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ABSTRACT —
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The President sends to the Congress each year a comprehensive
report on the Nation's manpower problems and programs, as required by
the Manpower Development and Training Act of 1962, os amended.

This is a reprint of the chapter on New Developments in Manpower
Programs from the 1971 report, which was prepared by the Department of
Labor.

The full Manpower Report of the President may be obtained from the
Superintendent of Documents, Government Printing Office, Washington,
D.C. 20402 for $2.50 per copy. Infermation regarding reprints of other
sections of the report may be obtained at the locations listed on the inside
back cover.
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NEW DEVELOPMENTS
IN MANPOWER PROGRAMS

In his 1972 Budget Message, the President pro-
posed revenue sharing—by the Federal Govern-
ment with State and local governments—in man-
power training as well as several other special
fields, so that States and localities can plan and
carry out the combination of programs best suited
to local needs. The manpower legislation recom-
mended by the Administration ties reform of
federally assisted training and work support pro-
grams to this broad goal. It would substitute Fed-
eral financing of locally planned and administered
programs, which could vary widely from State to
State and area to area with respect to the types
of manpower services provided, for the present
array of narrowly focused programs directed by
the Federal Government.

Manpower program decentralization to the
States and cities was proposed in the original
Administration bill submitted to the Congress in
1969, which was one of four legislative measures
in manpower and related fields actively supported
in the 1970 session. Two of these became law
during 1970—the Employment Security Amend-
ments, which represent the most important
strengthening of the unemployment insurance
system since its establishment 35 years ago,
and the Occupational Safety and Health Act,
which provides for nationwide standards of safety
and health in industry. The fourth was the wel-
fare reform proposal, which, like the manpower
bill, failed of enactment. The Administration re-
gards this greatly needed reform of the country’s
welfare system—which would emphasize, among
other important provisions, increased work incen-
tives and training of welfare clients who are po-
tentially employable—as the most important do-
mestic legislation to be advanced in a generation.

- ¢ N

This chapter opens with a brief discussion of
these legislative developments, both accom-
plished and recommended. The remainder of
the chapter is cosicerned with the efforts made in
1970 to improve the administration and coordina-
tion of manpower training and related programs.

The evolution in training and work-experience
programs during the year is analyzed first, in the
light of enrollment trends. Three directions of
action on these programs which assumed growing
importance in 1970 are then discussed—the innova-
tions and changes of emphasis introduced in re-
sponse to tlie economic slowdown, the persistent
search for higher quality and effectiveness in youth
programs, and the first steps toward an enlarged
program of upgrade training to help disadvan-
taged workers move out of dead end jobs. Experi-
ence during the year demonstrates that manpower
programs are an adjustable instrument, which can
serve the needs of the Nation’s work force in
periods of economic adjustment as well as in years
of business expansion and strong labor demand.

Progress during 1970 in meeting the needs of
particular disadvantaged groups is another im-
portant aspect of program action considered in this
chapter. A rapid buildup of the WIN Program
for welfare clients was accompanied by an evalua-
tion of this program’s accomplishments and shicrt-
comings. This evaluation both attests to the need
for the proposed welfare reform and provides
guidelines which should be very helpful in plan-
ning and operstions under the new system. In
addition, enlarged training programs for offenders
were undertaken, as part of a broad attack on
crime and recidivism; the question of whether and
how manpower programs cou help to deal with
the problems of drug addicts and alcoholics was
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given new attention ; and vocational rehabilitation
of the handicapped set a new record in levels of
service.

The new Jobs for Veterans Program launched
by the President in late 1970 and other special
programs for veterans and servicemen are still
another area of action discussed. The chapter also

contains brief analyses of progress made in ad-
ministering and delivering manpower services and
of the notable advances in strengthening the
UI system, The chapter concludes with a sum-
mary report on the efforts made and accomplish-
ments recorded in achieving equal employment op-
portunity for the Nation's minority groups.

Major Legislative Developments ‘

The E'mployment Security Amendments, passed
by the Congress and signed by the President in
August 1970, strengthen the Federal-State unem-
ployment insurance system in three major respects.
First, they greatly extend UI coverage; in 1972,
when the amendments are fully effective, they will
add 5 million jobs to the 60 million in which work-
ers are now protected by unemployment insur-
ance. Second, they authorize needed strengthen-
ing of the system’s financing. And third, they
provide for automatic extension of unemploy-
ment insurance in periods of increasing jobless-
ness, by increasing the maximum duration of
benefit claims when the rate of insured unemploy-
ment rises nbove a specified level. This trigger
provision will not go into effect nationally until
the beginning of 1972, However, several States
with high unemployment rates passed needed en-
abling legislation and started paying extended
benefits before the end of 1970. The new UI
amendments, as well as other recent developments

in the program, are discussed more fully later in

this chapter.

The Occupational Safety and Health Act of
1970, which will contribute to the safety and
health of approximately 57 million wage earners
in more than 4 million establishments, was signed
by the President in the closing days of 1970. The
basic purpose of the act is to reverse the steady
rise in industrial injury rates. In particular,
it should help reduce hazards in industries with
exceptionally high rates of injuries per million
employee-hours. (See chart 8.) Funding of $11
million has been made available to implement the
act in fiscal 1971 and $25 million has been requested
for fiscal 1972

Safety standards are to be set and issued by
the Department of Labor. “National consensus
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standards” must be promulgated by the Secretary
of Labor not later than April 1973, 2 years after
the act’s effective date—following proceedings
which will give all interested persons a chance to
present their views and subject to other safeguards.
In addition, the Secretary may issue temporary,
emergency standards where there is grave danger
to workers from toxic agents or new hazards, Em-
ployers must not only comply with the standards
set but also, under the “general duty” provision
of the act, furnish places of employment free from
recognized, serious accident and health hazards,

When investigations by the Department of
Labor show violations of standards, the cases are
to be referred for hearing to an Occupational
Safety and Health Review Commission, responsi-
ble to the President. The Commission may assess
fines of up to $1,000 per violation for each day the
violation continues uncorrected. In addition, civil
and criminal suits may be brought against em-
ployers, with penalties for violations ranging up
to $20,000 in fines and a year's imprisonment in
criminal cases involving a willful violation which
results in death.

States may set and enforce their own standards,
upon approval of State plans by the Secretary of
Labor. The Secretary may make grants to States
to help them in developing such plans and in im-
proving the administration of their occupational
health and safety laws.

Other provisions of the act include:

—Authorization of research and experimental
and demonstration projects relating to occu-
pational safety and health, to be conducted
by the Department of Health, Education, and
Welfare in consultation with the Department
of Labor and other agencies.



CHART 8

Mannfactinring indusiries with
highest injury freguency rates are
inmber, food, and lurniture . . .

Nunber of disabling werk injuries per
niilion employss-hows, 1969

15 30 45

All manufacturing

L.umber and wood products
Food and kindred products
Fumiture and fixtures

Printing and publishing

Textile mill products

e oo bt rates are even higher
in conl mining and irncking and
warchonsing indnsiries.

Coal mining
and preparation

Trucking and warehousing
Contract construction

Wholesale and retail trade

Federal Government
(except military)

Source: Department of Labor,

—Authorization of loans to small businesses
to assist them in complying with the stand-
ards set under the act.

—A requirement that Federal agencies con-
duct programs consistent with the standards
developed for private industry.

—Establishment of a National Commaission on
State Workmen's Compensation laws to study

and evaluate these laws and report to the
President and the Congress by July 31, 1972.

Comprehensive new manpower legislation has
been sought by the Administration since 1969, in
the conviction that significant improvement in
the planning and operation of manpower pro-

" grams demands a thoroughgoing reforin of the

menpower system. A proposed new act, designed
to replace both the Manpower Development and
Training Act and the relevant provisions of the
Economic Opportunity Act, was submitted to the
Congress in mid-1960.! And a bill passed by the
House of Representatives in the latter part of 1970
adopted many of the recommended features, in-
cluding provisions for flexible use of manpower
funds in the light of local requirements, a respon-
sible role forcities and States in program planning
and administration, and a program of transitional
public employment opportunities designed to pre-
pare disadvantaged workers for regular Govern-
ment or private jobs. Despite reservations about
some provisions of this bill, the Administration
endorsed .

The manpower bill adopted by the Senate was,
however, unacceptable to the Administration, as
was the compromise bill finally passed by the
Congress in the last days of the 1970 session. In
his veto message, the President objected to
the bill’s authorization of large-scale funding of
permanent jobs in the public sector, with no re-
quirement that these jobs be linked to training
or the prospect of other job opportunities. He
also opposed the provision which not merely con-
tinued many narrow-purpose categorical programs
but actually increased the number of such pro-
grams.

The proposed Manpower Revenue Sharing Act
of 1971, recommended to the Congress by the Pres-
ident in his message of March 4, 1971, reaffirms
the Administration’s commitment to decategorized
programs and decentralized administration—in
the context of revenue sharing with State and
local governments. The bill’s major provisions are
set forth in this message, which appears at the
beginning of this report.?

The welfare reform bill, submitted hy the Ad-
ministration to the Congress in 1969, would es-

1For a synopsis of the act recommended by the Administra.
tion, see the 1970 Manpnwer Keport, pp. 83-85.

3The text of the proposed Manpower Revenue Sharing Act of
1971 is given in appendix B,
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tablish an income floor for every American family
with children and increase incentives for working
rather than depending on welfare. However, the
91st Congress completed its term without passing
this broad reform measure.® In urging the enact-
ment of his welfare reform proposal in 1971, the
President said that the combination of a minimum
income guarantee with added work incentives and
work requirements would “. . . provide each de-
pendent family a new dignity, ... help State
and local governments finance what is now their
fastest growing expenditure, and . . . remove one
magnet that has already drawn too many persons
to our congested cities.” 4

Unquestionably, the need for reform in the wel-
fare system is becoming more acute, as evidenced
by skyrocketing welfare rolls. Between 1961 and
1969 the number of families receiving assistance
from the AFDC (Aid to Families with Dependent
Children) program grew by 85 percent, to 1.7 mil-
lion. But between 1969 and 1970, in the span of
a single year, the growth was 30 percent, to 2.2
million families. Welfare costs increased almost
threefold between fiscal 1961 and 1969, to a total
of $3.2 billion. In 1970, costs rose to $£.1 billion,
and they have increased so rapidly in fiscal 1971
that midyear estimates of needed supplemental
appropriantions to meet Federal obligations ex-
ceeded $1 billion,

The welfare reform proposal, which would
totally replace the AFDC program, represents a
radically new approach to public assistance for
families with children. By allowing families to
retain a considerable part of their earnings, the
new welfare system would strengthen the incen-

o
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tive to work among welfare clients. Furthermore,
the plan includes provision for enlarged manpower
training and a direct work requirement—with
denial of benefits for the individuals involved as
the penalty if able-bodied adults (exclusive of
mothers with preschool-age children or other spe-
cial home responsibilities) refuse suitable work
or training. Increased opportunities and funds
for child day care would also be provided to en-
able and enecuirage mothers to work.

Federal benefit standards would be established
for the first time. For a family of four with no
income, the minimum benefit would be $1,600 per
year plus a food stamp allowance, or $2,200, if
food stamps are replaced by additional cash. States
which now have benefit levels above the proposed
minimum would have to continue their present
benefits or meet the U.S. Census Bureau poverty
standard, whichever is lower. Unlike the AFDC
program, the new plan would provide for pay-
ments to the working poor. Earnings for a family
of four could go up to $3,020—or slightly higher
if food stamps are eliminated—before the Federal
payment would be cut off entirely.

To strengthen the work requirement and pro-
vide employment opportunities for welfare clients
difficult to place in regular jobs or training, a siz-
able new public service employment program is
recommended—in revisions to the welfare reform
plan presented to the House Ways and Means
Committee by the Administration in early 1971.
Suzh employment would be transitional, not per-
manent; all projects would be designed to inake
enrollees employable in regular jobs.

Evolution and Innovation in Manpower Programs

ENROLLMENT TRENDS AND
CHARACTERISTICS

Enrollments in federally assisted work and
training prograins moved up modestly but signifi-

iThe House of Representatives passed a bill embodying Ad-
ministratfon proposals, but the Senate Finance Committee.
after proionged study and debate. rejected a counterpart bill.

For a further discusston ol the w.Mare reform bill and why
1t s needed. see 1970 Manpower Report, 1.p. 148-58.

¢ The 1972 Budget Message of the President, p, 15,

36

cantly in 1970—continuing the uptrend which has
prevailed ever since Federal involvement in efforts
to increase the employability of joblessand under-
employed workers began under the Area Rede-
velopment Act of 1961 and the Manpower De-
velopment and Training Act of 1962. In fisral
1970, enrollments totaled 1.8 million, 4 percent
more than the year before, and they are expected
to reach 2 million in the current fiscal year. (See
table 1.) The President’s budget request for fiscal



Aruitoxt provided by Eic:

TasLe 1. First-TiMe ENRoLLMENTS' 1N FEDERALLY AsSiSTED WoORK AND TRAINING ProGRAMS,
FiscaL YEARs 1964 aAND 1969-72

ERIC

{Thousands])
Fiscal year
Program
1971 1972
1964 1969 1970 (esti-~ (esti-
mated) mated)
g7 278 1,745 1, 819 2, 027 2, 194
Institutional training under the MDTA ... ... ... 69 135 130 130
JOBS (federally financed) and other on-the-job training ... 9 136 178 226
Neighborhood Youth Corps:
In school and summer. - o oo mccieicc e ccaicccea] e - 430 436 411
Outof 82hool. .. oo e iimcm e cccmeece e e 74 46 64 11, 205
Operation Mainstream. .. .- .o .o ceiiicccinccac|caceceaaaa 11 13 12
Public Service Careers!. .. oo ccrmercccc e carneeana 4 4 39
Concentrated Employment Program. .. ..o ccoeiocca|ommanaaans 127 112 113
B 1Yo 3K 0] o o1 TP PRI 53 43 45
Work Incentive Program. ... ..o ccoriieoccceccecc ) accmeaee = 81 93 125 187
Veterans Programs ..o cecocmccmceaniiccc e eemaaaaa ® 59 83 115 120
Yocational Rehabilitation. - o o vovom oo cecceaaeaa 179 368 411 442 385
Other programs @ _ o iiccmceemecan 21 267 271 304 297

t Oenerally larger than the number of tralning or work oppertunities pro-
gramed because turnover or short-term tralning resuits in more than one
individual in a given enrollment opportunity. Persons served by more than
one Pprogram are counted orly once.

1Includes the MDTAOJT program which ended with flscal 1970and the
1JOBS-Optionnl Frogram which began with fiscal 1971,

} Relates to the President's request in the {972 budget for spectat revenue
sharing for manpower training. No enroliments for categorical programs are
estimated since, under the manpower reform proposal, Statesand focal com-
munities would be given the opportunity to determine how funds would
be used.

{Enrollees fn the Supplemental Training and Employment Program

1972 calls for an expenditure of nearly $3 billion
for manpower training and work programs, in-
cluding special revenue sharing funds, compared
with $2.5 billion this year. On this basis, enroll-
ments in these programs should total about 2.2
million in 1972.5

Recent trends in enrollments in individual pro-
grams administered by the Department of Labor
have been mixed, as shown by the end-of-the-
month data in table 2. The number of enrollees in

$The programs covered by these figures are those classified by
the Office of Management and Budget as Federal manpower
programs. These programs are intended to fnfluence directly
the skifls and empioyment opportunities of persons tn the work
force, or those who desire to be i it but suffer from lack of voca-
tional preparation or other barrters to employment. In general,
they operate outside the normal educational process, enrolf fn-
dividuats for fess than a year, provide skift training and job
opportunities for nonprofesstonal jobs, and are targeted toward
the disadvantaged portion of the population.

424-3140-71. 2

(STEP) segment of PSC are not included since they have preslously been
enrolled in one of the other manpower programa.

§ Included writh"other programs.”

¢Includes & wide variety of programs, some qufte small—for example,
Foster Orandparents and vocationsl tratning for Indians by the Depart.
ment of the Interior. Data fof somne programs are estimated.

Norte: Detaif may not add tototals becauss of rounding.

Source: Office of Management and Budget, *Special Analyses, Budget
of the United States Oovernment, Fiscal Year 1972, p. 138 (with a few
minor revisions in 1970 data for programs administered by the Department
of Labor).

MDTA institutional training projects, which had
dropped tec a low of 39,000 in October 1969, re-
bounded to 54,000 in April 1970 and has continued
at higher levels. This step-up was due to the
allocation of additional funds to the institutional
training program, so that it could enroll more of
the workers laid off by industry in the course of
1970.

The buildup of enrollments in the Public Serv-
ice Careers Program was also in part a response to
problems created by the business slowdown, At the
start of 1970, enrollments were exclusively in the
New Careers segment of the program, amounting
toonly 3,800 in January. But from July forward,
they reflected the addition of a new proriam seg-
ment known as STEP (Supplemental Training
and Employment Program ), designed for workers
who have completed training courses, are unem-
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TasrLE 2. ENrROLLMENTS AT ENp oF MoNTH IN MANPOWER PROGRAMS ADMINISTERED BY THE
DEPARTMENT OF LABOR, For SELECTED MoONTHS, 1968-71

[Thousands]
1970
April April Jan-
Program 1068 1969 uary
Jan- De- 1971
uary April July | cember
Total....coocememaan e e ——————- 355.3 | 433.6| 425.6| 455.7 | 743.6| 404.7 m
Manpower Development and T'raining Act:
Institutional training._ .. ... . __.__.._..__. 60. 4 56. 7 46. 5 53. 7 50. 0 52.1 53.9
On-the-job training/JOBS-Optional Program?.._| 389 36.9 39.3 43. 4 46. 7 40. 7 40. 7
Neighborhood Youth Corps:
In school and summer. . _ ... oo oeao... 131. 9 101. 6 103.1 104.6 | 406.9( 103 .2 m
Out of 8Chool. « o o oo e 57.6 47.5 32.7 33.3 27. 8 35. 8 m
Operation Mainstream _ .. ... o ooeomimeeaenano .. 90 10.2 11.3 13.0 12. 5 20. 6 O]
Public Service Careers 3. ... . . oo 3.8 3.4 3.8 4,2 5.2 12. 2 O]
Concentrated Employment Program............_.. 19. 8 70. 5 54.9 53.3 45.0 34.7 35. 5
JOBS (federally financed) . .- ..o ]aeaaaas 20. 4 36.7 44.5 38.0 41, 9 40. 2
Work Incentive Program. .. ... iceeiiiae s 56, 2 7.7 84.9 91.8) 103.5 O]
Jobs Corps. cuo oo emeetemmmma———n 32.4 20.8 19.6 20.7 19.8 20.1 2.5

| Data not avallable at Press time.

1The MDTA-OJT program ended with fiscal 1970; beginning in fiscal 1971,
the program was restructured, with administration passing to the States,
snd renamed the*JOBS-Optlonal Program.”

1 Exclustvely enroliments in New Careers until July 1970 when trafnees were
first reported fn the Supplemental Training and Employment Program

ployed, and would Ywaefit froin added training and
work experience while waiting for regular job
opportunities. By November, enrollments had
also begun in three other segments of the PSC
Program, directed toward opening work and train-
ing opportunities for the disndvantaged in Fed-
eral, State, and local governments. Altogether,
PSC enrollments totaled more than 12,000 at the
end of the year.

The Work Incentive (WIN) Program for wel-
fare clients is, however, the one which has had
the most rapid program expansion. By the end
of 1970 this relatively new program had
become the largest of the menpower programs
administered by the Department of Labor {except
for the Neighborhood Youth Corps summer pro-
gram). And it is expected to grow further, to lay
the foundation for the new and much larger man-
power program proposed by the Adminisiration
as part of welfare reform (as discussed elsewhere
inthis chapter).

The Neighborhood Youth Corps out-of-school
program and the Job Corps, with somewhat larger
resources in fiscal 1971 than the year before, real-
ized moderate enrollment gains by the middle of

40

(STEP). Enrollments in the other three PSC options were first reported
In November 1970.

¢ Enroliments (12,100) recorded for the first tinie in Decomber 1068,

$ Enrollments (400) recorded for the first ttme fn August 1968,

NoTE: Detall may not add to totals because of rounding.

the fiscal year. Both these programs have had a
major redesign (as discnssed later in the chapter).

In on-thejob training programs, enrollment
trends have been conflicting. The number of en-
rollees in JOBS-Optional projects (sometimes
referred to as “low support” JOBS, because en-
rollees require relatively little supportive help in
addition to a chance for on-the-job training) grew
moderately during most of 1970 but dropped
again at the end of the year. In the federally
supported portion of the Job Opportunities
in the Business Sector (JOBS) Program, which
is conducted in cooperation with the National
Alliance of Businessmen to provide work-
training opportunities for the disadvantaged,
enrollments fell in midyear and then tended to
level off, because of the general reduction in hiring
of new employees.

In the Concentrated Employment Program
(CEP), which is designed to channel training and
other services to people in urban slums and rural
poverty pockets, enrollments in fiscal 1971 weve
well below the levels reported a year earlier. The
decrense reflected tightened procedures which had
the effect of eliminating from enrollment reports



a number who were receiving little in the way of
eflective services.

Overall, enrollments in Department oi Labor
programs reached a new high of nearly 744,000 in
July 1970, at the seasonal peak when the NYC
summer program was in full swing. They exceeded
the previous year’s July total by 65,000.

Characteristics of Enrollees

Manpower programs continued in 1970 to con-
centrate largely on the disadvantaged.® About a
third of all enrollces were receiving public assist-
ance at the time they entered the program or, in
the case of youth in the NYC programs, were
from families on public assistance. (See table 3.)
The population served was composed overwhelm-
ingly of school dropouts; leaving out of account
the NYC in-schoc] and summer programs, about
two-thirds of all enrollees had not obtained a high

¢ For manpower program purposes, a disadvantaged persot, .« &
poor person who does not have suftable employment and who I8
elther (1) & school dropout, (2) under 22 years of age, (3) over
45 vears of agd, (4) handleapped. or (5) subject to special
obstacles to employment, such a8 racial discrimination. Members
of families recelving cash welfare payments are deemed “poor”
for purposes of this definftion.

school diploma. Kigh school graduates were sub-
stantially representod only in MDTA and New
Careers projects, ar:d even there they made up less
than half of the new enrolleey in fiscal 1970.

Nearly half of all enrolleesin 1970 were Negroes,
and another 15 percent were Spanish Americans.
In Operation Mainstream, JOBS, and the Job
Corps, in addition to the large proportions of
Negroes enrolled, 10 to 12 percent of the partici-
pants belonged to other racial minorities—Ameri-
can Indians, Eskimos, or Orientals.

Women made up nearly Lalf of the enrollees in
all programs taken together. They represented 71
percent of the new participants in the rapidly ex-
panding WIN Program, 77 percent in the small
New Careers effort to upgrade the disndvantaged
in public service occupations, and about half of
the NYC youth.

Occupational Objectives

The federally assisted work and training pro-
grams, geared as they are to local employment re-
quirements and opportunities, include a wide di-
versity of occupational objectives. Comprehensive
and precisely comparable occupaticnal data for

TasLe 3. CHARACTERISTICS OF ENROLLEES IN FEDERALLY AsSISTED WORK AND TRAINING PROGRAMS,
FiscaL YEAR 1970

Percent of total enrollees
Years of school
Program Age completed On public
Women | Negro? - assistance?
Under 45 yeurs 8 or 9to 11
22 years and over less
Manpower Development and Training Act:
Institutional training.. ... ... ....._... 41 36 37 9 16 38 13
On-the-job training..._____ ... __. 34 30 35 11 17 36 6
Neighborhood Youth Corps:
In school and summer...______._...___. 50 42 ) (1] ) 17 82 32
Out of school. - o - covvn e 52 44 08 | .. 32 66 33
QOperation Mainstream.._..___.._......___. 29 25 4 51 52 28 18
New Careers. ccceeceoeccmceccacencannace. 77 63 21 7 13 42 32
Concentrated Employment Program..._____. 42 67 41 8 20 45 12
JOBS (federally financed)... .. ... __. 32 72 47 4 15 50 16
Work Incentive Program__.____._......__.. 71 43 23 6 24 44 100
Job Corps. oo as 26 61 100 \_....._... 37 56 31

t Sudstantially all the remalning enrollees were white except in Operation
Mainstream, JOBS, and Job Corps. In these Programs, 10 to 12 percent were
American Indlans, Eskimos, or Orientals,

$ The definitfon of “public assistance’ used in these figures varies some-

O

what among programs (e.g., {t may or may not includerecetpt of food stamps
and “‘in kind" benefits). In the NYC program, {t may relate to enrollees’
families 88 well as enrollees themselves,
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these programs, with their varying program struc-
tures, are lacking, However, some information is
available on the distribution of enrollees among
major occupational groups for most major pro-
grams administered by the Department of Labor.
(See table +.)7

About 3 in every 10 new enrollees in MDTA
classroom training in fiscal 1970 were being pre-
pared for service occupations, many of them in
the healthservices field. Another2 in 1( were train-
ing for clerical and sales jobs. In on-the-job train-
ing programs, the proportion of enrollees receiv-
ing training for clerical and sales jebs was smaller
though still significant, and the proportions in
manufacturing occupations and in structural work
(which includes welding and construction occupa-
tions) weve correspondingly greater. In CEP and
the WIN Program, as in MDT.A institutional
training, the largest groups of enrollees were aim-
ing at white-collar and service jobs, The relatively
large numbers in “other™ occupations in these two
programs included many in packaging and ma-
terials handling. moving and storage, and truck
driving.

Most enrollees in the professional, technical, and
managerial group were receiving training or entry-
level experience in technician occupations, espe-

t More occupatfonal detafl {8 presented in appendix table F-0.

cially in health fields. However, the enrollees in
MDTA institutional training included more than
a thousand professional nurses in refresher train-
ing, and many of the former WIN enrollees were
placed as aides in social service and welfare
programs,

The Job Corps lists 12 “clusters” of occupations
around which the vocational education curricu-
lumsarg structured. They are:

Construction trades Medical and related

Metal trades services

Transportation Electrical appliance
trades repairs

Clerical and sales Service trades

Food service trades Graphic arts trades

Automotive and ma- Febric trades

chinery repair Personal services

The curriculun for a given cluster can point. the
trainee toward any one of a number of related oc-
cupations—for example, in the transportation
trades toward truck or tractor-trailer driver, ware-
honseman and materinls handler, or forklift
operator.

Inlate 1970, about a fourth of the corpsmeinbers
enrolled in vocational training were in the con-
struction trades courses. The next largest groups
were in clerical and sales, automotive and machin-
ery repair, metal trades, and food services. The

Tapit 4. OccupaTioNaL DisTtriButioN oF ENROLLEES IN SELECTED MANPOWER PROGRAMS!
{ Percent distribution]

MDTA l
Occupation group JOBS CEP WIN
Institu- On the
tional job

Total: Number. . oo eeiem e ceaacaas 130, 000 91, 000 97, 200 25, 500 5,700
Percent oo ceieimiacmmeeeeaaa 100. O 100. 0 100. 0 100. 0 100.0

Professional, technieal, and managerial.. ... _.____._._.._ 4.5 5 8 3.6 4.0 7.2
Clerical and saleS . - - - oo - o e e e e eeee 20. 2 12. 8 16. 1 19. 8 23.9
I VICC e e o e e e e mm e cmmii—m————cee————— 29. 5 10. 7 7.3 18. 1 21.0
Farming, fishing, and forestry .. .o oo aoiiiaas 4,9 4,2 .9 1.8 1.8
Processing trades o o.e e mimmmemmcae—ann 4.6 50 15. 5 8.1 5.3
Machine trades_ - v cerec o vmemceemcecceeccceccceanean 9.3 19. 5 16. 9 7.9 5.7
BenC AW OIK - e o e e e e e e m - 8.0 9.3 12,5 11. 3 7.3
Structural WorkK o oo o e e e 8. 2 20. 1 15. 9 10. 8 13.6
(013 1Y) S 10. 7 3.6 1.3 18. 2 | 14, 2

| Data for MDTA programs relate to tralning objectives of first-time en.
rollees in fiscal 1970; data for the JOBS Program to the occupations jn which
enrolices were hired in projectsunder contractswith the Department of Labor

active as of July 1970; data for CEP to thejobs {n which persons were placed -
*
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upon termination from the program, January 1969 to March 1970; data for
WIN to the jobs In which persons were placed upon termination, January
1009 t0 May 1070

NoTE: Dotail may ot add to totals because of rounding.



remaining seven clusters together accounted for
about one-fifth of all enrollees.

PROGRAM RESPONSES TO THE
ECONOMIC SLOWDOWN

As recounted in the preceding chapter, govern-
ment policies aimed at control of inflation brought
a leveling off in employment growth early in 1970.
At the same time, the labor force increased at an
exceptionally fast pace, as the Armed Forces re-
leased more men and as woinen entered the labor
force in large numbers. With unemployment there-
fore rising, it was iinperative to determine what
changes in manpower program emphasis and op-
erations would be needed to adjustto these changed
conditions.

The Contingency Planning System

The development of a system of contingency
planning had started before the end of 1969. Basic
to the development of these contingency plans
were assuinptions with respect to overall employ-
ment developments dwing an economic slow-
down; analyses of the industries, occupations, and
arens likely to be most affected; and estimates of
the personal and occupaticnal characteristics of
the workers who would be unemployed. The occu-
pations least likely to be affected were identified,
as well as the supporting programs of high na-
tional priority such as health and protective serv-
ices and pollution control.

As umemployment rose during the first months
of 1970, the decision wasinade to initiate some of
the contingency planning steps already consid-
ered. In early May 1970, the Manpower Admin-
istration, through the Regional Administrators
ai.d their staffs, reviewed with each State agency
all trnining and related programs to insure that
they were still appropriate in the light of labor
market conditions. Monthly reports on actions
taken or contemplated by the States to adjust pro-
gram operations to changing conditions were also
initiated.

At the same time, $49 million in fiseal 1970
funds were reallocated to increase institutional
training. Training projects appropriate to the
changed conditions were set up, with particular

services, law enforcement, environmental control,
and construction. There was some expansion in
training opportunities in skill centers and in rural
manpower training programs. And a new Supple-
mental Training and Employment Program
(STEP) was established at the end of April 1970
(as discussed below).

Added Training Resources for
Hard-Hit Stales and Areas

Another action taken by the Manpower Admin-
istration to help ease umemployment was the
allocation, early in fiseal 1971, of $28 million in
manpower training funds for use by the States
and areas which were hardest hit. Applying the
standards recently approved by the Congress for
triggering extended unemployment comnpensation
benefits (discussed later in the chapter), the
Manpower Administration determined that eight
States (Alaska, California, Maine, Massachusetts.
Michigan, Oregon, Rhode Island, and Washing-
ton) and Puerto Rico had the greatest need for
added resources. All these jurisdictions were given
extra funds for training the unemployed.

In Alaska, Maine, and Rhode Island, the funds
are being administered on a statewide basis. In
the other, more populous States, they are being
used in particular metropolitan areas selected by
the Governors on the basis of their population size,
unemployinent rates, and capability for effectively
utilizing ndditional resources.

The use of the funds has been plammed by State
and local committees of the Cooperatire Area
Manpower Planning System (CAMPS)—the in-
terngency organization responsible for planning
and coordination of all federally assisted man-
power activities. These plans have not called for
setting up additional programs but, rather, in-
volve expanding and adapting existing ones, in-
cluding MDTA, STEP, and Operation Main-
strenm. While priority for service is being given
to disadvantaged persons, other workers who have
become unemployed becanse of changing econom-
ic conditions are also being assisted.

Initiation of STEP

During 1970, significant numbers of trainees

emphasis on the high-priority fields of healtlj 3were unable to obtain jobs upon completing a
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training course or were laid off after a brief
period of employment. There was danger that the
individuals involved would become discouraged
and also that their newly acquired skills would
deteriorate.

STEP, the relatively small program devised to
meet this problem, gives workers a temporary
source of income and helps to increase their em-
ployability through short-term work experience
with public or private nonprofit agencies. To be
cligible, workers must be disadvantaged, be in-
eligible for unemployment insurance benefits, and
have completed training within the last year and
therefore especially need to practice their skilis in
order to strengthen and retain them. If a job is
still not available after a 13-week STEP enroll-
ment, the worker may be reenrolled for an addi-
tional quarter of a year.

Financed through both the Manpower Ee+elop-
ment and Training Act and the Economic Oppor-
tunity Act, STEP projects have been funded in
all 10 regions and in 28 States. By the end
of 1970, more than 8,000 STEP positions had
been authorized and nearly 7,000 persons were
enrolled. A total of $33 million has been allo-
cated to the program for fiscal 1971, to provide
an estimated 18,000 work opportunities.

The agencies cooperating in the program in-
clude school systems, hospitals and clinics, State
manpower agencies, Opportunities Industrializa-
tion Centers, colleges and universities, and Fed-
eral agencies including the Internal Revenue
Service and General Services Administration. The
jobs provided—at no less than 90 percent of the
prevailing wage or the applicable minimum wage,
whichever is higher, but no more than $2 per
hour—are mostly in clerical occupations but also
include some positions as teacher aides, motor pool
drivers, auto mechanics (in city garages), and
nurse aides and orderlies and a few welding
assignments.

The employment service tries to find regular jobs
for the enrollees, who may be released from their
STEP assignments for up to 10 hours a week for
counseling, job interviews, or supplemental train-
ing. However, in view of the intense competition
for the relatively few jobs available, not many
STEP enrollees were being placed at the year’s
end and the number enrolled in a second
program cycle was growing.

" 14

Public Service Careers Program
Implemented and Enlarged

The PublicService Carcers (PSC) Program be-
gan operations in mid-1970 and was broadened
during the year as a partial answer to the slow-
down in the job market. This program embraces
five plans, or categories of projects—the newest
being STEP, just discussed, and the oldest, the
New Careers Program.®

Originally authorized by a 1966 amendment to
the Economic Opportunity Act, New Careers was
brought within the PSC Program when it was
initiated last year. During 1970, New Careers proj-
ects continued to afford several thousand persons
on-the-job training and upgrading in human serv-
ice activities (health, welfare, and education)
with manpower shortages. New Careers is the only
PSC plan in which some contractors are private,
nonprofit organizations rather than government
agencies. .

The other three PSC plans, which make up the
core of the program, were conceived of as a public
service counterpart to the JOBS Program in pri-
vate industry.° Their purpose is to open oppor-
tunities for disadvantaged workers in regular jobs
with Federal, State, and local governments by
helping to overcome both institutional and per-
sonal barriers to employment. Eligibility has
recently been extended to technologically dis-
placed workers. Meeting the manpower needs of
public agencies is a corollary goal. Guaranteed
immediate employment for enrollees, coupled with
training and supportive services, carries out the
basic program commitment to “hire now, train
later.” Under these PSC plans, public agencies
may be given help in modernizing their merit
systems, restructuring jobs, and making other
institutional changes which would facilitate
employment of the disadvantaged.

The PSC potential for providing stable, reason-
ably well-paid jobs for the disadvantaged
prompted a reallocation of manpower funds
toward the end of fiscal 1970, which raised the
program’s budget by $35 million (including
$29 million for the new STEP plan) to a total of
$87 million. Funds for fiscal 1971 activities total
$136 million (including some carryover from
1970).

Enrollees are being placed as aides in many
fields—teaching, police and correctional work,

$For a furtber description of the PSC Program design. see the
1970 Manpower Report, pp. 73 and 74.




narcotics programs, home health services, mental
health, water pollution, child care, and social
work—and in a variety of clerical jobs. The
majority of openings are at the entry level, but
there are also upgrading opportunities. Under the
plan which affords entry level and upgrading op-
portunities in the Federal Service, about 1,000
individuals were enrolled by early fiscal 1971,
mostly in the Navy Apprenticeship Program and
the Postal Academy.

Not enough time has elapsed for assessment of
PSC accomplishments (except those of the New
Careers plan). As is usual in new programs, some
start-up difficulties have been experienced. For
example, the hoped-for spread of projects to rural
communities did not materialize. No rural county
or local government agency has as yet signed up
for a project, largely because so few have merit
systems (as required for participation in PSC) or
personnel with the background needed to plan and
_administer projects. On the other hand, Headstart
and Economic Development Administration activ-
ities are well represented in projects, and many of
these projects are located in rural areas.

The impact of the New Careers Program on en-
rollees has been generally favorable, with many
indicating they intend to make a career of their
work. Most of those who complete the training
period find permanent jobs with their training
employer. However, approximately 40 percent
leave the program within the first 6 months, the
majority for higher paying jobs. The program
has not been problem free. It has been difficult in
some instances to obtain firm commitments from
employers to hire enrollees upon completion of
training. Problems have also been caused by con-
flicts between program goals and established
personnel practices and procedures.

MDTA Institutional Training Stepped Up

Near the end of fiscal 1970, when fewer oppor-
tunities were open to the hard-core unemployed in
on-the-job training, $49 million was shifted from
the JOBS Program to classroom training. This
resulted in an upsurge in enrollments in MDTA
institutional training during the last quarter (as
shown in table 2).

Over the past several years, the MDTA institu-
tional program has undergone continual adapta-
tion in line with developments in the total

e

manpower effort, of which it was the initial com-
ponent. In 1970, several changes, in program
administration were undertaken, including trans-
fer of authority for most project approvals
from the national and regional offices to the States.
In addition, projects were set up for the first time
in the Pacific Trust Territories.

New guidelines for the planning and develop-
ment of skills centers were also issued, and new
efforts were made to improve linkages between
these centers and other manpower programs.
MDTA skills centers—centralized facilities which :
offer education and training opportunities in a
variety of skills, along with needed supportive
services such as counseling and access to health
and legal aid services—are expanding in number,
from 55 in 1969 to an expected 70 by June 1971.

When another program buys training services
at a skills center instead of developing a new fa-
cility, important savings result. An agreement of
this kind was recently concluded with the Job
Corps whereby MDTA institutional facilities, pri-*
marily skills centers, will be used to supply skill
training to the residdents of the new Job Corps
residentin]l support centers. During fiscal 1970
“buy-in" cost procedures were developed and
circulated to staffs of all appropriate programs.
Center staffs have been instructed to take initiative
in promoting the use of these procedures, and their
success will be a factor in the first annual evalua-
tion of skills centers in fiscal 1971.

Although skills centers have gathered momen-
tum in a way that suggests they are meeting real
needs, they are only now undergoing thorough
evaluation. A study financed jointly by the Depart-
ments of Labor and of Health, Education, and
Welfare will gather data for trainees with diifer-
ent backgrounds and characteristics on dropout
rates, attendance, completions, placements, and
posttraining employment and earnings. Prelimi-
nary findings of the study show that trainees are
generally satisfied with the program and that in-
structors are highly motivated. They also indicate
successful placement activities. However, conn-
selors at the centers appear to be severely frus-
trated in their efforts to insure that trainees get the
supportive services which are supposed to be pro-
vided. And center stafls lack the feedback of infor-
mation on the posttraining experience of former
enrollees which would enable them to evaluate and
adjust their programs.
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On-the-Job Training in Private Industry

The recent economic slowdown had a significant
impact on the Job Opportunities in the Business
Sector (JOBS) Program. This program, run by
the Department of Labor in conjunction with the
National Alliance of Businessimen, depends on pri-
vate industry for hiring and training of seriously
disadvantaged, unemployed persons.

Between the start of the program in March 1968
and the end of September 1970, 560,000 individ-
uals had been hired, with a retention rate of ap-
proximately 50 percent. An additional 28,000 had
completed 6 months or more of training before
leaving their JOBS employers. In the closing
months of 1970 the programm was placing about
20,000 persons per month, as coinpared with about
25.000 a few monthsearlier.

Nevertheless, enrollments in the contract phase
of JOBS, in which Government financial assist-
ance is extended to cover the extra costs of hiring
and training the disadvantaged, continued up-
ward through fiscal 1970.° They slowed in mid-
summer, as production cutbacks caused the cancel-
lation of some contracts, but resumed an uptrend
in September.

One reason why the program has held up as well
as it has lies in the pattern of industry participa-
tion. A survey in the spring of 1970 showed about
30 percent of the contract-covered jobs to be in
service-producing industries—trade, transporta-

‘tion, utilities, and finance—where the long-term

trend in employment is upward. and the effects of
the economic slowdown were relatively slight.
These industries accounted for an incrensing pro-
portion of new JOBS hires in late 1970.

Reviews of the program have revealed some
problems with respect to the quality of job oppor-
tunities available to enrollees. To counter tliese
problems. the Department of Labor and the Na-
tional Alliance of Businessmen have developed
new standards and guidelines, involving nunieri-
cal ratings of the quality of jobs offered.
This “Occupational O pportunities Rating System”
determines the priorities for funding of proposed
JOBS projects and rules out those offering jobs
helow minimum standards of skill content, poten-
tial progress, and stability. In addition, regional
offices have tightened up on contracting proce-
dures and clarified performance standards for
contractors.

® An enrollment constitutes a job placement In this program.

Lohine "

With the transfer to individual States of an-
thority for developing on-the-job contracts with
employers, this activity has been newly identi-
fied as the JOBS-Optional Program (JOP). In
most States, the Governors have designated the
State employment service as the administering
agency, in view of that ageacy’s extensive con-
tacts with employers and knowledge of local man-
power needs.

This program differs from JOBS in placing
less emphasis on supportive services for enrollecs.
Since up to 50 percent of the enrollees may be
workers not classified as disadvantaged (whereas
all JOBS enrollees nmust be disadvantaged), such
services are less often needed. The progrun thus
provides training opportunities for Vietnam
veterans and workers recently laid off from in<dus-
trial jobs.

Recent changes designed to strengthen the pro-
gran include adoption of the Occupational Oppor-
tunities Rating System (described above) and
new and more equitable arrangements for reim-
bursing employers, based on qualifications of the
worker and the skill level and wages of the jobs
involved.

THE TRADE ADJUSTMENT
ASSISTANCE PROGRAM

Another program to nid displaced workers was
implemented for the first tinie in 1970, when the
U.S. Tariffl Commission inade the initial determi-
nations under the Trade Expansion Act of 1962
enabling the Department of Labor to certify for
special employment assistance workers adversely
affected by foreign imports.

The law provides special assistance for these
workers because their unemployment results from
actions taken to expand and liberalize foreign
trade for the benefit of the Nation as a whole.
The individuals involved in trade readjustment
are mostly experienced workers, who should be
able to get new jobs relatively easily if given
needed retraining and job-finding help.

More than 16,000 workers were certified in 1970
as eligible for direct assistance, under deter-
minations by the U.S. Tariff Comnmission that
specified importz had caused unemployment or
underemployment of a significant. number of
workers in particular plants. The plants so identi-
fied were in a variety of locations and in a nummber




of anufacturing industries, including shoes,
electronics, steel, and apparel.

Ewmnployment assistance, provided through State
employment security agencies, may include cash
readjustment and relocation allowances? and
manpower services such as testing, counseling,
skill training, and job placement. Eligible workers
may receive rendjustinent allowances for up to 52
weeks, plus an additional 26 weeks if more time
is required to complete a training program.

In view of the programn’s belated startup, new
guidelines and funding procedures were prepared
during 1970, In addition, several regional confer-
ences were held to inform union and industrial
groups about the program and tell them how to
obtain its benefits. At the end of the year it was
apparent that an enlarged program of trade
adjustment assistance was in prospect in 1971.

Although the trade adjustment assistance pro-
gram has thus become operative, its availability to
workers adversely affected by rising imports re-
mains uncertain under the present statute, and the
required procedures are cambersome and time con-
suming. In order to make adjustment assistance a
truly effective and responsive instrument of U.S.
foreign trade policy, the President’s trade message
last year proposed easing the access t6 adjustment
assistance for workers and firms and streamlining
the procedures. These legislative and administra-
tive changes continue to be needed.

THE QUEST FOR QUALITY IN
YOUTH PROGRAMS

Neighborhood Youth Corps

The Neighborhood Youth Corps, the largest of
the manpower programs administered by the De-
partment of Labor, had over 480,000 first-time
enrollments in fiscal 1970—46,000 in the out-of-
school program and 436,000 in the in-school and
summer programs.

A major redesign of the out-of-school program
was effected in 1970. Nearly a third of the more
than 550 projects now emphasize remedial educa-
tion, skill training, and supportive services. En-
rollees are largely school dropouts, aged 16 or 17

% For a discussion of t{rade readjustment allowances paid in

1970, see the section on Strengthening the Unemployment In-
surance System fater fn this chapter,
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at, the time they enter the NYC. The new projects
aim to prepare enrollees for return to school or
admission to a community college, for a ge:eral
education development certificate (the equivalent
of a high school diploma), or for the best semi-
skilled or entry-level job for which the individual
can be qualified—with the priorities in that order.

All of the new projects are located in urban
areas, which have the community resources essen-
tial to provide the enriched services prescribed by
the new program design. In small communities and
rural areas, most projects continue to provide
chiefly part-time jobs, largely because of the pau-
city of community services. But efforts are being
made to bring these projects more nearly into line
with the new project design, especially with re-
gard to individual programing for enrollees. A
recent study of enrollees in rural areas revealed
their nced to learn occupational and social skills,
and otherwise prepare for the urban living which
many of them will shortly undertake. Pilot proj-
ects have been developed in the North Central
States to test how these needs can be met.

A series of evaluation and research studies has
produced varying findings about the NYC pro-
gram—not a surprising result in such a large
program which operates in so many, varied locales.
A 1970 cost-benefit study in Indiana, which com-
pared the 1967 earnings of out-of-school partici-
pants with those of a control group of young
people also eligible for NYC but not enrolled in
it, challenges the conclusion of some earlier re-
searchers that the program is primarily an “aging
vat,” rather than a positive contribution to earn-
ing power.”* For the boys at least, the earnings
gain as a result of NYC participation was shown
to be substantial, and the benefits of the program
to socicty were estimated to be much above its cost.
On the other hand—again challenging earlier find-
ings from a different sample which showed greater
benefits for girls than boys—the girls enrolled had
little increase in earnings as a result of their NYC
participation, and for them the benefit-cost ratio
was less than one. Other significant findings were
that the increase in postprogram earnings was di-
rectly related to the length of enrollment in the
program and that the benefit-cost ratio was sig-

1 Michael E, Borus, John 1°, Brennan, and Sidney Rosen,
A Benefit-Cost Analyais of the NYC: The Oxt-of-School Pro-
gram in Indiana, School of Labor and Industrfal Relations.
Michigan State University, under contract with the Depart-
ment of Labor, Manpower Administration, as reported in the
Journal of Human Resources, Spring 1970, pp. 130-158,
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nificantly greater for enrollees with only 9 or 10
years of schooling than for high school graduates.

The in-school program for dropout-prone ninth
to 12th graders (or the equivalent 14- to 21-year
nge group)' included 814 projects in fiscal 1970.
Interest in the program is high, with mnost of the
openings filled throughout the school year. While
the major emphasis is on providing financial assist-
ance to cnable students to stay in school, the need
for remedial education, counseling, and other sup-
portive services has become increasingly apparent.
These services can be as important as finan-
cinl assistance in encouraging continued school
attendance.

The summer program, like the in-school pro-
gram, is placing more emphasis on remedial educa-
tion and supportive services. Efforts are being
made to assure swinmer enrollment of youth in the
in-school program, to give them year-round work
and training experience.

Planning work projects which benefit the com-
munity as well as the enrollee is an important
aspect of the summer program. For example, dur-
ing the stunmer of 1670, Operation Clean Waters,
a program directed by the Federal Water Quality
Administration, utilized NYC enrollees in many
localities to assist in cleaning waterways and to
work in water treatment and sewage plants, En-
rollees also participated widely in the Youth
Tutoring Youth Program, in which they helped
younger children in reading and writing, with
educational benefit to themselves as well as to the
children tutored.

During the summer of 1970 a pilot NYC project
using innovative approaches in remedial educa-
tion, skill training, and supportive services was
conducted in each region. These projects served
a variety of population groups, intluding Indian
youtlt on reservations, bilingual Spanish American
youth, and rural youth. The methods developed
and tested will be utilized generally in the 1971
stimmer prograin,

The first cost-effectiveness study based on a na-
tional sample of enrollees in the in-school and
summer programs was completed in 19702 It
relates to youth enrolled in fiscal 1966 and 1967.
Some highlights of the findings are:

Gerald G. Somers nnd Ernst W, Stromsdorfer, A Cost Effcc-
tivenean Study of the In-8chool and Summer Neighborhood Youth
Corps (Madison: Universlty of Wisconsin. under contract with
ﬂ;;m Depnrtment of Lahor, Manpower Administration, July
1970).

v .

—Negro female and Indian enrollees were
more likely to graduate from high school than
their counterparts in the control group of
young people of similar background who did
not participatein the NYC. However, this was
not true for the white enrollees.

—The NYC participant who graduated from
high school was considerably more likely to
go on to college or other postsecondary educa-
tion than a high school graduate in the con-
trol group. However, these favorable results
for college attendance apply only to boys,
botli Anglo and Negro—not to girls and not
to Mexican Americans.

—The probability of high school graduation
and college attendance increased with longer
enrollment in the program.

The mixed findings—with enhanced probabil-
ities of educational achievement for some sub-
groups, notably Negro girls—led to “speculation
that merely providing high school jobs for low-
income students is not enough to prevent dropouts.
Part-timne jobs and small income from work may
whet appetites for full-time jobs and larger in-
comes. An NYC job may encourage some to drop
out . .. at the same time as it permits and moti-
vates others to continue their education. The im-
proved atticudes toward work reported by the
NYC participants and the actual evidence of labor
market benefits [suggest that N YC'] may facilitate
the transition from school to work for some even
before graduation.”

The researchers emphasized the need for inten-
sive counseling as an integral part of the pro-
gram—that young people must be hielped to believe
that high school graduation,will open the door
to better jobs. Otherwise, the provision of jobs
under the NYC may have negative as well as
positive effects on the educational plans of teen-
agers from lew-income groups.

Among the major conclusions reached was that
“ ..the NYC’s principal contribution is in
orienting the disadvantaged student to a work
context. . . . The overwhelning majority felt
that the NYC program had given them a new
appreciation of work. . . . Critics may be right
in deploring the lack of training and skill acquisi-
tion in NYC [in-school and summer] programs.
But earnings can be increased without new skills
if [as the study shows] enrollees are induced to
increase their labor force participation.”




Job Corps

The Job Corps, a nationwide program of com-
prehensive manpower services for disadvantaged
youth, is unique in offering its enrollees a new en-
vironment in residential centers. The program
serves youth aged 16 through 21 who require a
combination of additional education, vocational
training, intensive counseling, and related assist-
ance in order to secure employment, participate
successfully in school or other training programs,
or satisfy Armed Forces requirements. The Job
Corps seeks youth who live either in low-income
rural areas that lack vocational training oppor-
tunities or in urban environments characterized by
cultural deprivation, disruptive homelife, or other
adverse physical and social conditions that sub-
stantially impair their employability and training
potential. Enrollees may remain in the Job Corps
for up to 2 years; the average stay has been 7
months.

New Program Approaches. The introduction of
two new types of centers, residential manpower
centers and residential support centers—the major
innovation in the Department of Labor’s redesign
of the Job Corps—moved ahead in 1970.'* By the
end of the year, cight manpower centers, with a
capacity for housing and training over 2,000 youth,
were serving the metropolitan areas of El Paso,
Washington, D.C., Cincinnati, Atlnata, Phoenix,
and Portland, Oreg., and the States of New Jersey
and Hawaii. Only one of the mucl. smaller support
centers (with a capacity of akout 25 enrollees) swas
opened during 1970 in San Francisco.

Progress in opening both new types of centers
has been retarded by a number of technical prob-
lems, primarily difficulties in procuring appropri-
ate sites. However, a number of additional cen-
ters are expected to be established during 1971.

The manpower centers—of which there are ex-
pected to be 20 with a total capacity of about 4,700
Corpsmembers—serve youth in their home areas.
Unlike the support centers, they offer training on
both a residential and a nonresidential basis. Both
types of new centers are relatively small and utilize
training resources from other local manpower pro-
grams. In these respects, they differ substantially
from the older regional centers (four for men and

3 For a full description of the program redesign and descrip-
tions of the severn! kinds of centers, see 1970 Manpower Re-
port, pp. 71-73.

11 for women) and from the 32 civilian conserva-
tion centers. '

From four to six support centers should be in
operation by mid-1971, with some others to be
operating by the end of the year. The support cen-
ters provide close, personalized - attention for
youngsters with very substantial problems. Train-
ing services are obtained through other local man-
power programs.

A recent innovation by the Job Corps is the
first training center managed and operated by In-
dians for Indians. The Kicking Horse Regional
Residential Manpower Center began operations
near the end . 1970 under a contract with the
Tribal Council of the Confederated Salish and
Kootenai Tribes of the Flathead Reservation of
Ronan, Mont. At full strength the center will offer
200 disadvantaged Indian youth, recruited widely
from areas west of the Mississippi River inclua-
ing Alaska, the full residential Job Corps pro-
gram.

In the past year the Job Corps undertoock a new
type of service to young women. Recognizing that
a significant number of young mothers in low-in-
come areas could not participate because they
had to stay at home with their children, the Job
Corps =stablished an experimental program for
these mothers in the new Atlanta Regional Man-
power Center. Special housing units were set
up to accommodate mothers and children, and
day-care facilities were established to enable
mothers to participate in center activities. This
effort seems promising as a realistic way of helping
young women with a disrupted family life and
other acute problems.

Still another recent program emphasis is on
geographic restructuring of recruitment patterns,
establishing a close working relationship between
a given community and the center designed to serve
it. Whereas earlier cnrollees were assigned to
centers on an almost random basis, each center now
serves a specific geographic area. This means that
enrollees are located as close to home as possible
and know their center assignment before entering
the program. Not only does this practice tend to
discourage dropping out, but it has the further ad-
vantage that local people who are screening and
selecting enrollees have first-hand, accurate infor-
mation to pass along to new recruits and that the

1 Currently, nearly 30 percent of all Job Corps enrollees are
women. most of whom reslde in the 11 women’s reglonal centers

operated under contracts with private and nonprofit organiza-
tions.

47

19

o




skill-training program of each center can be ad-
justed to local job requirements.

Recent program developments also include in-
creased emphasis on union cooperation. Although
instructors from building trades unions have been
working at Job Corps centers since 1966 and
unions help place graduates in apprentice pro-
grams or other jobs below the journeyman level,
the vace of such activity has been stepped up.
More thau 1,750 training opportunities are now
being provided under contracts with construction
unions. Corpsmembers are learning mainly car-
pentry, painting, ard operating engineer skills,
although » sinall number are being trained as
bricklayers, plasterers, metalworkers, plumber-
steamfitters, and electriclans.

AL major effort to link the Job Cor:s to other
manpower programs has also been made during the
past year. The purpose of the effort has been to
utilize the services of these programs to support
Job Corps objectives and, in turn, to make Job
Corps facilities available to as large a gronp of
disadvantaged vouth as possible. Linkages with
the employment service are already helping in re-
cruitment and placement, and MDTA skills cen-
ters in several cities are being used to train Corps-
members.

Other efforts by the Department of TLabor
tv strengthen the structure of the Job Corps and
adjust the focus of its work are as wide ranging
us reorganization of the national office, decentrali-
zatien of the supervision of centers to the Man-
power Administration’s regional offices, and the
upgrading of programs in residential living and
health. This last activity includes preparation of
a manual covering education in citizenship, con-
sumer education, and social skills and of new ljt-
erature and audiovisual aids on drug, alcohol, and
cigarette use: family planning; personal hygiene;
sex education ; and venereal and other communi-
cnble diseases.

Recent Program Results. The restructuring of the
Job Cor)ss program under Department of Labor
auspices since 1969 has shown some favorable re-
sults. The degree to whicli former Corpsmembers
adapt successfully tn the world of work is indi-
cated by the fact that nearly 9 out of every 10
enrollees completing their programs were avail-
able for placement in fiscal 1970. Of these yonth.
four-fifths were placed in employment, returned
to school, or were accepted by the Armed Forces
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during the first 3 months after termination, a rate
5 percent higher than in the previous year.’®
Youth wha started on jobs averaged $1.84 per
hour—some who entered constraction trades re-
ported earnings of $3 per hour or maore.

About equal numbers of enrollees who left the
Job Corps completed their programs, stayed at
fenst 90 days but failed to complete training, or
dropped out in less than 90 days. As might be
expected, the length of stay correlated both with
availability for placement (in jobs, further
schooling, or the Armed Forces) and with place-
ment rates. Among those completing their pro-
grams, 91 percent were available for placrment
and, of these, 88 percent were placed ; among short-
term enrollees, 82 percent were available and, of
these, 72 percent were placed.

The initial experience of the new regional man-
power centers has been henrtening. Compared
with the older types of centers, they have shown a
drop of one-third in the proportion of youth who
were reciuited but failed to keep their commit-
ments to enroll and a drop of almost 50 percent
in the proportion of enrollees who stay less than
30 days. The placement rate for the new centers
is 90 percent, compared with 81 percent for the
Job Coips as a whole. Youth from these new cen-
ters who were placed in jobs had average earnings
of $2.23 perhour.

Other indicators of progress include enrollees’
high educational gains in reading and mathemat-
ics (substantially exceeding those reported by
public school systems) and a reduction in annual
costs per enrollee—achieved in fiscal 1970 in the
face of the general rise in prices. This decrease
reflected, in large part, special efforts to keep the
centers filled to capacity.

Future Program. Goals. During 1971 attention will
be focused by the Department of Labor on in-
proving techniques and developing increasingly
effective program models for residential training
and support centers. Among the areas where fur-
ther development is needed are better criteria for
determining whether recruits should be assigned to
residential or nonresidential training in man-
power centers, more child-care facilities for young
mothers, closer links to other community pro-
grams, and improvements in training and in the

15 Enrollees not avallable for placement upon leaving their
programs were efther 1), deceased, confined to institutions, or.
fn the case of girls, taking care of families,
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residentinl environment. Additional

objectives include:

progran

—Expansion of union programs, which have
special advantages in training and placing
minority youth, to more centers and new oc-
cupational areas, including clerical and data
processing jobs for women.

——New placement approaches such as station-
ing State emnloyment service job placement
specialists at centers, better coordination of
vocational training with local manpower
needs, and more intensive use of GATE houses
(specialized local offices to place and other-
wise assist vouth leaving the program).

—Consideration of an increase in the number
of coeducational centers. Early experiments
with coeducation at the new residential man-
power centers appear to show positive results,
such as better enrollee behavior, physical ap-
pearance, and morale, as well as better inter-
racial and interethnic relationships.

—Finding ways of increasing the alrendy sig-
nificant use of community volunteers and
enlarging the already fruitful area of par-
ticipation in commuzniiy life and activities.

—Expanding the use of the basie skills train-
ing program te additional occabations. .\ spe-
cial effort will be made to work with em-
ployers and unions to make sure that traiming
meets industry’s changing requirements for
entry jobs.

—Changes in the education program, based on
a thorough analysis. Projects which are in
the planning stage include a recreational
reading program, utilizing special high-
interest, mnultiethnic paperback books; a pro-
gram of college courses (to be taken at the
college itself or by correspondence) for
trainees who receive their high school equiva-
lency certificates while in Job Corps; enrich-
mient of the curriculum in the areas of ethnic
minority history, social studies, and science;
aad the development and application of
gawmes to stimulate and facilitute the learning
process.

—Improvements in residential living envi-
ronments and in the orientation of new en-
rollees. A revised manual on these subjects is
under preparation.

e

—Progress in tailoring activities and services
to the Spanish-speaking and other groups
with special needs. This includes, for exam-
ple, bilingual teaching materials, guidelines
for the recruitment and placement of Span-
ish-speaking youtl, intensive training of
center staffs, and the addition of Spanish-
speaking staff members.

—Maximum assistance to youngsters with
drug problems, employing a drug control pro-
gram now under development, and, as a re-
lated goal, establishment of consultation
teams in each region to further the develop-
ment of mental health programs,

This list of objectives reveals that much re-
mains to be done to achieve maximum effectiveness
in residential centers. The process of gearing
ecdueation and training to the needs of the disad-
vantaged is never ending, New approaches to im-
proving the job-readiness of enrollees, to helping
them choose a vocation and develop mature atti-
tudes and effective personality traits, and to stim-
ulating wholesome interpersonal relationships in
the centers are all utider constant consideration.

UPGRADE TRAINING

An impetus toward upgrade training for disad-
vantaged workers trapped in low-paying jobs has
been evident in manpower program planning for
several vears. It is shown by new provisions for
such training in regular mnanpower programs and
by experimental efforts to stimulate upgrading in
industry. In 1970, building on limited research
and demonstration findings, a design for an ex-
panded pilot program was worked out and isto be
tested in two Statesin 1971.

There are several reasons for the growing in-
terest in upgrade training. The provision for train-
ing of the working poor in the Administration’s
welfare reform plan is an important one. Another
is the interest of many low-skilled workers in
progressing up the job ladder ; and still another is
employers’ needs to fill skill-shortage jobs. Many
employers already provide some upgrade training
for their employees, but for many reasons these
efforts are quite limited.

An upgrading program should do two things for
employed workers. It should improve their job
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skills—and often their ability to cope with the
environmental problems which affect work capa-
bility. Secondly, it should produce, in a reasonably
brief period, an increase in earnings through ad-
vancement to higher paid jobs or more stable
employment. Programs may emphasize either
rertical upgrading. in which the worker is pre-
pared for a position of greater skill and pay with
his current employer, or horizontal upgrading, in
which he is trained for a higher level job requiring
a transfer to another employer.

Current Industry Practices

Upgrading is not new in concept or practice;
employers do promote extensively from within.
However, they do so largely on the basis of skills
developed informally through on-the-job experi-
ence and ordinarily do not provide formal train-
ing to qualify employees for promotion. In many
companies, this informal on-the-job learning is
suflicient to qualify workers for jobs at the next
higher level. In otliei situiations, however, the
absence of specific training may mean that workers
who are promoted lack optimum skills or that
workers are passed over in favor of graduates of
outside training institutions or those who acquired
theirskills in other companies.

Differences in upgrading potential among
industries exist partly because of variations in oc-
cupational structure. Job ladders and progression
systems are possible in industries with a hierarchy
of skills. But industries which employ most wark-
ers at one low skill level—some assemnbly, service,
and retailing activities, for example—offer quite
limited promotional opportunities; they are major
contributors to the problemn of millions of workers
“locked into menial dend end jobs.” And in all
industries there are limits on the proportion of
workers who can be upgraded, since the number
of jobs is generally much smaller at the higher
than at the lower skill levels.

Even where a well-developed, closely graded
hierarchy «f skills exists, as in the steel industry,
bottlenecks can occur, Many men move easily into
the middle levels, but because they cannot pass the
tests necessary for bidding on higher level jobs,
they are brought to a stop. In recent years, a spe-
cial remedial education program has helped men
to prepare for and passsuch tests—and in so doing
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to open up middle-level jobs tu those below. The
backlog of workers waiting to get into the pro-
gram indicates that they see it as an effective aid
to advancement.

Among many other problems, a major one is
that occupational structures often do not facilitate
interjob movement. Workers cannot advance if
there is no relationship between their duties and
those of & higher job. A precondition for effective
upgrading, then, is not only training but also job
redesign to permit accumulation of velevant
experience in the lower level job. .

Employers have to be shown the cost-benefits
to themselves of making the needed changes in job
patterns, training programs, and other personnel
practices. A study of employers in 11 major indus-
tries showed, for example, that long-established
patterns of job movement, through seniority sys-
tems of job bidding and learning on the job, have
seldom been madified, nor have innovative methods
heen tried, except under some duress or crisis.’® By
and large, despite complaints about worker per-
formance and shortages of good skilled workers,
there has been no great surge of employer effot
to develop in-house training to improve efficiency
and upgrade present employees. A principal task
for Government appears to be to assist industry
in identifying where and how improved internal
mobility systems may be developed for mutual
employer-employee benefit.

Department of Labor Experience in Upgrading

Although manpower programs have concen-
trated primarily on the unemployed, some limited
experience in upgrading persons alrendy employed
is being accuinulated. For example, an option of
JOBS 70 Program provided for upgrade train-
ing for already employed workers equal to up
to one-half of the number of disadvantaged work-
ers taken in for entry-level training. And the new
Public Service Careers Program provides upgrad-
ing opportunitics with Government agencies.
However, the implementation of these provisions
hias been toc recent to permit assessment of the
results.

1 Upgrading the Workforce: Problems and Possibilities (New
York: E. F. Shelley & Co.. Inc., under a research contract with
the Department of Labor, Manpower Administration, January
1971).
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Some increase in the upgrading of present
workers can presumably be accomplished through
these programs, What is chiefly lacking is a
mechanism for coordinating efforts in this di-
rection with employers and unions. Highly indi-
vidualized negotiations are necessary at each
establishment, and there is a need for expertise in
order to design and deliver a service tailored to the
needs of the establishment and its workers. The
experience of research and demonstration efforts
in upgrading during the last several years can be
useful in this connection.

Research and Demonstration Experience

In general, research and demonstration (R&D)
programs of upgrade training have found that, if
given a credible opportunity, workers are moti-
vated for upgrading, even though these programs
do not always insure automatic upgrading. For
example, n highly successful program in New York
to upgrade nurse aides to licensed practical nurses
demonstrated. the willingness of these disadvan-
taged working poor to undergo temporary hard-
ships in order to achieve better status and pay.

Two models of upgrade training have been
tested in these R&D projects. The High Intensity
Training (HIT) model of upgrading has had the
more extensive development. It employs an outside
organization which offers “free” training, in the
piant, to help the employer move small numbers of
employees to jobs at the next occupational level.
The training is intensive (40 to 80 hours), spread
over some weeks. This service to employers also
provides assistance in identifying new or changed
jobs to foremen or supervisors of low-paid work-
ers. The employer, in turn, is asked to provide paid
time off for training. inplant space for it, and a
commitment to a wage increase (usually at least
8 percent) and to promotion to a higher rated job.

In demonstration projects of this kind, more
than 3,500 individuals have been upgraded in sev-
eral hundred firms over 4 years in four cities. These
“door-opening™ efforts to gage employer receptiv-
ity and refine techniques have proved practical for
short-term training and have been well received
by employers and trainees. Except where there al-
ready were training departments, employers have
been interested in getting the free services offered.
However, few employees have yet been enabled to
move up more than one occupational step, and
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upgrading of bottom-level workers has seldom led
to new hires of disadvantaged workers in the
vacated jobs. Plans are being developed to build on
the reeeptivity found and the techniques learned to
develop a springboard for broader systems.

The second upgrading model was developed in
Syracuse, N.Y., and operated by the New York
Division of Employment, with aid from a uni-
versity rescarch institute. It sought to help em-
ployers identify needs or opportunities for skill
upgrading and to set up training after work hours
in existing training facilities for employces se-
lected by the companies, The training prepared
errollees to bid for higher level jobs when they
opened up.

The Syracuse model varied from the HIT model
in these major ways: In larger commitments of
workers’ time; in more skill emphasis; in use of
outside training facilities (MDTA skills centers
and public vocational schools); in use of after-
hours as well as released-time training; and in the
training objective—that is, preparation for the
worker to bid later for a higher grade job.

The project—which enrolled 241 workers and,
by its conclusion, had already achieved 123 up-
grading moves—was concentrated initially in
metalworking firms. Workers in lower grade jobs
volunteered in large nnmbers, and the participat-
ing employers expressed a strong interest in con-
tinuing the project. The trade association assisted
in developing the project, and the unions ap-
proved it. Use of outside training facilities per-
mitted the needs of several companies to be met
by the same course. Although metalworking firms
were the first enlisted, training proposals were
received from other industries in the latter half
of the project. The project was able to maintain
successful operations during area strikes and
layoffs.

Vertical upgrading was the emphasis in both
the HIT and Syracuse models, although somne
workers appear to have used their training to
transfer on their own initiative to better positions
with other employers. A third project currently
in progress will experiment with some aspects of
horizontal upgrading. In this project, run by the
Vermont Department of Employment Security,
individualized plans are developed for workers
currently employed at very low-paid or intermit-
teut jobs with no opportunity for upgrading. The
problems of worker selection, relationship with
employers, determination of suitable training, job
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placement. and followup will all be explored. The
Vermont project has a rural as well as an urban
component, thus adding another valuable dimen-
sion to the experiment.

Another R&D project with considerable poten-
tial for upgrading, although this was not its
original primary aim, is the Training and Tech-
nology (TAT) project i Oak Ridge, Tenn. Hir-
ing exclusively entry-level, disndvantaged persons,
it has trained them entirely within an industrial
setting for highly skilled jobs with good pay. An
important feature has been the use in this training
of previously underutilized resources of equipment
and personnel. Current plans are to extend this
training to include all of the Government-owned,
contractor-operated plants of the Atomic Energy
Commission in two areas—one centered at Oak
Ridge and the other in the West. Both upgrade
and entry-level training wiil be given, with the
contractors bearing the training costs.

Further Developmentul Needs

Early developmental work on upgrade training,
involving the two approaches of offering brief in-
plant training and marshaling outside facilities
for after-hours training, has demonstrated that
snccessful upgrading is a highly individualized
operation within an employer’s establishment. The
problem is how to achieve highly individualized
designs on a wide scale.

At present, more experience is needed to show
such things as:

—The potential, practical scale of upgrade
assistance to employers by public agencies.

——Hew better to target differing approaches
to particular industries, occupations, and
classes of workers.

~—How to achieve multistep upgrading, with-
out employing the full career-ladder
‘approach.

—How to build the capability for furnishing
upgrade services into State employment
services.

—The limits of paid, on-the-clock inplant
training.

—The limits of training outside, on the
workers’ own time.

Some patterns of general applicability will de-
velop from further experimentation, but it will
take timne to develop training and promotion ar-
rangements which are reasonably acceptable to
employers and unions and allow for industry dif-
ferences. Public manpower agencies should be a
key stimulating agent, but in view of traditional
employer reluctance to allow direct government
involveinent in their operations, enlarged roles for
employer associations, unions, community organi-
zations, private training firms, and educational
institutions are indicated.

A central concern is financing. A strong case
can be made for government aid to meet the fi-
nancial burdens of upgrading training. How much
aid to provide, by wliat methods, and according to
what standards of eligibility are, however, basic
policy issues still to be resolved.

Meeting the Needs of Special Groups

THE WIN PROGRAM FOR
WELFARE CLIENTS

The Work Incentive (WIN) Program,designed
to mnove an estiinated 1.1 million adults on welfare

rolls to economic self-sufficiency through job train- «
ing and employment, was authorized by the 1967 -

amendments fo the Social Sccurity .Act.'” By the
end of 1970, 260 WIN projects were in operation

Y For a description of the WIN Program and its early imple
mentation, see 1970 Manpower Report, pp. 74~76.

52

in 53 States and other jurisdictions and nearly a
fourth of the Nation’s 3,000 counties. Early devel-
opment of the program had been slowed by legal
barriers in a number of States. However, by July
1970 programs had been funded in all States ex-
‘cept New Hampshire, where a contractual problem

y, remains.

From July 1968, when the first project was
funded, through November 1970, WIN enroll-
ments totaled 218,000. A steady enrollment up-
trend had brought the November 1970 end-of-the-
nonth total to nearly 101,000, making this numeri-




cally the second largest manpower program ad-
ministered by the Department of Labor (next to
the NYC program). The President’s budget re-
quest would make possible 187,000 first-time en-
rollments in WIN during fiscal 1972, compared
with an estimated 125,000 during fiscal 1971,
WIN is seen as a prototype for the much larger
manpower program included in the Adininistra-
tion's welfare reform proposal.’® Estimates of the
numbers of persons who wonld come under this
plan's mandatory work registration requirement
run to 2.5 million, incinding 1.2 million full-time
workers—the so-called “working poor.” ..
The Department of Iealth, Iducation, and
Welfare reports that in WIN operations through
June 1970 public welfare agencies closed approxi-
mately 14800 eases following participation in the
program, with estimated savings in welfare bene-
fits of $38 million. Payments have been reduced
in many additional ciises, althongh the amommt of
the resnlting savings is not known. Otlier, less
tangible henefits have acerned from the program
in improved self-esteem and family functioning.
A very positive response on the part of AFDC
recipients to the new opportunities for training
and jobs was evidenced by the large numbers who
volunteered wherever projects were started.
Statistics are of limited value in assessing the
accomplishients of such a complex program in
its early phases, before the inevitable administra-
tive and mechanical problems are worked out.
However, it is worth noting that of the 218,000
persons who had entered the program throngh
November 1970 about 37,000 were at work under
a variety of arrangements. Approximately 91,000
were still in a training, basic education, or some
otlier phase of the program preparatory to work.
Of the 90,000 who had left the program before
completing the work preparation plans devised
for them, a good many undoubtedly obtained jobs
through their own efforts. Iowever, the size of
this group also reflects such program drawbacks as
the inadequacy of child eare and other supportive
services and early diffienlties in arranging for and
coordinating all the program’s many elements.
Each WIN enrollee is assigned to an employa-
bility development team, including a counselor,
job developer, and other speeialists. In WIN—and

WEFor a brief deseription of the welfnre reform proposals nnd
thelr legislative hlstory, see the beginning of this chapter.
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increasingly in other programs for the disadvan-
taged—such teanis help each client plana program
for getting and keeping a job and follow him (or
her) from entry into the program througi all
phases of his individual plan, including the
work-with-counseling phase which precedes inde-
pendent. job holding. Plans may be amended, and
enrollees may even begin again if necessary or
they may switch from one type of training to
another, _

Although the number of persnns at work as a
result of WIN is growing, the legislative changes
called for by the welfare reform proposal are
essential for substantial resnlts in motivating and
enabling welfare clients to becomie productive
workers. IFirst, training incentives shonld be ii-
creased and allowance made for training-related
expenses. Under WIN, enrollees who are in train-
ing courses receive only their welfare benefits plus
$30 per month-—which in some States amounts to
$100 per month less than regular MDTA
allowances.

Second, work incentives should be strengthened.
At present, AFDC mothers who work can retain
only the first £30 of their monthly earnings, plus
one-third of the remainder and a limited amounnt
to cover work-related expenses, without reduction
in benefits. U'nder the proposed program, the first
$60 of monthly earnings would be disregarded in
computing henefits, to offset the cost of going to
work. and enrollees wounld be allowed to keep
half of their earnings above $60 withont loss of
benefits (np to specified maximnms),

Third, the work requirement should be strength-
encd. The proposed welfare reform would require
all able-bodied adults, with certain clearly speei-
fied exceptions, to register with the public employ-
ment service for work or training. Thus, uniform
registration requirements would replace the pres-
et widely differing veferral policies of State wel-
fare agencies—imnade possible by varying interpue-
tations of the generalized requirement that they
refer to WIN those persons on the AFDC rolls
judged to be “appropriate.” Furthermore, the pro-
posed creation of transitional publie service jobs
for welfare clients unable to qualify imm: ‘iately
for regular jobs or training should bolster the work
requirement. The plan submitted to the Iouse
Ways and Means Committee cailed for 200.000
such jobs in the first year of operation. With these
new opportunities and those already available to
welfare clients under regnlar manpower prograius,
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more than a million individnals would receive
training or employment during the first year.

Fourth, the working poor should be covered,
ending the present inequity whereby many full-
time workers are less well off than people on wel-
fare. Moreover, there should be upgrade training
opportunities for the special benefit of the work-
ing poor. The reform proposal not only entitles
employed heads of families earning less than spec-
ifiedd minimmmn incomes to money benefits but gives
them eligibility for manpower training and re-
lated services.

Fifth, Federal funding for child care should
cover 100 percent of the costs of publicly financed
day-care programs, and Federal financial assist-
ance shounld extend to remodeling of facilities as
well as operating expenses. The welfare reform
proposal includes both these provisions and so
would help to overcome the shortage of day-care
facilities which has been a major impedineut
to effective functioning nf the WIN Program.
Furthermore, child-care support for an employed
mother would continue, on a sliding scale related
to her earnings, after her sepavation from the wel-
fare rolls. Under WIN, child-care support often
terminates when the enrollee is separated from the
program, jeopardizing her continned employment.

Even without these .eatly needed changes, the
WIN Program can make an increasing contri-
bution in moving persons off welfare and into em-
ployment. Enrollments will undoubtedly continne
upward as existing projects are expanded and new
ones inaugnrated. The program’s holding power
is expected to improve as administrative problems
are ironed out. Additional effort and resonrces may
solve at least part of the troubling shortage of day-
care services for children which has inhibited en-
rollments of some mothers and cansed others to
drop out of the program, However, if a training
and work program is to have a substantial impact
on the swelling welfare rolls, changes of the kind
called for in the Administration’s welfare reform
proposal are essential.

PROGRAMS FOR OFFENDERS

National recognition was long in coming that
the “correctional” system fails to correct—that, in
fact, it has actnally contributed to the devastating
inerease in the economie, socinl, and psychological
cost. of crime. However, in 1969 the President, tak-
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ing note of a criminal justice system in danger of
breaking down under the pressure of its increas-
ing cascload, characterized the prison system as
a “convincing case of failure.”

This total system—which is an aggregation of
50 State and well over 3,000 county and municipal
systems plus the Federal system—has under its
authority about 1.5 million people on any given
day. Perhaps twice that number come under its
jurisdiction in the course of a year, at a cost of
nearly $1.5 billion in fiscal 1969.** No one knows
how many of those released ?° are rehabilitated
by their prison experience, but it is painfully evi-
dent that many are incarcerated for a second or
third time, or even more.

Recognizing that reform of correctional insti-
tutions and methods is a basic element in any pro-
gram to improve the Nation’s law enforcement
and criminal justice system, the President ap-
pointed a Task Force on Prisoner Rehabilitation
which reported in April 1970. 'The essence of its
report was that correctional reform, to succeed,
must obtain the support of the community, which
has been notably missing, and that it wonld cost
2. great deal in both money and effort. Regarding
jobs and job training, the task force said, “Sat-
isfying work experience for institutionalized of-
fenders. including vocational and prevocational
training when needed, and the assurance of decent
jobs for released offenders, should be at the heart
of the correctional process.”

The Omnibus Crime Control and Safe Street
Act of 1968 provides, for the first time, continuing
and increasingly adequate block grant funds to the
States for use in deterring crime, improving law
enforcement, and reforming corrvections. The
Law Enforcement Assistance .Administration
(LEAA), set. up in the Department. of Justice to
administer the act, has a fiscal 1971 budget of
about half a billion dollars, of which an estimated
$100 million isbeing devoted to corrections.

Another forward step was the formation in 1970
of the Interagency Council on Corrections, under
the joint chairmanship of the Bureau of Prisons
and the LLEAA, to work for coordination of the
many IFederal programs bearing on correctional

© Erpenditure and Employment Data for the Criminal Justice
System, 1068-69 (Washington: Department of Justlee, Law
Enforcemnent Asslstance Administration, 1970). The flscal 1969
cost of a1 eriminnl  justice aetivitles, including police and
Judictary, was more tian $7 hillion,

M More than 100,000 Federal and State Inmates are released

each yeir Dlus an uncounted number of county and local
prisoners. .
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reform. In addition to those discussed below, such
programs are run by the Rehabilitation Services
Administration and the Center for Studies of
Crime and Delinquency of the National Institute
of Mental Health in the Department of Health,
Education, and Welfare and by the Office of Eco-
nomic Opportunity. The coordination effort needs
to be extended to State and local governments,
educational institutions, the organized bar, indus-
try, unions, and voluntary organizations, all of
which have a part to play in keeping offenders
from committing inore crimes.

Reducing Crime Through Manpower Training

The Department of Labor, procceding on the
hypothesis that employment and income are criti-
cal elements of any comprehensive strategy to re-
habilitate criminal offenders, has for several years
conducted research, demonstration, and pilot proj-
ects designed to learn more about the problems
involved in their training and job adjustment.

As carly as 1964, these projects explored in-
mates’ needs for vocational training and job-find-
ing assistance and demonstrated the feasibility of
conducting manpower training programs in cor-
rectional institutions. They also showed the im-
portance of remedial education and individual-
ized supportive services to the inmates’ eventual
job success. The promising results led to a wider
pilot program of immate training which began in
1968.*

During fiscal 1970 and the first half of fiscal
1971, 63 projects to enroll more than 4,100 inmates
were funded at 1 cost of nearly $8 million, Most
of the projects have been in State institutions, but
three are authorized in county jails andsix in Fed-
eral institutions. This inmate training under the
MDTA is the joint responsibility of the Depart-
ments of Labor, and Health, Edueation, and Wel-
fare and is undertaken in consultation with cor-
rectional anthorities. Most of the projects provide
inmate stipends, a portion of which is held back
as “gate money” to help cushion the difficult post-
release adjustment period.

A notable project in Chicago’s Cook County
jail will give 175 men basic education and a chance
toexplore carpentry, auto repair, and several other

#For a fuller description of the early programs, see 1969
Manpowcer Report, v, 114,
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trades in order to identify their aptitudes and in-
terests. This jail is an outdated, badly overcrowded
institution where inmates stay only for short
periods. A dedicated chaplain, with contributions
of money and services from the community, over-
cane the space problem by sandwiching a new
building into a small picce of land between two
tiers of cells. Affording inmates individualized
training during theirshort prison stay ismanaged
by nsing training facilities outside the jail. An
employnient service counselor is assigned to the
project staff to develop job opportunities for the
trainees ns they become job ready.

In the first 8 months of the project, which began
near the end of 1969, 39 tininees were released from
the jail. Nornally, about 75 percent of those re-
leased return, most within the first 2 months. But
by January 1971 only one of the trainees was back;
20 were in vocational school, one was in college, 10
were employed, and seven were hunting for jobs.

Not every MDTA inmate project has been as
successful asthat in the Chicago jail. However, the
growing body of experience provides invaluable
lessons in how to plan for and proceed with this
kind of manpower program and help in identify-
ing pitfalls,

Preliminary findings of an evaluation of the
first 22 projects funded confirm that training pro-
grams for inmates can be successfully undertaken
ininany different kindsof correctional institutions.
About. half the projects reviewed had directors
with little or no previous experience in correc-
tions—a plus factor, since outside staff tended to
bring with them positive attitudes toward reha-
bilitation. Beneficial changes in the institutions
followed. However, unless correctional staffs wers
significantly involved on a day-to-day basis, u
project was likely to operate in isolation and lose
itsimpact on the institution.

The evaluators found that the overall quality of
project personnel ranged from adequate to excel-
lent, with the uniformly superior quality of vo-
cational instructors making vocational training the
strongest link in the chain of services to imnates.
However, the overall effectiveness of the pro-
gram was impaired by meven implementation of
stated policies and procedures. In addition, job de-
velopiment and placement services were found to be
insufficient, as were postrelease supportive serv-
ices. Efforts are being made to overcome these
shortcomings in the more recently funded projects.

<7
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The Federal Bonding Program

The Federal Bonding Program, wnder the
sponsorship of the Department of TLabor, has
helped place inmate trainees in jobs after their
release. Begun as a demonstration project under
21965 MDTA amendment, the program was aimed
at the sigmificant number of persons who had par-
ticipated in federally financed manpower pro-
grams but who conld not secure snitable eniploy-
ment beeanse of police records.’? Becanse of such
records, workers are often nnable to obtain cover-
age nnder commereial bonding programs to in-
demnify employers against loss from theft or de-
fault. From a limited effort in a few cities and
States to determine the nsefulness of providing
fidelity honding coverage to persons with arrest
or conviction records and to enconrage employers
and commercial bonding firms to reexamine at-
titudes and practices, the program has gradually
becomie nationwide. For severl years it has been
available as n component of all inmate training
projects.

The mumber of people actually bonded has been
small, but for each the fidelity coverage was the
key to obtaining employment. Even when not
utilized, the availability of bonding covernge has
greatly enhanced the acceptability of job appli-
ants to many employers. At the end of 1970, more
than 2,600 persons had been bonded throngh the
program, and only 35 claims, amounting to $22,000,
had been paid by the insurance earrier in almost
A years—a default rate of less than 2 percent. Be-
anse of the consistently low defanlt rate, the hond-
ing company has lowered its charge by two-thirds,
to a price which compares favorably with com-
mereial rates for honding.

Experimenial and Demonstration Activily

Methods of rehabilitating youngr offenders with-
out. prosecution and imprisonment. have heen de-
veloped 1z two recent projects. In cooperation with
the conrts and police anthorities, youth who have
heen carcfully screened immediately after their

=N\ duly 1970 deelsion by a U.S. district court {n Californin
constitutes a breakthirough in removing arrest records ns o
burrier to employment. In Gregory v. Litton Syxtems (wlth the
Equal  Ewmployment  Opportunity  Commission appearing  as
amfens curfae), the court found that “the poltey of excluding
from employment persons who have suffered from n number
of arrests without any convietions is unlawful wader ‘Title VI
of the Civil Rights Met of 1064,

» N

arrest are offered an opportunity to partici-
pate in a specially designed manpower program as
an alternative to prosecution and possible impris-
onment. For those who enroll, a 3-month delay in
processing by the courts is obtained. Upon the
recommendation of program mansgers that re-
habilitation is taking place, the court usually
agrees to o dismissal of charges. The Vera Insti-
tute of Justice is conducting the Manhattan Court
Eniployinent Project in New York, while Project
Crossroads in Washington, D.C., min experimen-
tally by the National Committee for Children and
Youth, was incorporated into the regular activi-
ties of the Superior Conrt of the District of
Columbia in carly 1971,

As an example of how “pretrial intervention”
works, the Manhattan Project draws its partici-
pants (all men) from among the young, nnedu-
cated, unskilled, unemployed ghetto residents who
comprise most of the more than 100,000 persons
coming into the Manhattan Criminal Court ecach
vear. During the first 23 months of project oper-
ation, 850 persons were enrolled, after 100 times
that many had been screened. Half were black;
another third were of Puerto Rican or Tatin
American descent. Most dropped out of school in
the 10th grade and had an academic achievement
considerably below that grade level.

Project. managers see their job as “building a
bridge between the world of the street and the
world of offices, desks, schedules, and responsibili-
ties” and persnading participants to surrender
some of their hostility to middle-class valnes and,
in turn, employers to unbend a bit in their expecta-
tions of how these youth vill perform on the job—
at least, initially. The’ project uses personal
counsclors from much the same background as the
participants—ex-offenders themselves whe know
the ghetto and.correctional institutions from the
inside—and provides job placement and counsel-
ing services. It has sncceeded in obtaining dismis-
sal of eriminal charges for 39 percent of the first
725 participants to complete their 3 months in the
project—almost all of those for whom dismissal
of ¢harges was recommended.

The first phase of the project thus demonstrated
its feusibility, In the second phase, now underway,
the project will work with new participants and
examine the long-term effects of the project on
participants’ subsequent employment and recidi-
vism records. At the end of 1970, New York City
decided to build on this developmental effort,

Q 56

ERIC

L 9
h3

o -



carrying forward the Manhattan activity on an
enlarged basis and establishing a new branch
project office in Brooklyn. This is the first step in
institutionalizing the project so that the services
offered niay become a regular part of the criminal
justice process.

A 39-percent success rate with a selected group
may not seem overly impressive. However, success-
ful intervention with even a fraction of a group
beginning a lifetime of involvement with courts
and prisons—a pattern attested to by expert ob-
servers—has a very significant potential for
reducing the personal and social costs of crime.

Infiscal 1971 the Manpower Administration will
mount a series of six pilot projects to build on the
two R&D projects and to experiment further with
the various mixes of participants, arrangements
with courts, and program components and pro-
cedures that can be assembled under the rubric
of pretrial intervention. Several State correctional
agencies are reported to be planning to use por-
tions of LEAA grants for projects of the same
kinds.

Job Placement and Related Services

Most State employment service offices have
long had special arrangements for bringing test-
ing, counseling, placement, and other services to
offenders. However, practically all have main-
tained that staff resources have been unequal to
the task of supplying specially tailored services to
the great numbers of offenders who need this help.

An intensified effort to find more effective ways
of bringing manpower services to this seriously
disadvantaged group began in 1970. Five State
“models” are to be developed. The key will be spe-
cially trained and assigned staff. The State office
in each model will have an “Offenders Desk” to
plan, coordinate, and monitor efforts for proba-
tioners, inmates, and ex-inmates. Some local oftices
in large urban aréas will also have specialized
staff, and some staff members will be stationed in
large correctional institutions. Model programs
have been funded in Georgia, Oklahoma, and
Arizona and will probably be added in Massachu-
setts and Pennsylvania.

The Federal Bureaun of Prisons has been able
to step up its education and employment assist-
ance activities in recent years. During fiscal 1970
nearly 4,600 ex-inmates were placed in jobs or en-

rolled in school or vocational training—nearly 40
percent of all those released from Federal prisons.
Staff training has been given Bureau personnel
in community treatment centers, probation eoffices,
and correctional institutions to emphasize the im-

portance of employmient assistance to inmates

returning to the community and give information
on liow it can be provided. Another step under
consideration is the addition of new positions,
with the title *Release Program Monitor,” in all
Federal correctional institutions. The monitor’s
job would be to see that ex-inmates leave with the
financial, occupational, and emotional where-
withal to survive, rather than with the proverbial
subway token and ham sandwich.®

Research Needed and In Process

Some seminal research, demonstration, and
training efforts have been mounted by the Depart-
ment of Labor to determine liow better to lelp
persons who have been arrested and incarcerated.
However, much must still be learned about the
best technique for delivering and coordinating
manpower services for offenders. Viable ap-
proaches for bringing about many overdue insti-
tutional changes should also be explored.

Hiring practices which adversely affect oppor-
tunities for offenders are another problem area
in need of investigation. One study nearing com-
pletion will document the policies of State and
local governments regarding the employment of
persons with records of arrest or conviction.
Preliminary findings of the study confirm the
often-stated allegation that criminal records con-
stitute a major obstacle to public employment.
Even an arrest which is not followed by convic-
tion may be a barrier. Moreover, police records on
juveniles are frequently made available to em-
ployers, both public and private, despite laws as-
suring the confidentiality of juvenile records. Few
personnel departments provide policy guidelines
for their employees concerning applicants with

= This I8 an actual but extreme example of the inadequate
regources provided by correctional systems for the departing
ex-inmate. There 18 enormous variation {n practices. Many In-
mates are able to accumulate ‘gate money” from employment
fn prison industries, and furnishing the cost of transportation
to the ex-inmate’s home aren {8 quite common.

% Herhrt 8. Miller, *“The Effct of a Criminal Record on Em-
ployment with State and Local Public Agencies” (Washington:
Georgetown University Law Center, The Institute of Criminal
Law and Procedure, in process).
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criminal records, leaving screening decisions to in-
dividual judgment. The final report of the study
will include recommendations for needed reforms.

Other planned research studies would be di-
rected to:

—Surveying federally supported programs
(grants-in-aid and others) which might serve
significant numbers of offenders, with a view
to developing viable linkages among pro-
grams in the local community.

—Refining knowledge of work release laws
and practices to fully exploit this tool in the
reintegration of the offenderas a worker in the
community.

—Developing procedures which will "effec-

tively coordinate parole and release decisions
with employability development plans and
with the completion of inmates’ training.

—Devising more effective methods of voca-
tional evaluation in a correctional institu-
tion’s intake classification procedures and de-
veloping a model to survey total trainingneeds
in the institution.

—Exploring the specth problems of inmates
with language and cultural hnndxcups and
how these can be met.

—Exploring techniques for aiding persons
who are unable to pay fines and therefore
face prison sentences.

—Developing techniques for assessing aad
meeting the training and related needs of per-
sons serving short sentences (many of whom
are women) and for making the resources of
local manpower programs available to this
group.

—Developing a mnodel for revitalizing prison
industries to more fully realize their poten-
tial to provide inmates with skills needed in
the free community.

Coordination and Planning

The upsurge in program action to aid in reha-
bilitation of offenders, involving many agencies at
all levels of government and also private industry
and nonprofit organizations, has created a clear
need for coordins::on and long-range planning.
So far, a start in this direction has been made
mainly at the Federal level, through the Inter-
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Agency Council on Corrections. The Council is
assembling information on the relevant activities
of its member agencies. In addition, a Review
Panel for Correctional Research has been estab-
lished, with representation from the Manpower
Administration and other offices of the Depart-
ment of Labor and from the Law Enforcement
Assistance Administration and the Bureau of
Prisons of the Department of Justice. The panel
will advise and assist in planning and reviewing
research projects and also in disseminating the
findings. To be fully effective, however, the coordi-
nation of activities relating to offenders will have
to extend to State and local as well as Federal
agencies and also to many private groups.

For its part, the Department of Labor has as a
general goal the more systematic alinement of the
entire manpower system with the criminal justice
and corrections network. Present program activi-
ties are designed to furnish opportunities for eco-
nomic competence to the offender population in a
variety of ways and at an increasing number of
points in the criminal justice process, with the
hope that eventually such opportunities will be
available to all offenders who could benefit from
them. Obviously, this long-range goal is still far
distant.

DRUG ADDICTS AND ALCOHOLICS

The growing use of drugs and alcohol has re-
cently emerged as a problem which must be faced
by manpower program administrators. Large-
scale use of drugs is a fairly new phenomenon—
one that, as is the case with chronic alcoholism,
cuts across ethnic, age, sex, and socioeconomic
boundaries. It is estimated that there are in the
United States between 100,000 and 200,000 narcotic
addicts and over half a million nonnarcotic ad-
dicts—that is, people dependent on stimulants,
sedatives, and tranquilizers. In addition, perhaps
500,000 people use amphetamines and barbiturates
illegally, while at least 7 million, and perhaps as
many as 20 million, Americans tried marijuana
at Jeast once during 1969. In addition to other so-
cial and individual costs, crime related to drug
abuse is costing the country an estimated $5,bil-
lion a year as addicts steal to support the habit.

Reports from manpower program staff of baf-
fling problems in handling drug addicts have in-
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creased sharply in the past few years. In March
1969 the U.S. Training and Eployment Service
formally recognized drug addiction as an employ-
ment. handicap—adding it to the list of recognized
disabilities such as visual impairment, heart dis-
case. and crippled limbs. Job applicants with dis-
abilities on this list require and receive special
assistance from local public employment offices.
By 1970, USTES lad assembled and distributed
guidelines on dealing with drmg addicts to State
employment seeurity agencies. However, publica-
tion of an “interviewing guide.”” which would give
information about the disability and more sophis-
ticated lhelp in providing the needed special
services, awaits the accumulation of additional ex-
perience and information. An interviewing guide
on alcoholism, published in 1968, is widely used.
The special problems encountered by manpower
program staffs in dealing with drug addicts and
alcoholics were explored in a recent study con-
ducted for the Department of Labor.*® The report
is based on relatively unstructured interviews with
the staft of Coramunity Action Agencies and Con-
centrated Employment Programs and of private
organizations in six cities—New York, Boston.
New Haven, Washington, Cleveland, and Los An-
geles. Following are highlights of the expressed
views and experiences of these people, who are
involved in designing and delivering manpower
services at many levels of responsibility :

—Although most programs try to “screen
out” known or suspected addicts and alcohol-
ics, the proportion of enrollees with these
problems appears high.®

—The incidence of drug use is greatest among
those under 30 years of age; among older
persons, alcoliol misuse is more characteristic.

—The manpower staff interviewed had an
overriding concern about their own and their
colleagues’ lack of information on how to deal
with the problems presented by drug addicts
and alcoholics. Some unanswered questions
are: How can addicts be distinguished from
experinenters? What are the significant dif-
ferences between users of “hard” and “soft”

= 1. Ira Goldenberg, Special Problems in Eristing Muanpower
Training and Opportunity Programs: Drug Addiction and Alcohols
ism (Camhridge : Harvard Universlty, 1970). This survey was
conducted under contract with the Depnrtment of Labor, Man.
power Administration.

2 The experlence of the Manhattan Court I'roject, described
fn the previous section, offers corroborative evidence.

drugs? How can we communicate with drug
users, who have a special vocabulary? When a
user is placed in a training situation, what
are the results for him and for other
trainees? ¥

—Staff members at all levels were overwhelm-
ingly of the opinion that their efforts to help
had been singularly unsuccessful. Although
there were no supporting data, the consensus
was that the success rate did not approach that
of efforts with “clients who are simply poor,”
which was appraised at 60 to 75 percent. For
the most part, addicts and alcoholics failed
to complete training programs, and those who
managed to do so rarely achieved employment
stability,

—Theresult for the staff was, generally speak-
ing, a feeling of deep frustration, since the
desire and will to help were pervasive. Opin-
ions differed as to whether manpower pro-
grams should be working with addicts and
alcoholics. Some staff members regard these
people as having medical problems to be
treated in & medical setting. Some stressed
that scarce manp/wer resources should be di-
rected wholly towsn1 persons who have a good
chance of stable e:nployment after training.
However, a larger number thought that man-
power programs are appropriate vehicles for
working with addicts and alcoholics since, in
their judgment, these programs’ primary
mission is to help those most in need of help.

—Employers are generally unwilling to hire
drug users or ex-addicts or alcoholics, an
especially inhibiting factor in serving them
successfully at a time when many other
workers are seeking jobs.

—Concern was expressed that the general em-
phasis on prograin success (as measured by
placement records and cost-effectiveness con-
siderations) mitigates against serving the
hardest of the hard-core unemployed, includ-
ing addicts and alcoholics.

—Another area of concern was the lack of
coordination and cooperation between man-

7 A partlal answer to this question was reported in the same
study. By staff observation, the drug user In a manpower pro-
gram 1s unreliable (often absent, late), contaglous (sprends
the habit by “pushlng” drugs with bhis classmates), disruptive
(“acts out” hls problem {n ways disturbing to tencher and class.
mate), ard unpredictahle (therehy demandlng excessive atten-
tion-frgm the teacher and creating tensfon).
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power programs and the traditional mental
health and vocational rehabilitation pro-
grams—owing to different philosophies and
concepts of service and conflicting referral
and other procedures. Closer ties might help
the clients of both types of programs and
compensate in some measure for the inade-
quacies of manpower agency staffs in dealing
with addicts and nlcoholics.

Caution is in order in the interpretation of a
single study, especially one limited to surveying
opinions, however knowledgeable. But the find-
ings, coupled with related observations and ex-
periences fram other sources, point to a large and
even frightening problem.

Modification in program operations may be in-
dicated to make access to a meaningful job a more
realistic alternative to the growing pattern of
drug abuse behavior, especially among ghetto
youth. Some general questions for investigation
and resolution include:

—Sliould manpower programs concentrate on
good risks and consider the drug addict and
alcoholic as “lost”?

—Or should manpower programs accept drug
addicts and alcoholics only after they have
been or are being rehabilitated in a medical
setting?

—What special staffing or other practices are
necessary if manpower programs are to ac-
cept this group in whatever condition they
present themselves (or are referred by other
agencies) and attempt to work with and for
them?

—Should manpower staff be given training
in differentiating among types or classes of
addicts and alcoholics and in appropriate
ways of serving them ?

—How can better cooperative arrangements
between manpower and treatment and social
agencies be achieved, so as to improve the
total services rendered the group?

To makea start in investigating these problems,
two R&D projects involving Job Corps en-
rollees will be started in 1971. One project, to be
conducted at three different centers, will explore
the value of special assistance to enrollees who are
found to be on drugs. The other will accumulate
data around which a sound drug education pro-
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gram for enrollees and center staff can be devel-
oped. In addition, some pooling of experience and
in formation among agencies may be lielpful in the
near future, to further define the nature and di-
mensions of the drug and alcohol problems and

‘suggest ways of dealing with them.

VOCATIONAL REHABILITATION
OF THE HANDICAPPED

The Federal-State program of vocational re-
habilitation, begun half a century ago in 1920,
has been substantially enlarged and amended over
the years, most recently in 1968. New levels of
service were reached in fiscal 1970, when 111,000
physically or mentally disabled persons were
newly accepted for rehabilitation, 876,000 were
served (including cases carried over from the pre-
vious year), and 267,000 were rehabilitated.

A person is considered rehabilitated when en-
abled to engage in a gainful occupation or function
successfully as a homemaker. The work status of
persons rehabilitated upon completion of the pro-
gram in fiscal 1969 was as follows:

Percent of

Work status rehabilitanta
TOtAl oo eccccccecccccmmemcmmmcmeee 100.0

‘Wage or salary workers:
Competitive labor market. - c-ceocccccacaaaa 76.8
Sheltered WorkshoP o cc oo e ccccccacceam 3.1
Self-employed oo eee——eem 3.7
HomemAKers —ccccccmccccmcccmccccccrcccccac——ae 14.2
Unpaid family workers._ - 2.3

Note : Detall may not add to total berause of rounding.

The vocational rehabilitation program is admin-
istered by the Rehabilitation Services Administra-
tion of the Department of Health, Education,
and Welfare. State agencies receive Federal
money, with 20 percent State matching, to pro-
vide medical diagnosis and treatment, vocational
training, counseling, and other needed services on
a highly individualized basis. To be eligible, an
applicant for services must have a physical or
mental disability which constitutes a substantial
handicap to employment but will respond to re-
habilitation services.

In 1970 a wide variety of innovative projects
were funded in addition to the usual basic serv-
ices. These projects were pointed toward:

—Special disability groups—the blind, the
mentally ill and retarded, drug addicts,
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and persons with certain severe physical
disabilities.

—(Groupsin the poverty population—Indians,
welfare recipients, criminal offenders, and
other urban and rural poor.

—Augmenting the short supply of rehabili-
tation manpower—through the training of
some thousands of teachers, nurses, doctors,
therupists, and counselors, as well as counselor

aides and other nonprofessionals, many of -

whom are themselves handicapped.

An example is a new Projects with Industry
program in which a variety of supportive services
are provided disabled persons, many of them dis-
advantaged, while they are engaged in on-the-job
training. Three projects for $450,000 were funded
during the year in Milwaukee, Cleveland, and
Long Island for training in skills used in heavy
industry, small businesses, and offices.

A development in 1970 was the application of
new authority added to the Vocational Rehabilita-
tion Act to furnish rehabilitative services to the
mentally retarded. A total of 24,300 were served
during the year. In addition, short-term training
was given to 1,400 professionals and nonprofes-
sionals working with this population,

The thrust of the public vocational rehabilita-
tion system toward service to the disabled poor
continues through emphasis on serving disabled

welfare recipients. In fiscal 1970, 32,300 disabled
persons who were on public assistance at some
point during the rehabilitation process were re-
habilitated, and 113,200 persons in this category
received services during the year. This was a sub-
stantial increase over 1969, largely because joint
public assistance and vocational rehabilitation
agency action programs brought increased re-
sources and staff to bear and because referral pro-
cedures and selection criteria were improved. Joint
training of staff by State vocational rehabilita-
tion and welfare agencies was undertaken. The
numbers of persons receiving social security dis-
ability benefits who were rehabilitated through
VRA services also increased between fiscal 1969
and 1970, from 15,400 to 17,200,

In 1970, State vocational rehabilitation (VR)
agencies became increasingly involved in the
Work Incentive (WIN) Program, with special
assignment of staff to work on WIN cases in many
States. In a rising number of localities, VR coun-
selors sit on boards to screen clients for referral
to WIN. A number of States report use of VR
rehabilitation centers and workshops for evalua-
tion in the WIN screening process.

Other manpower activities in 1970 included
minor medical services provided for 8,000 MDTA
trainees at a cost of $218,000—25 percent higher
than in 1969. An additional 1,900 MDTA referrals
were accepted as clients for regular vocational
rehabilitation services.

Programs for Veterans and Servicemen

Over a million men and women left the Armed
Forces in 1970, and a similar number of separa-
tions is expected in each of the next few years.
About 120,000 of those separated each year are
members of minority groups. Many will continue
their education, but the great majority look for
jobs.

Veterans have felt the effects of the recent over-
all increase in unemployment. During the last
half of fiscal 1970, 159,000 veterans received first
payments under the Unemployment Compensa-
tion for Ex-Servicemen (UCX) program—93
percent more than during the same period of fiscal
1669, The corresponding increase in first payments
to all State UI beneficiaries was only 55 percent.

e

The relative disadvantage of the veterans is read-
ily explained by their comparative youth and by
the fact that many of the younger men have had
no civilian work experience. They are also likely
to have lost touch with the normal channels to
jobs during their periods of service.?®

JOBS FOR VETERANS PROGRAM

Recognizing the national obligation tothose who
have served in the military, the President launched

2 For more detailed information on unemployment among
veterans, gee the chapter on The Employment and Unemployment
Record.
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a major effort in late 1970 to provide maximum
employment and training opportunities for vet-
erans. Known as Jobs for Veterans, this is a coop-
erative effort involving all levels of government
and business, and labor and community organiza-
tions. The campaign fulfills recommendations of
the President’s Committee on the Vietnam Vet-
eran which suggested that stronger efforts should
be made to improve the access of veterans to jobs
and training opportunities.

Significant features of Jobs for Veterans
include:

—Nationwide television, radio, and press cov-
erage furnished by the National Advertising
Council.

—Additional advertising and publicity in the
journals and newspapers of industry and
labor.

—A mail campaign (including a reply card)
directed to over 900,000 employers asking
their help in marshaling job and training op-
portunities to which veterans can be referred
by State employment services.

~—A Government steering committee consist-
ing of representatives of the Departments of
Labor, Commerce, and Defense, and the Vet-
erans Administration to coordinate the efforts
of Federal agencies.

—Tetters to Governors, Mayors, city man-
agers, and county executives from the Presi-
dent to encourage the formation of local task
forces to support the effort.

—Letters to union presidents, officials of vet-
erans’ organizations, and heads of Federal
agencies to develop active support and parti-
cipation.

—Manpower services such as counseling, test-
ing, referral, and placement in jobs or train-
ing furnished to veterans by the State em-
ployment services on a priority basis.

MANPOWER SERVICES TO VETERANS

Each of the 2400 local offices in the public em-
ployment service system offers special services to
veterars and sees that they are accorded their le-
gally guaranteed preference in referral to jobs and
training. Employment service personnel make
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periodic visits to some of the larger separation
centers and may be assigned temporarily to mili-
tary bases and hospitals to provide servicemen
about to be separated with job market informa-
tion, employment counseling, and placement assis-
tance. In addition, returning servicemen are
contacted by mail and telephone and urged to visit
their local employment service office, where infor-
mation and many services await them.

Altogether, 2 million new job applications were
received from veterans in fiscal 1970—13 percent
of all new applications received by the public em-
ployment service. Thirty-six percent of all male
applicants were veterans, compared with 32 per-
cent in fiscal 1969. However, placements of vet-
erans were down 14 percent from the previous
year, to 970,000—about on a par with the overall
decline in placements during this period. These
placement figures relate to veterans of all ages and
periods of services. Perhaps 2 in 10 were place-
ments of new veterans, separated from the service
in the previous 3 months. ‘

In the public employment service system, the
veteran has first priority for selection and refer-
ral to manpower training programs, as he has in
job referrals, Veterans accounted for about 46,000,
or 21 percent, of the new enrollees in MDTA in-
stitutional and on-the-job training in fiscal 1970,
This training has been made more attractive to
veterans by 1970 amendments to the Veterans’ Re-
adjustment Benefits Act, the present-day GI bill,
which permits simultaneous payments of training
allowances under both this act and the Manpower
Development and Training Act—provided that
the veteran and the training meet eligibility stand-
ards under both programs.

In the manpower programs directed exclusively
to the disadvantaged, there are relatively fewer
veterans. Nevertheless, 14 percent of the 112,000
enrollees in the Concentrated Employment Pro-
gram in fiscal 1970, and almost 9 percent of the
93,000 Work Incentive Program enrollees, were
veterans.

The Office of Veterans Reemployment Rights in
the Department of Labor helps veterans exercise
their legal right to return to the jobs they held
before entering the service—with the seniority,
higher wage rates, and added fringe benefits they
would have attained had military service not in-
tervened. During fiscal 1970, 4,800 veterans sought
the assistance of the Office and 98 percent of the
complaints were settled through negotiation. The




remaining few were referred to the Department of
Justice for litigation.

Greater efforts—particularly the Jobs for Vet-
erans Program—require larger staff resources.
An additional 335 positiotis have been allocated
nationwide to State employment services to
strengthen veterans’ services. In these expanded
services, it is planned to take full advantage of the
latest manpower techniques—including the com-
puterized job banks now operating in many large
Inbor market areas.?

Veterans Assistance Centers (USVAC’s) are
operated in 71 cities by the Veterans Administra-
tion, They provide a full range of services having
to do with health, housing, education, and employ-
ment. In 17 of the centers, veterans employment
representatives from State employment services
are assigned full time or make regular visitsto pro-
vide job referral and placement assistance.

Under Civil Service Commission regulations,
veterans with less than 1 year of education beyond
high school may be hired in one of the first five
levels of Federal service, provided they agree to
pursue a part-time educational program under the
GI bill. Of course, qualified veterans who apply
for positions at all levelsare given priority accord-
ing to the long-established veterans preference
standards.

TRAINING AND EDUCATION
UNDER THE Gl BILL

Benefits provided under the Veterans’ Readjust-
ment Benefits Act of 1960 are potentially the most
important assistance available to veterans who are
pursuing on-the-job training programs or who are
going to school or college. In order to help meet
the rising cost of living and mounting educational
expenses, in early 1970 the monthly basic educa-
tional allowance was raised to $17% for a veteran
with no dependents. This increase and allowance
increases in other programs such as apprentice-
ship and vocational rehabilitation are expected
to interest more veterans in participating in the
education and training options open to them.

The total number of Vietnam era veterans who
had received educational and training benefits

2 See appendix on Job Matching and Labor Market Informa-
tion Programs for a discussion of these job banks,

through November 1970 was approximately 1.3
million. About 60 percent of them enrolled in col-
lege or postgradunte studies. Nearly 10 percent
(124,000) enrolled in apprenticeship or other on-
the-job training. ,

A nother GI bill program offers remedial educa-
tion to veterans who had not completed high
school at the time of their separation from mili-
tary service. This program enables veterans to
qualify for high school diplomas or college en-
trance and does not reduce their entitlement to
college or vocational allowances. Only about 57,000
out of a total of 800,000 eligible Vietnam era vet-
erans have enrolled in this program, However,
more than 178,000 without high school diplomas
have participated in other training programs.

PROGRAMS FOR SERVICEMEN

Severnl small experimental programs are being
conducted by the Department of Defense to assist
in the career development of servicemen with aca-
demic deficiencies, Individuals are given remedial
and preparatory education while in service, leading
to their postseparation admission to schools and
colleges.

According to Department of Defense estimates,
about half of the men separated from military
service have acquired skills useful in civilian jobs,
although many do not fully utilize them. How-
ever, about 1 in 5 servicemen have had only
combat-related assignments, and their prior edu-
cation and work experience did not qualify them
for civilian jobs. For this group, most in need of
help, the Department of Defense established the
Transition Program. Counseling, on-the-job train-
ing, and employment assistance are offered, with
the cooperation of other government agencies, both
Federal and State. Program activities are sched-
uled during the months immediately prior to sepa-
ration, so that they will not interfere with duty
assignments. Training is provided by private em-
ployers, including over 50 large companies and
more than 1,000 smaller firms. Approximately $4
nillion in MDTA funds was used in fiscal 1970 to
provide skill training for 11,800 servicemen in a
variety of occupational areas, including law en-
forcement, water pollution control, carpentry,
bricklaying,.and stonemasonry. Altogether, from
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the start of the Transition Program through Oc-
tober 1976 about 125,000 s>rvicemen were trained
and over 800,000 counseled,

Although the Transition Program has been a
valuable means of smoothing the transition to
civilian life for thousands of servicemen, it is
necessarily limited in its coverage, Experienco has
shown that servicemen who are overseas until
shortly before discharge do not benefit from the
program and others who liave military assign-
ments from which they cannot be spared, of course,
cannot participate,

Another nid to servicemen who will be leaving
the Armed Forces soon is a film on jobseeking in
civilian life produced by the Veterans Employ-
ment Service. This will be shown at overseas and
domestic military bases and in separation centers,
In addition, representatives from the Department
of Labor, the Veterans Administration, and the
Department of Defense will serve on teams to brief
servicemen in Vietnam, Okinawa, and Germany
with regard to education, training, and employ-
ment programs for veterans, and other subjects
bearing on their return to civilian life,

Administering and Delivering Manpower Services

PROGRESS IN DECENTRALIZATION

Efforts to decentralize and streamline man-
power program planning and administration were
intensified by the Department of Labor during
1970, Operating authority has been delegated to
regional offices of the Manpower Administration
and increasingly, within the existing legisiation,
t. State and local government agencies. Efforts
also continued to achieve more and better link-
ages between programs (as indicated in the pre-
ceding discussions of individual programs).

As an initial step, the Office of the Manpower
Administrator was restructured and staffed to
function as the focal point for transmitting an-
thority and direction to the Regional Manpower
Administrators, Next, the structure of regional offi-
ces was modified to insure a single channel of com-
munication to States and program sponsors, Area
operations offices were established to plan, pro-
mote, develop, and monitor federally financed
programs within specific geographic areas, Instead
of developing expertise in a particular program,
the regional office staff members with responsi-
bility for program operations are now expected
to be familiar with all manpower programs and
have specialized knowledge of particular States.
However, they are supported by staff nnits which
assist and advise on technical questions, contract-
ing regulations, and program guidelines,

An overall operational planning and control
system has been developed in Washington for the
use of Regional Manpower Administrators. This
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is a simplified means of weighing the performance
of manpower programs against plans and objec-
tives in order to identify problems and spark cor-
rective actions.

Steps were also taken in 1970 to increase the
roles of Governors and Mayors in planning the
allocation of resources among different manpower
programs and services. The Manpower Adminis-
tration made planning grants to State Governors
and to the Mayors of a number of large cities, so
that they can employ staff to develop manpower
plans and participate more effectively in CAMPS
(the Cooperative Area Manpower Planning Sys-
tem). Funds are available also to State employ-
ment services to enable them to hire the staff
needed to support CAMPS efforts for cooperative
and comprehensive planning. The number of posi-
tions authorized for this purpose as of De-
cember 1970 totaled 657, of which 225 were in
Grovernors’ offices, 213 in Mayors’ offices, and 219 in
employment setvice agencies.

REALINEMENTS IN THE
PUBLIC EMPLOYMENT SERVICE

As the Nation’s primary supplier of manpower
services, the public employment service has faced
a contiming need to adjust and change during
recent years, The primary adjustment has been,
of course, to accommodate operations to serving
the disadvantaged through manpower develop-
ment programs. And in 1970, the employment
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service also made some modifications in operations
in response to the economic slowdows.

Early Warning System

New emphasis was placed in 1970 on the “early
warning system™ for mass layoffs, a nationwide
undertaking monitored by the Department of
Labor's TW.S. Training and Employment. Service.
This system was employed during the year in each
of the States and Puerto Rico. While all States re-
ported some layoffs, engineering firms and aero-
space industries in Washington, California, and
Long Island, N.Y ., were particularly hard hit, as
were textile and shoe manufacturers in New Eng-
land and the Southern States.

At the first indication of a mass layoff. the local
employment office communicates with management.
and union representatives to explain the range
of services it can offer. After estimating reemploy-
ment prospects in the area, the office determines
whether it will be able to handle the expected num-
bers of jobscekers and unemployment insurance
claimants and, if not, may arrange for additional
resources. Discussions may also be held with com-
munnity leaders and officials regarding the con-
tributions they can make.

Thereafter, local office staff members meet with
affected employees to inform them of benefits
available, take job applications, and find out if
they have secondary skills. If the layoff is alleged
to result from increases in foreign imports,
affected workers ave informed about assistance
available to them throngh the Trade Adjustinent
Assistance Prograun, Interarea recruitment mecha-
nisms are used if necessary, and direct recruitinent
by out-of-area employers is encomraged.

Altogetlier, the employment service mass layoff
procednres not only stimulate plaming and action
by the local office but also alert State, regional, and
national offices to local needs.

Use of Job Banks by Defense Contractors

Anothier 1970 development wasa joint plan by
the Departments of Labor and Defense to en-
courage defense contractors to list their job open-
ings with the job banks, Approximately 240 major
defense contractors in 10 cities (Bridgeport, Hart-
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ford, Boston. Buffalo, Newark, Birmingham,
Detroit, Omaha, Tulsa, and Oklalioma City) were
covered by the plan beginning in November 1970.

Additional cities and contractors will be cov-
ered at a later date, assuming a favorable evalua-
tion of the initial experience. The result will be the
inclusion of more opportunities in the job banks
and a larger paol of labor market information for
cimnployment service gnidance in manpower plan-
ning—for example, in identifying occupational
training needs for MDTA projects.

The Experimental, Three-Tiered Employment Office

The Comprehensive Manpower Agency System,
put into effect experimentally in a few local em-
ployment offices during 1970, is designed to gear
these offices to individuals' varying needs. Three
levels of services are offered—a streminlined, self-
help service; a combination of job development
and direction in planning a personal job search;
and intensive employability services to the most
disadvantaged. Essential elements in the function-
ing of this system are an effective employer serv-
ices program and extensive labor market informa-
tion. An automated job bank is also necessary.

Several major departures from traditional em-
ployment service approaches are involved. One is
the provision for different levels of service, based
on the needs of individual job applicants. Another
is the centralization of job orders, so that they
can be available to a wider range of applicants.
Additionally, an employability development team
assures that each person in a limited caseload of
disadvantaged jobseekers will receive all services
required to meet his individual needs. Finally, the
volume of applicant information recorded is re-
duced to a minimum.

The new system is being tested in local employ-
ment service offices in six cities—Syracuse, San
Antonio, Mermnphis, Phoenix, Pittsburgh, and
Wichita. Concurrently, an outside consultant is
testing a modified nodel in Hartford, Baltimore,
Milwaukee, and Tacoma, and also in one rural area
(Ephrata-Moses Lake, Wash.). Laocal office staffs
were given a great deal of autonomy in working
out the specific proced ures. An evaluation of these
experiments is to be completed in May 1971, after
which a determination will be made whether to
expand the system to other cities.
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Computer-Assisted Systems

The developnient of manpower programs has
posed a need for more flexible, direct, and rapid
services to employers and jobseekers. To this end,
the establishment of a network of computer-
assisted State manpower systems has been set as
a major gonl of the Manpower Administration.®

In introducing modern compnter technology to
employment service operations and working to-
ward a national computer job bank, the Manpower
Administration is proceeding step by step. Each
major new step is installed experimentally and is
carefully evaluated before the next one is taken—
thus avoiding the disruption likely when a revolu-
tionary new system is installed everywhere all at
once.

Job Banks. The first computerized job bank, which.

daily centralizes and disserninates job order infor-
mation for an entire metropolitan area, began
operating in Baltimore in May 1968. By January
1971, 59 cities in 35 States had job banks. The goal
is to have them in operation in 111 metropolitan
areas by mid-1971.31

A standardized computer system design has
been developed for job banks, making feasible the
current effort to expand job brnks to encompass
interstate labor market areas, statewide systems,
and nationwide linkages. Several interstate job
banks are already established, e.g., in Washington,
D.C., which includes local offices in Virginia and
Maryland, and in St. Louis, which includes local
offices in Illinois and Missouri.

Model Avutomated Data Procrssing Systems. As
part of the long-range goal of developing a net-
work of more sophisticated computer-assisted sys-

®For more detalled information on the development and
growing use of computerized systems for matching men and
jobs, see appendix on Joh Matching and Labor Market Informa-
tion Proerame,

" A reorganization of employment gervice placement opera-
tions I8 n necessary accompaniment to installation of a job
bank. Although local varlations are possible, theé Baltimore
experience Is indicative of the nature of cbanges: Separation of
the job order taklng and placement functions, formerly handled
by one individunl, the placement interviewer; sharing of job
ortiers hy the Maryland Uepartment of Employment Security
with other employment-oriented nonprofit community agencles
thiough the job bank took: and stationing of more placement
interviewers In poverty neighborhoods, Measures to necomplich
the first two inngvations have been required by the Department
of Labur ns new job hanks are put in operntion, A third require.
ment is creation of a State manpower data processing system
tenm in preparatlon for the subsequent development of a fully
computerized job-worker matching system.
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tems for matching workers and jobs, the Man-
power Administration is working with four States
to test experimental designs. These experimental
job matching systems are in operation in Utah,
Wisconsin, California, and New York.

In addition, 10 State employment services
have established automatic data processing teams
which will experiment with a nuniber of computer
applications to employment service operations.

Improvements in Local Office Techniques

The year 1970 saw % number of efforts to further
improve the quality of counseling and testing
services offered by the public employment service.

To increase staff capability, a 2-year training
project was instituted toupgrade carefully selected
local office interviewers and coaches to positions as
beginning counselors. In addition, the standards
recommended for use by State agencies in recruit-
ing and promoting counseling and counseling-
support staff were reviewed and revised, to remove
unrealistic academic or other qualifying require-
ments,

The General Aptitude Test Battery (GATB),
a basic tool in measuring the aptitudes of job
applicants and of candidates for occupational
training, is beyond the literacy level of many of
the hard-core unemployed. To meet this problem,
USTES has developed a Nonreading Aptitude
Test Battery measuring the same nine aptitudes
as the GATB for use with dissdvantaged indi-
viduals.

Since’ most disadvantaged indivicuals are un-
familiar with tests and fear group testing situa-
tions, many do not show up for scheduled testing
and others tend to score lower than they should.
Three tools have been developed for use in orienta-
tion of individuals before testing. These are a
booklet of helpful suggestions, including a short
sample test; o set of pretesting orientation exer-
cises (that is, supervised practice in test taking) ;
and a lecture-discussion technique covering the
purpose and uses of tests.

Another promising effort concerns work sam-
ples—that is, standardized job tasks designed to
assess the capabilities of disadvantaged applicants
for training and job placement. In 1968, a work
sample technique was developed by the Jewish
Employment and Vocational Service of Phila-
delphia in cooperation with the Pennsylvania
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Bureau of Employment Security. This technique
has now been installed in manpower programs,
primarily WIN and CEP, in more than 30 cities.
The new work sample tool is undergoing extended
evaluation, to check its usefulness in working out
employability development plans for disadvan-
taged individuals.

Employer Services

With intensification of services to job appli-
cants, a parallel need for increased and improved
services to employers has arisen. In the 1960’,
concentration of staff time on services to dis-
advantaged jobseekers resulted in a decline in
employer services, as well as certain other activi-
ties. Then, in 1970, the loosening of the labor
market created a need for more job orders in a
variety of occupationsand so required an increased
emphasis on job development activities.

Accordingly, efforts are being made in public
eraployment offices across the country to restruc-
ture and improve employer services. Special train-
ing has been provided to some 500 Federal and
State employment service personnel on how to
establish and maintain close working relationships
with employers and business nssociations,

REDES!GN OF THE CONCENTRATED
EMPLOYMENT PROGRAM

/

The Concentrated Employment Program
(CEP) was initiated in 1967, to make possible a
concentration of program resources and coordi-
nated delivery of manpower services in city sluns
and rural poverty pockets.3? Contracts were signed
making a single sponsor (usually the Community
Action Agency) responsible for overall manage-
ment of each CEP. This arrangement had con-
siderable success in assuring the combination of
training and supportive services required to meet
local needs. However, serious management defi-
ciencies have plagued the complex operation from
the beginning, and the desired degrse of coordina-
tion among local agencies was not being achieved
in many CEP target areas.

Therefore, in 1969 a thorough redesign and

2For a description of the concept and organization of the
CEP, see 1969 Manpower Report, pp. 128-135.

management improvement effort was launched.
Implementation of this plan in the approximately
80 local CEP’s has been a major undertaking in
1970. The principal features of the effort at man-
agement improvement are these:

—Firmer guidelines governing intake proce-
dures have been introduced with the result
that better services have been furnished to
smaller numbers of enrolzes.

~Improved referral techniques were devel-
oped so that clients who could be served more
effectively by other agencies (e.g., drug ad-
dicts, alcoholics, and the handicapped) are
referred promptly.

~The use of employability development
teams was made universal, so that each en-
rollee receives individual attention from the
start of his CEP experience until its com-
pletion. ’

~Job development was emphasized, und the
responsibility of the employment service for
its management was clarified.

—Complex contracting and budgeting proc-
esses were greatly simplified.

—An integratd management information
system was deveioped, which helps local CEP.
managers to measure their progress against
their own predetermined goals and calls at-
tention to areas requiring special effort and
action.

—Extensive training in all aspects of CEP
planning and fiscal and operating manage-
ment was given to about 1,000 persons on the
staffs of the CEP sponsors, of State employ-
ment services, and of Department of Labor
regional offices.

The relationships between the CEP prime spon-
sors and the subcontractors who provide training
and other services (particularly between the CAA
as project manager and the employment service as
deliverer of manpower services) were clarified.
Difficulties in this area have been perhaps the most
prevalent problem in CEP’s. During 1970, under-
standings with regard to the responsibilities of the
various agencies involved were worked out. Jocally
and made a part of the contract, as were perform-
ance standards.

A marked improvement in CEP management
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has been observed, with internal confusion and

dissension minimized. After a year of operating

experience under the new management system, the

outlook is for more effective CEP performance
in helping the seriously disadvantaged prepare
for and obtain jobs.

Strengthening the Unemployment Insurance System

In 1970, the unemployment insurance system :

—Observed its 35th anniversary and crossed
the $50 billion mark in payment of regular
benefits to unemployed workers.

—Paid over $10 million in Disaster Unem-
ployment Assistance, in the first full year of
operation of this new program.

—Paid ahnost $5 million in trade readjust-
ment allowances, the first payments made un-
der this program since its enactment in 1962.

—Witnessed the passage of the historic Em-
ployment Security A mendments of 1970 (P.L.
91-373) and began implementing their impor-
tant provisions.

THE EMPLOYMENT SECURITY
AMENDMENTS OF 1970

These amendments are rightfully called the
most significant ones in the history of the pro-
gram. By 1972, they will bring about the largest
extension in the coverage of the system yet author-
ized, will greatly strengthen its financing, and will
provide an automatic response to rising unemploy-
ment by extending the duration of claims when
the rate of insured unemployment reaches a speci-
fied level.

Wider Coverage

The 1970 amendments added 5 million jobs to
the 60 million now protected by UI. (See chart 9.)
This increased coverage, to be fully effective in
1972, adds more than 6 pcreent to the 78 percent
of all wageand salary employment already covered
by State and Federal programs,

Employees of nonprofit establishments are the

largest group brought under UI coverage.
L
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Whereas, previously, limited coverage of nonprofit
establishments existed in only four States, a total
of about 2.3 million jobs in nonprofit organizations
having four or more employees in 20 weeks of the
calendar year will now be covered by unemploy-
ment insurance on a national basis.

The second largest group of workers affected
are 1.1 million who work for small firms. All es-
tablishments which either employ one or more

CHART 9
Five million Jobs were added to Ul
coverage by 1970 amendments.
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workers in at least 20 weeks in a year or have a
payroll of $1,500 or more in a calendar quarter
will now be covered.

“One or more” coverage has been 35 years in
the making. Initially, the Social Security Act
called for coverage of employers having at least
eight employees in each of 20 wecks during the
year, on the assumption that the administrative
problems involved in eoverage of smaller firms
would be too great. Nevertheless, in 1954 the pro-
gram was enlarged to include employers with four
or more workers, and over the years individual
States expanded protection even further. By 1970,
over half the Statéz had coverage provisions which
were broader than the Federal protection—in fact,
a third of them had small firm coverage compara-
ble to that achieved nationally under the new
amendments.

The third largest number of workers affected by
the new legislation are 1 million employed by State
hospitals and State institutions of higher educa-
tion. Until now, coverage of State government
workers has been at the option of individual
States, and althongh 36 States have mandatory or
elective provisions for coverage of State and local
government workers, only about 6 percent of the
total number of such workers have been protected.
The new legislation requires that States permit
cities and counties to bring their hospitals and
institutions of higher education under UI
coverage.

The new legislation also extends coverage to ap-
proximately 200,000 jobs in agricultural proc-
essing activities, to almost 200,000 jobs held by
[.S. citizens employed by Amnerican firms outside
this country, and to about 200,000 other jobs such
as agent-driver and outside salesman by broaden-
ing the program’s definition of an “employee.”

Extended Benefits

A major achievement of the new legislation is
provision for a longer duration of benefits in times
when unemployment is high. Although nine States
had enacted permanent programns of this kind
prior to 1970, national programs of extended bene-
fits had always been of a temporary nature. In the
1958-59 recession, $.600 million was paid out in a
special extended benefit program; in 1961-62, a
second such program paid out $770 million. But
the efficacy of these programs was reduced by the

delay involved in getting the necessary legislation
passed.

The new program, which must be in effect in all
Stateés by 1972, is a permanent program, to be
financed jointly by the Federal and State govern-
ments. At any time after the beginning of 1972,
when the national insured unemployment rate
reaches 4.5 percent or more (seasonally adjusted)
for 3 consecutive months, the program will be trig-
gered into operation in all States. Workers who
exhaust their regular benefit rights will have them
extended by 50 percent, up to a maximum of 39
weeks (including both regunlar and extended bene-
fits). The provision remains in effect until the
national unemployment rate drops below 4.5 per-
cent for 3 consecutive months,

Under a parallel but slightly different provision,
which could be made effective by State legislatures
as early as October 1970, a rise in unemployment
in 2 single State may trigger extended benefits
there even when this has not happuned nationally.
By Jannary 1971 nine States had already passed
the necessary legislation and were paying extended
benefits.

Financing the Enlarged Program

The rise in administrative costs of the unem-
ployment insuranee program over the past several
years parallels the general rise in salaries, equip-
ment prices, space rentals, and other nonpersonnel
costs. In fact, costs threatened to outpace avail-
able funds, especially since funds for administra-
tion are derived from taxes on employers applied
only to the first $3,000 paid to a worker in a calen-
dar year.

In 1969, recognizing that the inadequacy of
revenues threatened sound administration, the
Congress provided stop-gap legislation which
speeded up tax collections by requiring quarterly
payments of the tax beginning in 1970, The Ad-
ministration had also requested that the taxable
wage base be increased to $4,800 for 1972 and 1973,
and to $6,000 effective in 1974. In addition to pro-
viding needed revenue, these increases would have
corrected some of the present inequities in applica-
tion of the tax, under which high-wage employers
have contributed less than theirshare to the financ-
ing of the program.

In the Employment Secuvity Amendments of
1970, Congress sought instead to cope with the
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financing problems by increasing the Federal UI
tax from 3.1 percent to 3.2 percent, retroactive to
January 1, 1970, and increasing the taxable wage
base from $3,000 to $4,200, effective January 1,
1972. While these changes will meet the financing
problems temporarily, financing difficulties can be
expected to recur by the mid-1970%.

Research, Training, and Judicial Review

In the past, most unemployment insurance re-
search has been undertaken by individual States.
The 1970 amendments make the first provision for
a continuing and comprehensive research program
on o national basis, authorizing up to $8 million
annually for this purpose. Specifically mentioned
as research targets ure “factual studies covering
the role of unemployment coinpensation under
varying patterns of unemployment including those
in seasonal industries, the relationship between
the unemployment compensation and other social
insurance programs, the effect of State eligibility
and disqualification provisions, the personal char-
acteristics, family situations, employment back-
ground and experience of claimants . ...” Also
called for is research on extension of coverage,
especially to farm labor.

Training of State and Federal staff in order to
improve program administration, especially with
respect to the handling of claims, is specifically
provided for. The amendments authorize the ex-
penditure of up to $5 million annually for this
purpose.

Judicial review of findings by the Secretary of
Labor which are adverse to a State is authorized
for the first time. A State so affected may, within
60 days, petition the U.S. Court of Appeals for
the District of Columbia or the appropriate cir-
cuit court for a review of the findings. The filing
of such an appeal would stay any action by the
Secretary for an additional 30 days. The court
could then decide if further relief is warranted.

ADDED RESPONSIBILITIES
OF THE Ul SYSTEM
Employability Services to Claimants

A new role for the unemployment insurance
system in the reemployment process has begun
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with the Employability Services to Claimants
project. The activity had its root in the New York
City Claimant Advisory Service Program
(CLASP), which began in 1967. In 1969 and 1970,
a national pilot project was developed in 13 cities,
which have more than a fifth of the national claims
load.*

In the participating cities, UI staff provides
claimants with job market information and aids
them in:developing job-search plans. Using job
bank information where it is available, the staff
refers job-ready claimants to openings, thereby
lightening the load on public employment offices.

Trade Readjustment Allowances

Although the Trade Expansion Act has since
1962 provided for assistance to workers who lose
their jobs as a result of increased foreign imports,
not until December of 1969 was the first petition
for trade readjustment allowances certified by the
Tariff Commission (as discussed earlier in this
chapter). Payments began in early 1970 and are
being made through the unemployment insnrance
system.*

By the third quarter of calendar 1970, $4 mil-
lion in assistance payments had been paid to 4,300
workers. Trade allowances are currently being
paid in 10 States—Massachusetts, Pennsylvania,
California, Rhode Island, Indiana, Illinois, Ohio,
Michigan, New York, and Oklahoma—to unem-
ployed workers from industries making such
diverse products as transmission towers, ladies’
shoes, and pianos. Weekly payments amount to
65 percent of the individual’s average weekly
wage, or 65 percent of the average weekly manu-
facturing wage, whichever is less (a substantially
higher benefit than under the regular UI pro-
gram).

Disaster Unemployment Assistance

The Disaster Relief Act became law on Octo-
ber 1, 1969. The Office of Emergency Prepared-

R The citles are Heattle, Boston. Phoenix, Minneapolis-St.
Paul, San Francisco-Onkland, Pittsburgh, Hartford, Newark, a
part of New York City, Chicago, Milwaukee, Clucinnati, and St.
Louis. Similar programs under State sponsorship are under-
way in Georgla, Tennessee. Mississippl, Alabama, Maryland, Utah,
and Oregon. Projects fn Baltimore, Phoenix, and Pittsburgh are
being closely coordinated with the USTES Comprehensive Man-
power Agency Models In those citles.

3 Allowances are pald from Federal funds and have no effect
on employers’ unemployment insurance experlence ratings.
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ness, which administers the legislation, delegated
to the Department of Labor the responsibility for
making weekly cash payments to individuals
whose unemployment results from natural disas-
ter. Major disasters occurring after July 1, 1967,
are covered by this act and amending legislation.

Such disasters—hurricanes, tornadoes, storms,
floods, forest fires—arg not nncommon. Since the
effective date of the program, 70 have occurred,
bringing with them much hardship in a total of
37 States.

The Nation’s first disaster nnemployment assist-
ance was paid on December 19, 1969, to residents
of Mississippi who had become unemployed as a
result of Hurricane Camille’s fury. By late 1970,
more than 42,000 individuals in 14 States, the
Virgin Islands, and Puerto Rico had bencfited
from this new program; about $11 million in
assistance had been paid (out of general revenue).

Benefit payments are made by the UI system.
In general, payments equal the average weekly
payment for total nnemployment under tlie State’s
Ul law.

OBJECTIVES FOR THE FUTURE

Extension of Coverage

Although Congress failed to include farm lahor
coverage in the 1970 amendments, the act directs
the Secretary of Labor to “establish a program of
research to develop information ... as to the
effect and impact of extending coverage to ex-
clnded groups with first attention to agricultural
labor.” That research has begun. Eighteen States
are involved in the vesearch projects, most of
which are conducted under the guidance of a com-
mittee representing the agricultural experiment
stations of 12 land-grant universities. Preliminary
cost data are expected to beavailable early in 1971,
and proposed legislation providing farm labor
coverage will nndoubtedly be submitted to Con-
gressatthat time.

Employees of State and local governments
represent almost 8 million of tlie nearly 12 million
wage and salary workers who will still lack UI
protection in 1972. To date, only 10 States have
mandatory coverage of State employees and only
two of local government employees, and in States
with provisions for elective coverage the results
have been insignificant.

D G

The recent mandatory coverage of workers in
State logpitals and institutions of higher educa-
tion under the Federal-State UI systemn will per-
haps encourage further State action. Hopefully,
many State legislatures will promptly extend Ul
coverage to other State employees and to local
government workers.

While the estimated 1.8 million private house-
hold workers in the country would certainly benefit
from unemployment insurance, only two States,
New York and Hawaii, now cover these workers.
The successful programs in these two States indi-
cate that barriers to coverage are surmountable
and that coverage can and shonld be provided in
other &tates.

Benefit Adequacy

The goal of the unemployment insnrance system
has been tocompensate the great majority of unen-
ployed workers for at least 50 percent of their wage
loss. The benefit amount is, however, subject to
maximum written into State laws. While wages
have risen considerably in the three decades of the
unemployment insurance program, benefit maxi-
mums have risen much more slowly, with the
result that for many workers UI benefits now
represent less than 50 percent of their previons
wages.

In 1939, the benefit maximum was 50 percent or
more of the average wage in all but two States,
and only 27 percent of all beneficiaries were pre-
vented by the maximum from receiving an amount
eqnal to half their usnal wages. In early 1970, how-
ever, the maximnm was as high as 50 percent of
avernge wnges in only 23 States, and almost half
of all beneficiaries were limited to the benefit maxi-
mums instead of receiving benefits proportionate
totheir weekly wages.

When submitting the Administration’s propos-
als to the Congress, the President said that *. . .
it is essentinl that the benefit maximum be raised.
A maximum of two-thirds of the average wage in
the State would result in benefits of 50 percent
of wages to at least 80 percent of insured workers.”
He called upon the States to act promptly to avoid
the need for Federal action.

In the year following the President’s request,
benefit levels were raised in 37 States, but in no
case to the level requested. Only one State
(Hawaii) las a benefit maximum equal to the
standard called for by the President.
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Toward Equal Employment Opportunity

The Council of Economic Advisers has esti-
mated that race discrimination reduces the gross
national product by about 214 percent annually.
Thus the total cost of discrimination in employ-
ment in the United States probably amounted to
over $24 billion in 1970. The waste—which shows
up both in disproportionately high rates of unem-
ployment among minority groups and in under-
utilization of employed minority workers—is
difficult to measure in dollar costs but unquestion-
ably reduces the productivity and purchasing
power of a sizable segment of the labor force.

Undoubtedly many adults—and their families—
are on welfare rolls, not because they lack either
the ability or the will to work but because their
skin color or their native langnage bars the way
to employment. And unarguably, much of the so-
cin] unrest that erupted in Watts and later spread
to other ghetto areas is, at base, an angry reaction
to discrimination in employment.

Progress toward equal employment opportunity
for the Nation’s minorities was a major goal of
Government action during 1970. The programs of
manpower training and related services already
described consistently serve poor Negroes and
members of other minorities in large numbers.
And a variety of administrative efforts were car-
ried on under the Civil Rights Act of 1964, re-
lated legislation, and a series of Executive orders,
which proscribe discrimination in employment on
the basis of race, color, sex, age, religion, or na-
tional origin.® The translation of these proscrip-
tions into the reality of employment opportunity
based on abilities and skills requires unflagging
and imaginative effort. In view of the concentra-
tion of minorities #mong the poor in the labor
force, equal employment opportunity programsare
an important element of an active manpower
policy aimed at alleviating poverty.

ACTIVITIES FOR ALL MINORITIES

The Equal Employment Opportunity Commis-
sion, established by title VII of the Civil Rights
Act of 1964, strives to end discrimination in

3 For more information about the problems and activities dis-
cussed fn this sectlon, see 1970 Manpotwer Report,p. 89 ff,
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hiring and firing—and also in wages, working
conditions, promotional opportunities, and train-
ing~—by employers, unions, employment agencies,
and training sponsors. The Coinmission works
throngh investigation, conciliation, and persua-
sion—for the benefit of Negroes, Indians, Spanish
Americans, and other ethnic minority groups, as
wellizs women.?®

The EEOC completed about 5,000 investiga-
tions during fiseal 1969 (the last year for which
dataare available), a 43-percent increase over 1968.
In addition, 774 conciliations were completed, up
by 21 percent from the previous year. Less than
half the conciliation efforts were deemed success-
ful, but those that were benefited about 30,000 per-
sons. Conciliation benefits often include payment
of back wages, totaling $2.8 million in 1969.

A point of emphasis for the Commission in 1970
was initiating new procedures for coping with the
growing backlog of cases, which amounted to some
8,600 at the beginning of the year. Settlement may
now be undertaken immediately following investi-
gation and the issuance of findings of fact, with-
out waiting for formal decisions by the Commis-
sion. About 700 of 1,800 charges have been dis-
posed of through this shortcut procedure. Despite
acontinuing increase in the volume of new charges,
the agency expects to be able soon to reduce aver-
age processing time from 20 to 6 months.

A highlight of EEOC 1970 activities was an
areawide investigation of discriminatory employ-
ment practices in Houston. This city was selected
for the third in a series of annual investigations
of major metropolitan arcas in view of its rapid
growth and sizable Negro and Spanish-speaking
populations. Following public hearings, over a
period of several months a task force investigated
179 charges of class action discrimination (class
actions are brought on behalf of groups of workers
rather than individuals) against 112 companies,
unions, and apprenticeship programs. Added to
the 80 charges already under investigation at the
time of the hearings, these EEOC activities should

% The EEOC was establfshed by and draws 1ts authority from
title VII of the Clvil Rights Act of 1964, which applies to
employers of 20 or more workers and unfons with 25 or more
menhers. Proposed legislatlon to give the agency powers to issue
cense-nnd-desist orders and to bring violators to the court has
been repeatedly fntroduced fn the Congress. Such legtslation

agnin fatled of passage in 1970 and has been resubmitted to the
92d Congress,
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have a significant impact on area employment
practices and patterns.

The EEOC encourages voluntary compliance
and aids employers and unions seeking to achieve
it. Duving 1970 edueational programs were de-
veloped in cooperation with civie, religious, trade,
and professional associations, and visits were
made to new and expanding firms to advise them
on ways of complying with title VII of the Civil
Rights Aect. In addition, the Talent Search Serv-
ice referred 1,500 minority group applicants for
professional and administrative positions to 320
firms requesting such assistance.

Although the Commission lacks the power of
enforcement through the courts, its legal division
has an important job to do on several fronts. It
holds discussions with and supplies supporting
factnal information to the Departinent of Justice,
which can bring suit under title VII if concilia-
tion efforts have failed and the case involves a pat-
tern of discrimination which affects the public
interest. The division also advises persons bring-
ing charges of their right to inaintain a civil action
to compel complinnce and intervenes in those
actions as amicus curine (friend of the court).

Altogether, more than 400 title VII cases have
been litigated in Federal conrts since 1965. In
the 14 months ending with December 1970, the
Justice Department prosecuted almost as many
suits alleging discrimination in employnent as
were brought in the first 4145 years after title VII
became effective.

Still another EEOC approach to identifying
and overcoming discrimination is the State Linison
Program, through which the Commission gives
financial assistance to State and local antidiscrimi-
nation agencies in enforcing State and local laws.
As o result of investigations by 40 of these agen-
cies, 85 employers voluntarily signed affirinative

“action plans in 1970 to change hiring and recruit-

ment activities. In these companies the rate of hir-
ing of minorities has gone up from 8 to 26 percent.

The Office of Fqual Employment Opportunity
in the Department of Labor is responsible for in-
suring that the national policy of equal opportu-
nity is observed and promoted in all manpower
activities under the Departinent’s negis.* Its field
of concern extends to the Federnl-State employ-
ment service system, as the main supplier of man-

3 Title VI of the Civil Rights Act of 1064 specifically pro-
hibits discrimination on the basis of race, color, or natfonal
origin in programs receiving Federal inanclal assistance.
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power services. to the work and training prograins
administered by the Department, to registered ap-
prenticeship programs, and to research and demon-
stration projects.

Compliance reviews of employment service oper-
ations and investigations of complhints have un-
covered many discriminatory practices not only in
job referrals but also in aptitude testing and even
in use of physical facilities. A paucity of minority
representation has been found on the staffs of
many offices, and instances have been noted of dis-
courteous treatment of minorities and inadequate
staff training regarding civil rights. If agency
staffs are to exemplify and encourage equal op-
portunity in the communities they serve, their
composition and demeanor should serve as a model.

Between 1967 and 1969, the proportion of minor-
ity group members in all employment service posi-
tions rose from 12 to 14 percent, still seriously
below minority proportions in the total popula-
tion. Moreover, minorities are especially poorly
represented in the middle- and upper-level jobs in
most State agencies. As a corrective measure, the
Manpower Administration, in the spring of 1970,
adopted a policy ealling for natching the minority
group composition of local staffs with local popu-
Intion patterns. This matching is to apply not only
overall but to all categories of jobs.

Recognizing that this policy could not be carried
out overnight, the Manpower Administration
asked ench State agency to develop a 2-year plan
of action for State and local staffs, treuslating
policy into specific goals and timetables, During
fiscal 1971 and 1972, about a third of 411 hires and
proniotions must involve minority gronp members
if the goal is to be realized.

The Office of Equal Employment Opportunity
has discovered that such factors as inappropriate
testing procedures and recruitment methods con-
tribute to the poor showing of employment secu-
rity agencies. State merit staffing procedures are
also often a bar to hiring and upgrading minority
members. The Office works continnously with State
agencies to eliminate discriminatory practices and
make needed changes. For example, as a result of
an evaluation of the Nevada Employment Secu-
rity Department, the Nevada State Personnel
Division created a study group to explore minority
staffing on a statewide basis. An indepth review is
being made of minimum qualifications, testing
procedures, and the selection process now in use.

In 1970, con'u)]iance reviews were conducted on
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a priority basis in Southwest areas where Spanish
Americans and Indians are numerous and have
severe job problems. Other 1970 activities of the
Office aimed at bolstering opportunities for
minorities included soliciting research proposals
from Negro colleges and formation of a task force
to revise the Employment Security Manual to
tighten procedures governing equal employment
opportunity.

In mid-1970 many of the responsibilities of the

national office for insuring equal opportunity in

programs administered by the Department were
transferred to the 10 regional offices. There the
EEO unit works directly under the Regional Man-
power Administrator on such major functions as
compliance reviews, complaint investigations, and
negotiations for corrective actions, as well as on
efforts to obtain voluntary compliance. Functions
remaining in the national office are policy develop-
ment, the setting of procedural guidelines, and
provision of technical assistance, staff training,
and monitoring. Training sessions have already
been conducted for the professional staff in six
regions regarding their new responsibilities for
implementing civil rights laws and regulations.
Similar sessions are planned for the other regions.

The Gffice of Federal Contract Compliance, also
in the Department of Labor, is charged with en-
forcement of the Executive orders which prohibit
discrimination on the basis of race, creed, sex,
color, or national origin by any firm with u contract
of $10,000 or more from the Federal Government.
These contractors and subcontractors include most
large companies and account for about a third of
all employment in the country.

According to OFCC rules, contractors must
develop plans of affirmative action for arriving
at nondiscriminatory employment patterns. Early
in 1970 these rules were strengthened by a new
requirement that specific goalsand timetables must
be part of the action plan whenever there is under-
utilization of minority workers.

Since some 225,000 contractors and subcon-
tractors are involved in Federal Government
work, comprehensive and thorough review and
monitoring is a practical impossibility. However,
the 15 Federal agencies awarding contracts
routinely conduct compliance reviews—6,500 of
them in 1970—while the OFCC follows up with
indepth, onsite reviews in indudtries and areas
where it appears that extra efforts are needed. The
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OFCC made 38 of these compliance reviews in
1970 (in industries and areas selected partly on the
basis of a computer analysis of industry data on
employment patterns).

_ Continuing the previous year’s emphasis on
increasing . minority participation in federally
financed construction, a model construction com-
pliance plan was issued early in 1970 to assist
the many communities interested in developing
voluntary affirmative plans of action. A task force
was established t¢ aid OFCC area coordinators
(attached to the 10 regional offices) during the
season of peak construction activity in giving
technical assistance in union-management-minor-
ity group negotiations to arrive at “hometown
solutions.” Sixteen of these had been achieved by
November,*

In two cities—Philadelphia and Washington—
the OFCC has had to impose a plan of action, in
the absence of tripartite agreement regarding in-
creased employment of minorities on Government
projects. The original Philadelphia Plan/® an-
nounced in 1969, has been strengthened by adding
timetables for reaching the specified geals and by
exteriding coverage to private work done by Ifed-
eral.contractors. This latter provision (also appli-
cable to Washington) is a safeguard against eva-
sion by switching of minority workers from pri-
vate to public construction projects. In Seattle,
court action to stop discrimination and impose
goals and timetables has been necessary.

Voluntary agreement is both the more likely
and the more desirable solution, however. At the
year’s end, construction compliance plans were
being negotiated in 75 additional cities with tech-
nical assistance from the OFCC.

A recent effort to open union membership to
minorities is the Manpower Administration’s
Journeyman Training Program, which usually
operates as an adjunct t» “hometown solutions”
generated by the OFOC. Generally, nonprofit cor-
porations set up for the purpose operate these proj-
jects. Experienced construction workers are re-
cruited, evaluated, and placed as journeymen with
appropriate unions, while less skilled workers are

®The “hometown solutfons” were arrived at in Boston.
Chicago, Denver, Detrott, Indianapolis, Kansas City, Little Rock,
Los Angeles, New Orleans, Phoenix, Pittsburgh, Providence,
Rochester, Santa Clara, 8t. Louts, and Tucson,

®For a detalied account of the original Philadelphta Plan,
see 1970 Manpower Report, pp. 87-98.
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accorded advanced trainee status and provided
with skill training snd basic education directed
toward journeymszn status. The projects serve both
unskilled, inexperienced persons who require con-
siderable help to become apprenticeable and those
who can qualify as apprentices with only minor
assistance. While only 14 journeyman training
contracts had been signed by the end of 1970, pro-
posals were being rendied by local groups in many
other cities, However, these projects are proving
somewhat difficult to negotiate and operate since
labor, management, and the minority community
must coalesce on a common goal.

In connection with its regular prograin of
apprenticeship promotion, the Department of
Labor’s Bureau of Apprenticeship and Training
assists in the placement of minority workers. Dur-
ing fiscal 1970, 8,400 were placed in registered
apprenticeships, about 11 percent of all new regis-
trations, Included were 1,700 placements through
Apprenticeship Information Centers, a network
of 36 centralized offices where information, coun-
seling, and referral to apprenticeships are avail-
able, State employment security agencies operate
the centers in cooperation with the Bureau. The
centers make n special effort to serve minority
youth who, in fiscal 1970, mede up 31 percent of
referrals and 21 percent of placements, Factors
which contributed to the lag in placements of
minorities were the substantial cutback in Federal
expenditures on construction and the decline in
construction activity, prior to the upturn in res-
idential building in late 1970.

The Bureau has for some years provided tech-
nical and monitoring services to still another effort
to channel minority youth into skilled construction
trades, the Apprenticeship Outreach Program
sponsored by the AFL-CIO and cooperating em-
ployers. Outreacli projects are run by the National
Urban League, by the Workers Defense League,
by Building and Construction Trades (‘ouncils,
and by minority group organizations in seven com-
munities. Fifty-eight of these projects were operat-
ing at the end of 1969: by late 1970 the number
liad grown to 81. The number of minority youth—
mostly Negroes—placed in apprenticeship as a
result of the program’s recruitment, special tutor-
ing, and counseling advanced from more than
5,000 by the end of fiscal 1969 to 6,900 through
fiscal 1970.

ACCENT ON OLDER WORKERS

Discrimination in employment on account of
age (40 to 65 years) is prohibited by the Age Dis-
crimination in Employment Act of 1967. Adminis-
trative responsibility for protecting more than 45
million middle-aged and older workers from the
same discriminatory patterns that face ethnic
minorities is lodged with the Wage and Hour
Division of the Department of Labor.

The Wage and Hour Division relies mainly on
informal conciliation, conference, and persuasion
in accomplishing the purposes of the act and has
therefore expended much effort in educating and
informing employers and obtaining pledges to
eliminate age discrimination. Factfinding activi-
ties have uncovered much illegal advertising by
employers and employment agencies, as well as
refusals to refer or hire older workers.

Conciliation efforts have been generally fruit-
ful, and arbitrary age barriers have been removed
in an estimated half-million jobs. A recent step-up
in the drive against illegal advertising has been
announced.*®

PROTECTION FOR WOMEN

Like older workers and racial minorities, women
are frequently barred from jobs and even more
frequently from promotion: Such discrimination
persists despite Federal and State legislation out-
lawing discrimination in employment on the basis
of sex."!

Highlighting recent efforts of the Federal Gov-
ernmeit io help women achieve equal employment
opportunity are the guidelines on sex discrimina-
tion issued by the Department of Labor under the
Executive orders barring discrimination by. Fed-
eral contractors and subcontractors on federally
ussisted construction (as discussed earlier in this
section), Contractors must have written personnel
policies insuring nondiscrimination, and collec-
tive bargaining agreements must be consistent
with the guidelines. Other specific prohibitions
apply to separate seniority rosters for men and

9 For more detnil nbout 1870 activities under the Age Dis-
crimination in Employment Act, see the Report to Congress, Age
Discrimination in Employment Act of 1967, Departmeat of
Labor, 1971,

4 For a discussion of problems of women In achleving equal
employment opportunity, see 1970 Manpower Report, pp. 106-
107, 111-112, and 185-189.
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women, discrimination based on a woman’s mari-
tal or childbearing status, and separate columns
of “help-wanted” ads for men and v »men in news-
papers (except for bona fide reasons related to the
nature of the work involved).

The Equal Employment Opportunity Commis-
sion reports that complaints based on sex dis-
crimination rose somewhat between fiscal 1969 and
1970 and made up one-fifth of all complaints re-
ceived. Activity on behalf of equal pay for women
was also brisk in 1970. The Wage and Hour Divi-
sion, which administers the Equal Pay Act of 1963,
reports that women represented nearly all of the
clnimants for the more than $25 million due
through 1970 because of violations of the law.*?

“Protective” legislation limiting women’s hours
of work is also viewed by many as an undesirable
bar to women’s employment. In 1970 a number of
State attorneys general held, with the approval of
the Equa) £mployment Qpportunity Commission,
that State laws governing hours of work for
women were superseded by title VII of the Civil
Rights Act and would not be enforced.

The Women’s Bureau of the Department of
Labor, in its constant effort to promote and pro-
tect the intere:ty of working women, selected five
groups of disadvantaged women for special atten-
tion during 1970. Activities were initiated on be-
half of black, American Indian, Spanish-speaking,
young, and poor Appalachian women, and liaison
was establisiied with other agencies to help these
groups.

PROGRAMS FOR SPANISH AMERICANS

More than 10 million Spanish Americans con-
stitute the Nation’s second largest minority group.
About 7 million are Mexican Americans, concen-
trated in California, Arizona, Csclorado, New
Mexico, and Texas. Another 1.5 million are Puerto
Ricans, living mainly in the Northeast, especially
in New York City, but with a significant number
also in the Great Lakes area. It is estimated that
more than 500,000 Cubans have entered the coun-
try since 1959; they live mainly on the East
Coast—with the heaviest concentration in the
Miami area, where nearly a third of the city’s pop-

“For an evaluation of the act, see the Report to Congress,
Minimum Wage and Mazimum Hours Standards under the
Fair Labor Standards Act, Department of Labor, 1871. p. 61 f1.

ulation is now Cuban. In addition, there are per-
haps 1.5 million persons from other Latin coun-
tries spread throughout the United States.

While national data on the labor force status of
Spanish Americans are not gathered regularly,
surveys of urban areas have uncovered shockingly
high anemployment rates for Puerto Ricans and
Mexican Americans.** It is believed that most
Cuban refugees have jobs, although these are often
low paying and unskilled. As the Cubans learn
Englisl, they have a better chance at jobs using
the skills many of them brought to this country.

Recognizing the special difficulties of the
Spanish-speaking minority, the Congress in 1969
created a Cabinet Committee on Opportunities for
Spanish Speaking People “. . . to advise Federal
departments and agencies on the development and
implementation of comprehensive and coordinated
policies, plans and programs focusing on the spe-
cial problems and needs of the Spanish-speaking
and Spanish-surnamed Americans.” The Commit-
tee is comprised of the heads of 10 Federal agen-
cies, the member of the Equal Employment Op-
portunity Commission most concerned with the
Spanish-speaking, and a chairman appointed by
the President.

A significant activity of the Committee has been
to insure the inclusion in the 1970 census of ques-
tions which for the first time will yield needed,
definitive information about the. size, nature,
and problems of the Spanish-speaking population.
Committee staff have also worked with tiie Depart-
ment of Labor to promote greater and more effec-
tive participation of this minority group in man-
power programs.

All of the training and work-experience pro-
grams administered by the Department of Labor
enroll Spanish Americans—well over 150,000
altogether in fiscal 1970. They constituted 15 per-
cent of all new enrollees and were concentrated in
the NYC in-school and summer programs
(65,000), in the CEP’s (23,000), in WIN (18,000),
and in the MDTA institutional program (17,000).
The Job Corps enrolled about 3,500 Spanish-
surnamed youth in late 1970—Mexican Americans
in the Southwest and Puerto Ricans at two centers
on the island and various centers on the mainland.

A long-standing program funded by the De-
partment of Labor is SER (Service, Employment,

4 See 1970 Manpower Report, pp. 100 £,




and Redevelopment), established in 1966 and run
by Mexican Americans in the Southwest. In mid-
1970, 22 SER projects were operating in five
States where there are large numbers of disad-
vantaged Mexican Americans. SER staff provide
prevocational language training and counseling to
unskilled, unemployed Mexican Americans and
refer some of them to skill training in centers
administered by State departments of vocational
education. Job placement and followup services are
also provided. In fiscal 1971 about 7,000 persons are
expected to be served, of whom perhaps 1,700 will
be enrolled in skill training.

A demonstration project, Basic Occupational
Language Training, has developed and tested a
program of English literacy training for Puerto
Rican sorkers in New York over a period of a
year and a half. The test grozp included 175
workers in varied busiuess and public service
enterprises in five occupational areas. It was
found that improvement in langnage capability
did occur, even among workers as old as 40 and 50,
and that the improvement contributed significantly
to job retention and upgrading. The project isin a
second phase of refinement and fuller documenta-
tion to make possible use of the new training
techniques with other Spanish-speaking groups.

More than 800 Spanish-speaking interviewers
and counselors work in local public employment
offices, and some State agencies have printed infor-
mational materials in Spanish. A Spanish version
of the General Aptitude Test Battery was devel-
oped in Puerto Rico and has been successfully used
in the continental United States with Puerto
Ricans and Cubans. Because of dialect differences,
this version cannot be used with Mexican Amer-
icans, but work is in progress on a nonreading
aptitude test battery for them.

A task force of Spanish-speaking manpower
experts was convened by the Department of Labor
during 1970 to study the critical employment and
employment-related needs of the Spanish-speaking
community. Their report, submitted at the end of
the year, recoinmended that a policy be enunciated
committing the Nation to the achievement of max-
imum employability for the millions of Spanish-
speaking Americans. A comprehensive program
was urged—one that would include intensive
research, development of long-range policy goals,
organizational procedures which fully recognize
the language barriers involved, and the addition

of stafl resources devoted specifically to alleviating
the employment problems of Spanish Americans.
A 5-year plan would earmark funds for the pro-
gram and emphasize delivery of manpower serv-
ices at the local level through ongoing inanpower
programs. The effectiveness of current efforts for
Spanish-speaking people is inhibited, in the task
force's view, by a pervasive lack of understand-
ing of their group’s special problems.

ACTIVITIES FOR INDIANS AND
ALASKA NATIVES

The economic deprivation of American Indians
is well known. In his 1970 message to the Congress
stating new policies and goals for American In-
dians, the President pointed out that their overall
unemployment rate is 10 times the national aver-
age and as high as 80 percent on some of the poor-
est reservations. In addition, 80 percent of the
462,000 reservation Indians have annual incomes
below the poverty line—averaging only $1,500 per
family. Along with high unemployment and
poverty, Indians suffer associated handicaps of
poor diet and health, lack of education and facility
with English, and lack of job skills.

While many Indians have left the reservations—
some authorities estimate that the majority are now
living in cities and towns—this has not been a sure
escape fromn poverty, Estimates are that three-
fourths of the Indians in urban areas are also poor.
And the strain of adjusting to an alien environ-
ment has driven many to return to reservations.

The President’s message presented a new Indian
doctrine, breaking with past thinking on Indian-
Federal relationships. In place of a policy looking
toward eventual termination of the trusteeship
relation, with interim paternalisin, the President
posed the goal of Indian independence from Fed-
eral control without loss of Federal concern and
support. The key provision of the legislation he
proposed would allow Indians to assume respon-
sibility for all or parts of government service pry-
grams without the loss of Federal financial
support. Such legislation, he said, “. . . would
directly channel more money into Indian com-
munities, since Indians themselves would be ad-
ministering programs and drawing salaries which
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now go to non-Indian administrators.” ¢ He cited
the success of programs funded by the Office of
Economic Opportunity which for over 4 years
have been operated under the control of local In-
dian organizations.

An instance of the new policy in practice is the
joint agreement between the Office of Economic
Opportunity and the Department of Health, Edu-
cation, and Wel fare—with cooperation from the
Departments of Labor, Housing and Urban De-
velopment, and Commerce—to support seven
Indian centers in major cities. These urban centers
will act as links between ongoing Federal, State,
and local service programs and urban Indians.
The Bureau of Indian Affairs expects to contract
with thess centers to obtain relocation services for
reservation Indians who are making the transi-
tion to urban life and employment.

The Department of Labor has approached the
gonl of more and better training and employment
opportunities for American Indians in & variety
of ways during the past year, following the Presi-
dent’s policy emphasis. For example, the em-
ployment services in States with large Indian
populations have been encouraged to recruit more
Indian stafl members; at the end of 1970, the whole
Federal-State employment service system had only
100 Indians on the staff, all of whom had been
hired since 1967. The Job Corps during 1970 signed
its first contract for a center to be managed and
operated exclusively by and for Indians. In the
Operation Mainstream program, 14 contracts were
signed with tribal councils or Indian leagues.

Another innovative project is an MDTA train-
ing program in aquaculture run as a Lummi tribal
enterprise in the State of Washington. In August
1970 this project completed its first year, having
trained 21 Lummi Indians. The project establishes
commercial fish and shellfish production ponds in
the Lummi tidelands. With interagency sponsor-
ship (OEO, BIA, and the Economic Development
Administration are cooperating), project plans
call for an eventual work force of 600 on the aqua-
farm and for a.dditional activities such as harvest-
ing seaweed and performing water quality studies.
A new training project for up to 100 Indians began
in September.

4 “The President’s Messnge to the Congress on New Policies
and Goals for Amerfcan Indlans,’” as reported in Indian Record
(Washington : Department of the Interior, Bureau of Indlan Af-
fairs, August 1970). p. 5. Programe for Indians are costing over
$400 million annually in Federal funds.
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Nearly 24,000 Indians were enrolled in man-
power programs in fiscal 1970, They represented
over 2 percent of all first-time enrollees, compared
with an Indian representation of less than one-
half of 1 percent in the total population. In the
largely rural Operation Mainstream program, 9
percent of the enrollees were Indians. Rural CEP’s
in Arizona, New Mexico, Minnesota, Montana,
North Carolina, Wisconsin, and Michigan also en-
roll relatively large numbers of Indians.

The Office of Economic Opportunity has a man-
date to undertake programs that will contribute
to family and community self-sufficiency for In-
dians. During fiseal 1970, $17 million in OEQ
funds supportéd community development projects
on reservations in 23 States. In addition, two pro-
grams funded by the OEQ in fiscal 1970 will result
in graduate degrees and professional status for
190 Indian students. One of the programs is for
school administrators, the other for lawyers.

The manpower needs of a small minority in a
remote part of the country—the Eskimos, Indians,
and Aleats in Alaska—are sharing the spotlight
turned on the State by the recent discovery of oil.
The new industry is expected to generate many
skilled jobs, and efforts are underway to prepare
seriously disadvantaged natives for some of these
jobs. The State employment security agency is
sending mobile teams to scattered villages near
projected oil drillings and the proposed pipeline
to assess the local Inbor supply and training needs.
Already, in the summer of 1970, a training pro-
gram for jobs in the oil industry was being con-
diucted at. the Indian school at Mt. Edgecomb.

A variety of manpower programs are underway
in Alaska. One is a statewide on-the-joh training
project, run by the Alaska Federation of Natives,
involving some 200 trainees. Using the self-help
techniques developed in the Qpportunities Indns-
trialization Center in Philadelphia, native staff
operating from Anchorage are reaching out to
many of the 200 native villages to recruit, train,
and otherwise aid the trainees, and finally place
them in jobs. At the MDTA multioccupation train-
ing center in Seward, about 60 percent of the
trainees are Alaska natives. An on-the-job train-
ing project under MDTA serves 230 trainees, half
of them natives. Also, a New Careers program
lias opened 25 jobs in several State government
departments, primarily for teacher aides in native
villages.




During 1970 an MDTA contract with the
Alaska Village Corporation provided training in
the operation of diesel engines to two natives in
each of several villages. Finally, Froject Hire, a
joint endeavor by the Departments of Defense,
Labor, and the Interior and the Civil Service
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Commission, provides 200 trainee openings for
natives annually on military posts. Although
small, these programs are varied and widespread.
Together. they should have significant impact in
opening opportunities for Alsska’s native
population.
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WHERE TO GET MORE INFORMATION

For more information on manpower programs and services in your area, contact your Regional Man-
power Administrator at the address listed below or the neares\ office of your State employment

service.

Location States Served

John F. Kennedy Federal Bidg. Connecticut Maine Massachusetts
Boston, Mass. 02203 New Hampshire Rhode Island vermont

341 Ninth Avenue New Jersey New York Puerto Rico
New York, N.Y. 10001 Virgin Islands

P. O. Bax 8796 Delaware Maryland Pennsylvania
Philadelphia, Pa. 19191 Virginia West Virginia

D.C. Manpower Administrator
14th and E Streets, NW.
Washington, D C. 20004

District of Columbia

1371 Peachiree Street, NE Atabama Florida Georgia
Atlanta, Ga. 30309 Kentucky Mississippi North Carolina
South Carolina Tennessee
219 South Dearborn Street iHinois Indiana Michigan
Chicago. Il 60604 Minnesota Ohio Wisconsin
1110 Comimerce St , Rm 6B7 Arkansas Louisiana New Mexico
Dallas, Tex 75202 Oklahoma Texas
911 Walnut Street lowa Kahéas Missouri
Kansas City, Mo. 64106 Nebraska
Federal Office Bldg Colorado Montana North Dakota
1961 Stout Street South Dakota Utah Wyoniing
Denver, Colo 80202
450 Golden Gate Avenue Arizona California Hawaii
San Francisco. Cahf 94102 Nevada American Samoa Guam
Trust Territories
Arcade Plaza Alaska Idaho Oregon

1321 Second Avenue
Seattle, Wash 98101

Washington

&1

X



