ERIC

Aruitoxt provided by Eric

90

business at hand is further improvement. The comprehensiveness endorsed by
the bills under consideration i1l not solve the complex basic problems of per-
sonal deficiencies, 1scational obstacles, edlucational shortcomings, discrim-
ination, and the lack of enough decent jobs at adequate pay. They can tidy up
program administration, increase flexibility and adaptability, ard add to ac-
countability.

APPLICABILITY OF THE LEGISLATIVE PROPOSALS

The nezed to decategorize programs, | consider unchallengeable. Unfor-
tunately, I -lso mustagree with Bill €teiger's assessment of the political reali-
ties. The bills are deficient only in that they encompass only MDTA and the
Economic Opportunity Act. The same logic would add WIN, Vocational Rebha-
bilitation, and establish ties with vocational education for the disadvantaged.
The main obstacles are committee jurisdiction and the provisions of the bills
2 ving primacy to the Labor Department. The broader consideration is precluded
for the moment. A conprehensive manpower delivery system at the local level
which includes these budgcts and services as well should be recegnized as
Jesirable,

There is no good answer to the relative federal, state, and local roles in
the deiivery of service. The current contract n2gotiating and administering re-
coonsibiliiy is beyond federal capability. States could be effective agencies
for decentralization but only if they have the commitment and the staff. Staff
can be trained. Real commitment requires conversion; a reasonable equivalent
can be bought 'ut only with a forceful monitoring presence. Labor markets
overlap political jurisdictions and no meaningful metropolitan government
exists. Each bill wrestles with the probizm and each reaches its own sati:~
factory compromise,

If the administering federal agency has tha courage and political backing,
it can delegate to the states and stitl enforce accountability. There is to now
no working model, Cities large enough to have congressmen whose political
allegiance is to districts within that city will demand direct access to Wash-
ington. Despite ''one man—one vote,' many governors do not yet understand
and care about urban problems. Yet every city cannot mount the staff capa-
bi'ity for manpower planning and program administration. Every SMSA is prob-
ably still too many jurisdictions to treat individually, and there should be
some minimum population cutoff for the pPass-through.

A key concept of all three bills s to take policy-making from bureau-
cracies and vest it In (or Impose it upon) elec*ed chief executives, This may
well be an unadmitted focal point of opposition to the proposals. It has the
advantage that poor service can be penalized at the ballot box—but only where
the target groups have access to the ballot box, It also opens possibilities for
competition and unaccountabllity, Rather than having a rasidual right to pro-
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grams, stateandlocalag:ncies must deliver or their assignment can be shifted
elsewhere., In this regard, the Adndnistration bill makes a mistake in singling
out the Employment Service as the key agency, if only by implication, The
Employmenl Service will undoubtedly be the key deliverer of service, but it
should have to compete for that role, not onlv on a statewide basis, but by
city. A third potential advantage is also threatened by the language of the Ad~-
ministration bill. Each governor and bio city mayor should be given responsi-
bility to produce a plan and administer a comprehensive program but left to
design his own administrative machinery. There is no reason for national uni-
formity, Effectiveness rather than form is the objective.

The major opposition to the preposals aupears to come from the education
establishment. Their charge of a "'dual education system” is unrealistic be-
cause it ignores the facts that MDTA already exists and tie bills add nothing
that is not already in MDTA and the Economic Opportunity Act. A more basic
objection is the strangthening of the Labor Department vis=3~vis Health, Edu-
cation, and Welfare und of yovernors vis-3-vig state education hierarchies.
The latter are desirable, The former not so. The Labor Department has tended
to undervalue institutior.al training while HEW has not recognized sufficiently
the limitations of jnstitutional training when not tied in with job development
and placement. The proposals could be strengthenad cbjectively and politically
by assurance on that point. In fact, with the guarentee of a stronger education
role, it mightbe possible to win a linkage with vocational edu:cation and voca-
tional rehabilitation,

None of the bills gives sufiicient explicit recognition to the roles of staff
training, research, experiment and demonstration, and evaluation, Budgetary
practices should be addressed more specifically, Two-year funding is essen-
tial and so is a larger total 7 ppropriation. A public service employment provi-
sion has been recognized for several years as one of the gafFing holes ir. the
package of manpower services, The 10 percent automatic increase in manpower
funds as an sutomatic stabilizer would be helpfu. but very small. If 10 percent
is good, why is not 25 percent better? Shouldn't the amount rise as unemploy-
ment rises. as t- 'll, ¢ébove 4,5 percent?

PERVASIVENESS OF FEDERAL COMMITMENT

E; perfence at the state leve! in Utah prompts me to ralse cne additional
issue: that is, the depth of federal commilinent to the princioles espoused in
the Menpower Training Act. It is worth noting, after all, that most of Lhe de~
categorization the Manpower Trairing Act espouses was authorized by Conaress
inthe 1967 amerdments to the Economic Opportunity Act but never implemented,
MTA mere'v adds MDTA tn that previous authorization, A quote from Governos
Calvin Raupton's testiinony before the House Commitlee will make the point:
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We find ourselves freguently confused betwoen the top level ady  acy
of decategorizing and decentralizing manpower programs, and the day-to-
day decisions of the federal bureaucracy. The Utah Manpower Planning
Council has, on occasion, found the regional office of the Department of
Lator less than fully supportive of the concept of comprehensive state
manpower planning, [ i:terpret these actions as being illustrative of the
gap in commitment to the objective of coordination between the Secretary
of @ cabinet agency and a Regional Administrator who is tied to the con-
cept of both supervising and acting as advccate for the Employment Serv-
ice in its role as a State Agency.

Recently we have learned that the very flexible DOL cash grant on
which our Council was orig‘nally staffed will not be renewed, 1t will be
replaced by a standard CAMPS Grant package which, {n essence, requires
our unique approach to fit another mold. Above all, we sre cautioned not
to engage in activities which have been assigned to the State Emrpisyment
Service and they are directed not to provide services to the Council which
may be covered by tre CAMPS grant.

Another problem of concern arises in the administrative linkage between
state governments and the federal government, Qur experierce in Utah
has be¢ 2n that federal agencies do not always respact state government
sufficiently to provide lizison people at administrative levels capable of
addressing the multiple con:zerns of federal-r.ate relationships. Federal
liaison staff are often at the technical level and lack the authority to com-
mit their agencies or to negotiate effectively with state policymakers, It
is frequentiydifficult to find the place in the federal bureaucrucy at which
policy decisions are made, and to navigate the varlous channels from
technical level laison persons to the policymakers without cumbersome
time lags cr yvielding to the temptation to go cut of channels, For federal-
state relationships to truly be significant, it is Important that the federal
agencies understand the importance of assigning liaison siaff to the states
who are capabie of committing their agencies. It is imperative that state
manpower policymakers have convenientaccess to authoritative individuals
in the fed-ral bureaucracy if decentralization is to be workable.

FINAL REMARKS

What I have said and qQuoted may sound overly critical., 1 am stronjly
c~rmmitted to the need for decategorization. Decentralization entails risks, but
ti..sn seem justified, 1f the federal ageacy has both patience and courage,
decentralization can be made to work. None of the current bills is perfect
thoush all have elements of improvement, My choice would be the Steiger bill
with 8 pass~through to only metropolitan areas over one million inhabitants,
with the central city mayor as the primary recipient and built-in protection for
other jurisdictions. *\ locallyorregicnally oriented trigger with a bigger "bargy”
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than that of MIA is = 1i~hly des.rable addition. The important point to make
Is that the Seznate Jouse Cummittees have before them the raw material
for highly useful committee bills. The great need Is more holitical visibility
for the issues.

DAVID RUSK
US. DEPARTIAENT OF LABOR

A story is told of former Secretary of Defense 1MacNemara at the time that
he was really pushing cost~benefit analyses, the new thing at the Pentagon.
His son came home one day panting. He said, *'Dad, Dad, I just saved 25
cents, Instead of riding home from school on the bus, today I ran home jogging
alongside the bus and saved 25 cents." MacNamara sald, "Well, you're not
so smart. If you'd run next to a taxi, you would have saved a buck-seventy-

five, ' I suppose all of which says that it's important what standards you apply
to things,

And I think this is the key to one of the questions we've discussed this
morning—that is, the question of decategorization. [ thought that Congressman
Steigerdid a pretty good job on the Congress's penchant fur taking our legisla-
tion and ornamenting it like a8 Christmas tree with various categorical programs.
But i thought thot he was 2ntirely too kind to the Labor Department anv the
federal officials' penchant for tirkering with the national program designs.
Garth Mangum took care of my concern there. There is a third element wnich
is going to be very resistant to the idea of abandoning the old traditional proj~
ect activities and moving toward more flexible decategorized programs; and
that is, of course, the local project sponsors who get their thing—thelr fund-
ing—and are comfortable with their past experlence. Al of these elements are
going to be working against the concenrt of decatege,ization of programs.

1 think the key conceptual problem with decategorization is that we don't
really know yet what one should expect, what one has aright to expect, of
differentkinds of manpower activities for different kinds of client groups meet-
ing different problems. In other words, there is no clear feeling of goals in
the manpower experienc?, lf we ‘aere able to define clearly through an analysis
of this decade what one could expect in terras of serving youth with different
sets of problems ct in serving adult fei.ale workers who are retuming to the
labor force of thinys like this, if we could quantify these goals in some way
and actually measure the performance .f manpower programs operated by state
or local agencies against these goals which are establiched, then I think there
would be very little concern with the nature of the program desian.
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But what has happened in the last decade is that without the experience
of knowing what one can expect of manpower programs, you have the Congress
of the Labor Department substituting ideas about what we think will work, what
we think will produce, what we think will induce good performance in these
programs; we design a model] program or postulate a national program design
and then apply it rather rigidly around the country,

To take an educational example: If we are dealing here with a critical
problem where we have X number of people in the cormmunity who are function-
ing at a fourth grade level of reading capability and we want to raise them to
at least an eighth grade level, somehow we adopt a way of measuring perform-
ance which indicates an eighth grade raading capability. You have a variety
of programs and communitizs around the country which share in this problem
and who want to mount some kind of a program to do this. Then it's not very
important to the federal government as to the technique they use or the way
they organize the program because there is a measurable goal and one can
evaluate performance 2gainst it, But when you don't have this clear idea of
what we have & right to expect from these programs, what kind of outcome can
there be? Then the federal government gets sort of antsy about diffarent
pcople's ideas, For example, the Congress has asked us a number of times in
the hearings, “Whatdo you mean by exemplary performance standards? What
are these? What are you seeking here?'" And ! think both the labor Depart-
ment and Health, Education, and Welfare have sort of said, '"Well, we're work-
ing on it. "

The point is that we have to have a clear view of these kinds of problems
before we can truly move to a decategorizzd program, because it is only against
a firm concept of whet one can expect from manpower programs, what one can
look toward in terms of performance out of a lump sum allocation of funds to a
community, that you are going to be able to lure fedoral otticaals or the Con-
gress away from old habits,

This is a key problem. We have tried to substitute nationally designed
models for the basic lobof estabiishing goals that can be worked toward through
locally des.gned programs, We have lried through these national program
models to induce performance instead of using federal funds to do the hard fob
of developing greater competence and greater initiative on the part of planners
and operators of the local programs. The amount of money which goes Into
training and staff development in the manpower field is ludicrous. As a malter
of fact, the amount oi money which goes into the training of federal officials
is ludicrous. We have a national budget of $26 or $27 billion; the Civil Serv~
ice Commlssion reports that all funds which go iInto the training of general
scheduled employees, the basic Civil Service in the federal government,
amounts to about $92 million, or less than two-hundredths of 1 percent of the
total federal budget.
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So, along with the question of clearly identifying what we have a right to
expect out of manpower programs, we have to make a commitment "o develop-
ment of competence of the personnel who must operate these programs. This
we have not done. We have tried to substitute easy ways of doing it, through
master programs designed for doing this basic job. 1have never yet seen a
successful manpower program where the success couldn't be attributed to the
competence and dedication and hustle and commitment of the staff involved.
If we had those kinds of people involved, it rarely mattered what kind of pro-
gram design you had, Where you didn't have those kinds of people, you
couldn't salvage it thrcugh tte design of the program.

1 have always been impressed with the vocational rehabilitation system.
Maybe I'm looking at it through rose-colored glasses, but they've always de-
voted a significant amount of thelr resources to staff development and training,
even reaching down into the institutions of higher education for the develog~
ment of vocational rehabilitation counselors and the like. We have to bring
some of that staff development concern to the manpower field if we are to suc-
ceed under any system, but especially under a system of decentralized respon-
sibility. I think in some ways the Manpower Training Act, although it focuses
upon institutional arrangements and not program content, is a reflection of the
things that I have just criticized. There is precious little {n the Act which
gives a firm feeling for what we seek to achleve through different institutional
arrangements, There is a prescription of models that we hope will achieve
what we can't clearly define.

There has been a great deal of criticism, for example, about the concept
of state organization which is put forward in the Manpower Training Act—zbout
the fact that there is a requirement for a stata manpower planning organization
of such-and~such membership, and the fact tnat there is a requirement for a
comprehensive manpcwer agency with such-and-such minimum composition.
You know that in the Act you are talking ahout the Emplcyment Service, the un-
employmen:compensation agency, otiier agencies which might operate programs
directly fuvnded by this Act, and agencies which operate manpower programs
which are solely state-funded, such as an apprenticeship agency. lden't
think there is any state which has undertaken some s~rt of more compr~hensive
reorganization of manpower ajencies which really does not meet that minimal
prescription.

The point is that the Manpower Training Act is somewhat lixe the U. S.
Constitutior; you can read the language but you have to know the interpreta-
tion before you really know what is in it. As we have pointed outcontinually
to Jovernors and to Congress, regardless of these prescriptions for these two
institutions to plan and to manage manpowet programs at the state level, there
is an escape <lause. The escape clause is Section 607 of the Administration
bill which places these provisions and any others in the Act directly under the
authority of the Inter-Governmental Cooperation Act., The Inter-Governmental
Cooperation Act says, "Nctwithstanding any other provision of law, which re-
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quires the establishment o1 : single state agency, such as a comprehensive
manpower agency, for the conduct of federal grant-in-aid programs, if the
governor of the state can demonstrate that an alternate for.n of organization of
stateresponsibility will meet the purposes, carry out the objectives of tie iict,
the appropriate secretary, Secretary of Labor, Secretary of Heaith, Educatinn,
and Welfare, can waive these statu ory single state agency provizions.'

Soonthevae Fand we say we think this is a good model and you are caing
to have to do it. On the other hand we say, "Well, if you have a better way
or an equally good way of organizing it, bring it forth and it can e apptoved. "
Then the governor has a right to say, '"What do you mean by "meeting the pur-
poses f this Act in terms of administrative functions'?" Wae really haven't
spelled thatout, so we get back again to the question of performance standard,
objectives, goals, which lie behind the intent not only of programs but of ad-
ministrative arrangements.

I think that since there is this flexibility in the Act to safeguarc tie f2¢-
eral interest, we are going to have to glve some real thought to sgelling out
what we desire in terms of any form of state organization for the canying out
of responsibilities under this Act. As Garth Ma'iyum has mentioned to vs many
times, we've had some recent studies that have analyzed s:iate agencies and
state governments, and we know there are 50 states and no single modlel that
is golng to be appropriate or effective in all ot them.

This Act has received a lot of support and 2 lot of criticism. The AFL-CIO
comes in and says, "Yes, but the federal government is giving it all away.
Nobody is in charge.' The governors come in and say, 'Yes, but the mayor
shouldn't be a part of the ¢cheme,” The mayors come {n and say, 'Yes, but
we don't want the governor around.’ The community action crganizaticnscorne
in and say, "A pox on all your houses.” The vorcational educators often come
in and worry about our trying to establish some Brave New World.

1 think the fact that nobody is really happy would suggest that this At is
trying to grapple with the really tough {ssues of inter-governmental relations
inthis country. Whether or not we successfully do {t, we ought to be applanded
for our courage. It §s really, to my way of thinking, the only legislation which
tries to spell out in full the concept of New Federalism which ir a federal,
state, and local concept. $o murh of our legislation in the past, aad ¢ven so
many of the bills which have been introduced * his Adminlstration, either
focus on a federal-state relationship or the federa: .ocal relationship; this «.ne
is trying to build in the concept of three levels of responsibility.

I would like to turn to the questior of local prime sponsors because ! tiink
in many ways this is the most innovative feature of the Act. We are tryinjg
and are dead serious about trying to establish the concept of manpower planiing
and manpower operations to cover what amounts to the full local laktor merket
area. The Standard Metropolitan Statistical Area was the best shorthard that
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we could come up with to portray that concept, We've had a great many gover-
nots who said they would prefer to be able to organize things around, for ex-
ample, their standard state planning districts. I don't think anybody is wedded
to the SMSA, but we've got to go with the concept of area-wide manpower
planning and operations. We have strengthened, if anything, our concept of
who shall be the prime sponsor on the local level., The governors were higiuly
critical of the fact that they didn't have much flexibility on the question of the
choice of the local prime sponsor. Well, they have even less now as the bill
is evolving because it i{s the strong intent of the Labor Department that the
presumptive prime sponsor for a community program area, which we hope will
be essentially a labor market area, a metropolitan area, will be the mayor of
the dominant city. If elected officials representing 75 percent of the area's
population get together and concur on some other prime sponsor, then that shall
be the prime sponsoring unit. So there's really nothing but nominal authority
at the state level at this point for the designation of prime sponsors.

In practice, in terms of that 75 percent rule, in almost all of the metro-
politan areas the mayor of the central city will have tu be a party to that deci-
sfon, will have to concur on that decision, because there are only seven out
of 233 SMSAs where the maynr does not control 25 percent of the local area
population. But, as has been pointed out, there are not 233 SMSAs; there are
go!ng to be more coming out of the 1970 Census. 1 think Garth Mangum has
made the point, do you really want to talk about 233 plus local delivery sys-
tems as part of this national manpower system? Is that too many? I[don't
know, but I think it's useful to make the distinction between the authority of a
p-ime sponsot and the functions of a prime sponsor. As to the authority of a
prime sponsor, you might :alk of something like natural law, or the divine
right of kings; thisis the divine right of mayors and county executives in urban
areas to have .he authority to delegate the functions of a prime spcnsor to
whomever they desira, So, for example, the mayor of Cleveland always has
the 1.3ht to delegate the functions of prime sponsor to his city agency or to
some other institutional framework and to be able to review this delegation
agreement on an annual or a multiy2ar basis, so that if it is not working out
he caawithdraw it and look to something else; or when the central city mayors,
some of the other mayors, and some of the county executives get together,
they can exercise as a group a certain residual authority. If this were done,
in many states with smaller metropolitan areas, it would provide the opporturity
for the local mayors to designate, say, the state comprehensive manpowe;
agency to carry out the functions of the prime sponsor. But they would still
be in a position to evéluate how eflectively their communities were beinjy
served by this arrangement and to be able to rescird the designation If they
were unhappy with the way in which the state agencies were serving thelr
communities,

The functions of prime sponsors are to plan, to administer, either directly

through the agency (tself or more probably by subcontracting out different ac-
tivities to a variely of institutions in tie community, and to evaluate these
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programs as they are carried cut, So I think that perhaps one can ta'k about
establishing the concept of prime sponsors only for communities of a certain
population level, or one can talk about establishing a certain dichotomy be-
tween the authority and functions of prime sponsors but to make it very clear
what kinds of qualifications @ smaller community would have to meet to really
be in a position to carry out the functions themselves as opposed to tuming
toward the state for these functions,

Itis interesting that the people who have argued most against the concept
of metropolitan-wide coverage have been the governors. The mayors, perhaps
as part of their political game, have not spcken against this provision—at
least not often. And county executives with whom we have talked, and even
the National Assoc!ation of Countles, are not opposed to this concept although
they would 1 ke to ser a more {maginative use of the 75 percent provision. It
is the gove:nors who are saying, It w~ill never work; it will never work." I
have a feeling that there s a recognition in a growing number of local areas
that manpower problems, like s¢ many other problems, have to be approachad
in some sort of a coordinated area-wid. basi.. We've recently made some
small planning grants to mayors—maynrs of the central cities—to establish
them iry leadeiship roles in local Comprehensive Arca Manpower Planning Sys-
tem (CAMPS) operations. We anticipate making soon the first round of CWTP
grants, at long last; in both {nstances there are many multijurisdictional ar-
rangements, For example, in the Kansas City area, the local heads of govern-~
ment have agreed that the basic manpower structurc planning and evaluation
and administrative unit in their area should be the Mid-Americe Council of
Governments. This is :ansas City, hLansas, Kansas City, Missouri, about
nine counties surrounding them, and the airport off north up the river. But here
is a situation where on 3 bl-state nine-county basis, the local heads of gov-
ernment are concurring on the jdea of some broader autnority, responsible to
them, for they sit on the board, The sa™e thing is occurring in, for example,
Phoenix whete they are going to the American Association of Govarnments. You
have unother slow development, which talks in terms of the consolidation of
local units of governmeints. In Jacksonville, Indfanapolis, and Nashville you
are getting the city government extending its boundaries and becoming cotermi-
nus with the entire metropolitan are~ and then establishiny a sinjle form of
government known as Uni-Gov in Indianapolis. 8o 1 have a fe2ling that so
much of the criticism which has Lcen brought to bear against the concept of
the Standard Metropolitan Statistical Area as a program crea with a single prime
sponsor trying to serve the area may be in large part the governor’s game of
trying to build up the authority of the state ond to weaken the rezponsibility of
the local officials. 1don't know, but it's worth looking around on a state-by-
state, major-community-by major-community basi:, and this is what we will
be doing.

I think 1 have tried to treat the two hasic problems of the inteigovein-
mental relations, where we have jeceived the most criticilsm: cne being the
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concept of the prescription of state organization and the other being the role
and identity of local prime sponsors.

I would like to speak about the problems of creating linkages between
education, particularly vocational education, and manpower programs at all
levels of government. Warren Roudebush has very helpfully pointed out that
this is a bill in which the Szcretary of Labor and the Secretary of Health, Edu-
caticn, and Welfare are partners in administrative responsibilities. There are
major areas of the manpower picture in which the Secretary of HEW will have
concurrentresponsibilities so that there will have to be agreement betw een the
Secretary of Labor and the Secretary of HEW before actiors are taken with re-
gard to & variety of supportive services. For example, thore are some areas
in which the Department of HEW and the state agencies which have responded
to it have had traditional authorfty and interest.

There is no intent and very little possibility of establishing a ""dual sys-
tem of education' under this bill. Not only are the Secretary of Labor and the
Secretary of HEW Siamese twins in all these decisions, but the bill spells out
very clearly that these funds are to be used to the maximum extent possible to
purchase institutional .raining services, or supportive services, or other man-
power services through existing federal, state, and local agencies. This is
called the purchase-of-service clause, and it was put in there expressly as a
result of Joint HEW-L .bor discussions of the Lill. Perhaps we are entirely too
indefinite about this because it doesn't spell out very clearly who is meant by
existing federal, state, and local agencies, ['m sure it would make voca-
tional ecucators happier, and it would make community action agencies and
others happier, if we included some specific language which sald "such as”
and made it very clear that th. _e were organizations who In their areas of
competence viere tobe used, subject to evaluation of the effectiveness of thour
performance,

Thereis an effcrt here tc wreate a rar'ros;hip between the vocatio=al edu-
cation program and the manpo ver grojrar -, but it is likely to be difficult, We
have had two persons up here who have su;, orted the concept of a u: ifi~a* .n
of education and manpuwer respensibilities at the federal level, 1 thini prob-
ably the President's domestic council groposal goes a- far *+ ¢ » car *~~ward
that, short of the unification of such depaitments., Pep s<nta. .. Lili Green
has introduced a perennial bill to create just such a depzrt -+ 17's not like-
ly to Jo anywhere at the moment, but it may well bo tte ¥ ( the future, 1
suppnse that one of the reasons why we even talk at out tne issue f the tran-
sition of youth from school to work is that our division of the bureaucratic turf
at the federal level has helped to exacerbate this problem at the local level,
Or maybe it works the other way around: that the tnherent proklem at the local
level has had its federal spin-off, I'm really rot sute on tais point, but it
coes scemtome that we've got to have some unification of direction and pelicy
at the national level before effecti e airangements can be made at the state
and Jocal levels.
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The Act ttself dees provide a wide area of opportunity, however, for voca-
tional education or vecaticnal rehabilitation and what is often identified as
ranpower activities tobe coordinated or integrated at the state level, You can
do this because there is, at least, a principle of authority at the state leve!l
which jis the governor, The Act provides that the comprehensive manpower
ajency can include a vocational rehabilitation or vocational education agency
at the state's initiative, This can ie approved by the Department of Labor and
the Department of HEW, At the same time, and ! express a personal view, 1
think perhaps the perils of separating vocational education from general edu-
cation may be as great or greater thar the desirability of linking vocational
education administratively into manpower agencies, So one really has to con-
sicer the development of a broad renge of human resources if you are to create
the kind of continuum of education and human resource development and em-
ployment experiences from earlier ages rijht through life, We talk about the
transition of youth, as I say, from school to work; I think that is the wrong
way tc say it, The question really is what role does work play in the educa~
tional process for youngsters,

There is this oppurtunity at the state level for achieving close integration
and coordination c¢f the education and the manpower services. But what would
be the effect at the local level? 1t is very difficult to devise a mechanism
which will achicve this at the local level. To begin with, if we, in our man-
power concern, have a thrust toward the metropolitan area and with many in-
stance s of the mayor of the single jurisdiction beir; the prime sponsor for the
metopolitea area, it is difficult to imagine that he can exercise effective in-
flucnce over locally funded programs of cther jurisdictions, It could ke the
local education prosrams which are locally funded. It is also very difficult to
imagine that if you were to give the prime sponscr some sort of a control, re-
view, or authority over federal vocaticnal education funds 9oing to suburban
school boards, that there wouldn't be a tremendous howl in Washington, /And
even within the central city, its own jurisdiction, the tradition is often onc of
independent school boards which in essence are autonomous from clity hall and
often have their own tax base ard fund raising powers. So [ think probably the
best that can be done in terms of creating these linkages {s to try to create
close planning ties without as much authority as one would perhaps desire in
4 the situation and to pick up on Congressman Steiger's suyyustion that one
really has to create a lot of monetary incentives to rake it worthwhile for
people to work together.  The opportunity for close linkages at the local level
is not effectively created by the Act, but it can't be unless there iz 3 real
chanje in structure of local government,

Finally, 1 would like to speak about the role of the Employment Service
Wit sraard to v delivery of manpower services and the role of cther ajencies
1ot community,  Cf morse, a signtficant thrust of the Labor Department is
to 21ve the Lmploy ont Scrvice the money and the authority and have it do the
jcb. 1 suppose the rhilesophy is sort of, "It may be a bastard, but it ‘s our
bastard, and so we have jot to stay with 1t "' The labor Depattment cannot
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really treat the Employment Service as just another manpower agency. There
is a major public investment in it; even without the funds which one discusses
in the context in the Manpower Training Act, we are talking akbout $900 milli~n
of Wagner-Peyser money which flows into tte Employment Service for pluce-
ment and employability development activities, We are talking about a lot of
experience there which, although it has created rigidities, it also brings cer-
tain administr~t*7¢ strengths. ‘Ne view the Employment Service as being a
major, if not . major, deliverer of what we would call manpower services at
the state level and in local communities. It may be the prodigal son, but there
{s a high standard and a price to be paid for having that pcsition; that is, as
we seek to improve the performance of the Employment Service through the na-
tional level, we are going to be seeking ways of building greater local ac-
countability on the part of the Employment Servire to local officials.

Increasingly, the authority and jurisdiction of prime sponscrs will extend
not only to Manpower Training Act resources or to F'amily Assistance Act re-
sources, as they canbe folded in, but also to the basic Wagner-teyser finance
activities of the Employment Service system. The degree to which the Employ-
ment Sorvice s utilized will more and more be governed by the judgment ¢f
local officials as to how effective Employment Service is in the community.
The opportunity is always available to the local prime sponsor to utilize other
manpower agencles, &nd we would hope that these would be utilized where
there are areas of competence they can bring, because the purchase-of-service
clause refers not only lo the Employment Service or the vocational ecucation
agencies but also to other manpower institutions in the con.munity, such &s
community action agencies which may have special Joles to carry out. There
is a very delicate balance which the Manpower Trainin3 Act tries to establish
bctween federalresponsibilities, and make no mistake that ultimately the Sec-
retary of Labor, and in many areas tke concurrence to the Secretary of HEW, is
ultimately responsibleto the Congrezs and to the public for programs under the
Manpower Training Act,  To carry out this mandate, we must develop partner-
ships with state and local yovernments, so that there Is a range of responsi-
bility which must fall to the state governments and a ranje of responsibility
which must fall to local governments., And I say that the fact that nobody
seems to be heppy may well be the best indication that we're coming close to
necessary solutions,
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