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FOREWORD

This report summarizes the findings of an 1&-month study of the Concentrated
Employment Program in Boston, Mass., undertaken by three doctoral students at
Harvard University. Drs. Peter B. Doeringer (Harvard) and Michael J. Piore (Massachu-
sefts Institute of Technology) also participated in the project. The original focus of the
study was to have been program evaluation, but this was supplanted by 1 more
important objective—examination of the low-wage labor market. The result is an
imaginative and pioneering exploration of the dynamic relationship between man-
power programs and the economic and social environments in which they operate.

The theoretical material presented and the analysis which follows make a significant
contribution to the understanding of the low-wage labor market. At the same time, the
authors emphasize the deficiencies in our present knowledge of the process by which
both disadvantaged workers and less preferred enterprises adapt to the labor market.

In applying their concepts of the low-wage labor market to appraising manpower
programs, the authors conciude that current programs have paid too little attention to
the effect which low-wage, low-quality employment has upon the labor market
behavior of the disadvantaged. Quite appropriately, in my view, they call for a
reorientation of Federal manpower policies toward the demand side of the labor
market. The findings of this study demonstrate the importance of comprehending the
structure of labor markets when fashioning manpower programs.

Peter B. Doeringer
Cambridge, Mass.
March 1969
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INTRODUCTION

Throughout the i960%s. government agencies became
increasingly involved in efforts to combat high rates of
unemployment in central-city ghettos. A variety of
manpower programs were developed to provide job
training and referral services 1o ‘disadvantaged™
workers, the *"hard-core unemployable.’

In 1967. a new Federal attempt to improve the
effectiveness of those programs began when the U.S.
Department of Labor inaugurated the Concentrated
Employment Program (CEP). in several cities and rural
areas. to coordinate and intensify ghetto manpower
programs. The formulation of the program assumed:

1. That the primary cause of urban unemployment
and low-wage employment lay in the specific handicaps
of individua! workers on the “supply side* of the labor
market;

2. That existing manpower programs had little impact
principally because of their fragmentation and that the
existing patchwork of Federal, State, local, and private
programs could not be efficiently coordinated to tailor
services to individuals® specific needs; and

3. That the effects of existing manpower programs
were being so diffused through the economic system
that it was difficult to appraise program impact and
benefits within particular low-income neighborhoods.

With those assumptions as a foundation, CEP planners
emphasized the unity and comprehensiveness of a
proposed manpower services “delivery system™ in which
services such as placement and training would be
coordinated by a single agency. These services would be
focused on a narrowly defined, low-income *‘target
population.”

All CEP’s were to share four common features:
“(1) Enlisting the active support and cooperation of
business and labor organizations in local communities;
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(2) providing a wide range of counseling. health. ¢duca-
tion. and training services on an individual basis:
(3) developing employment opportunities suited to cach
individual in the program: and (4) providing the follow-
up assistance necessary to assure that a job. once
obtained. will not quickly be lost.™! Within this general
framework. it was expected that each CEP program
would evolve differently. in response to local conditions.

Recognizing the value of these early CEP experiments
for the design of future programs. the Labor Depariment
commissioned this study of the CEP in Boston, Mass.. in
the summer of 1967. The initial plan. to evaluate CEP
and to distinguish between those programs which were
unique to Boston and those which could be generalized
to other cities, was modified us the evaluation
proceeded.

It became apparent that the analytic assumptions
concerning the behavior of the ghetto labor market on
which CEP was based were both inadequate and mis-
leading. Before we could usefully cvaluate this single
program, we had to attempt to construct a more useful
set of assumptions and theories about the ghetto labor
market by which CEP could be appraised.

In this report we seek to suggest an analytic
framework within which both the ghetto labor market
and the appropriatencss of the CEP can be assessed. The
evaluation of the Boston CEP, as administered by
Boston’s community action agency (ABCD), is offered
as an illustration of the relationship of CEP-type
manpower programs to the ghetto labor market: many
aspects of the Boston experience are presumabiy rele-
vant to similar programs in other citics.

———— e,

11968 Manpower Report (Washington: U.S. Department of
Labor), p. i95.
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The nist part o1 the report containy o crtigue o
the analviic assunmptions behind the CLP and suggests
some alternative models of the behavior of ghetto Jaboy
markets. Inthe second part. the Boston CEP s described
as it developed tfrom Apnl 1967 1o March 190x. und the
program s sppretsed within he trumework established
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rescarch und
policy recommendations imphied by the esults of the
study are outlined. The appendiv provides u statement

i the 1rst pact, In the 1mai chaprer. several

of research methodology and an explunatuon ot the
sumpling procedures relfenced to m the teat.



THE LOW-INCOME LABOR MARKET

The Concentrated Employment Program (CEP) repre-
sents an extension and refinement of earlier manpower
programs. It assumes that the principal causes of ghetto
ctuplovient problems are individual handicaps. insuf-
ficient and inadequate schooling, poor work habits. fack
ol vocational training. and so forth, The program’s
design presumes that services which snocesstully ovei-
comée these handicaps will increase the productivity of
disadvantaged workers and will enable them to compete
effectively with other workers. A corollary assumption is
that substantial changes in the *demand side™ of the
labor market are not necessary to achieve such results.

This description ot the ghetto labor market is sum-
marized by the “queue theory™ of the labor market. a
theory w: have found in the course of this study to be
inadequate in several respects. In particular, it over-
emphasizes the relevance of education and skills to
employment and fails to recognize the importance of
voluntary unemployment. high turnover rates. and the
quality of jobs available to ghetto workers.

In this chapter. the following topics are explored:
(1) The queue theory and its application to the ghetto
fabor market: (2) the validity of that application to the
ghetto labor market in Bos*on; and (3)alternative
perspectives from which the cperation of low-income
urban labor markets might be more usefully analyzed.

The Queue Theosry of the
Labor Market

The queue theory sees the labor market as a *‘giant
shapeus” w1 which workers are ranked by employers

ERIC

Aruitoxt provided by Eic:

according to their potential net productivity or desita-
bilitv.? The most educated, skilled, and reliable wotkers
are concentrated at the head of the queue and are the
first to be hited. tmployers hire down the queue unul
their individual lubor demands are met. Agerepate
deniand, by determining total emplovient, establishes
the dividing line between the employed and ilie uiwi-
ploved. At any point in time, the feast preterred workers
at the back of the queue ure most likelv 1o be
uncruployed. and when working. have the st job
security. These are the “last hired. first fireg.”

Workers. particularly those cther than white. living in
low-income urban areas are described as being con-
centrated at the bottom end of the hiring queue. They
have the most serious individual problems with respect
1o educztional attainment and vocatonal skills. These
problems may be compounded by additional dif Tculties
such as poor health, geographical separation from arcas
of rapidly expanding employment opportunitics, and
inadequate transportation facilities,

To alleviate the problems of unemploynment and
low-wage employment, the queue theory suggests
measures to improve the relative position of' the ghetto
labor force on the hiring queue. Educational programs.

2See¢ the Report of the National Commission on Technology,
Automation and Economic Progress, Technology and the Ameri-
can Economy; Vebruary 1966, p. 23, and Lester C. Thurow,
“The Determinants of the Occupational Distributior of
Negroes,"” in The Education and Training of Racial Minorities
(Madison: The University of Wisconsin, Center for Studies in
Yocational and Technical Education, 1968).

Stated in its simplest form, the queue theory asserts that
workers are ranked in the labor market according to the
relationship berween their potential productivity and their wage
rates. Employers then seek to hirc the most productive workers
from the queue, leaving the less productive workers unemployed,
Thus, the characteristics of the unemployed are determined by
total labor demand. the wage structure of the economy, and the
relative worker productivities.,
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SKhl mraiming. onentdllon oo work. Dealth care. ond
tansporiglion are the customary instrumentss of this
approsch. Thus, urban manpower  strategies  are

developed in tenns o adentifving the svmploms o
poverly in 4 particular v, angivzing the skills which
are gnoshort supphyv. und selecting the minture ot

[e

MEnpower progrann best equipped 1o bring the s
vantazed and disadvanieged labor markets into halunce.

The queue theorny accepts the traditional division of

the Jabor force mto groups of persons who aie:
(1) Regularly emploved. (2) wemporarily: emploved o1
unemployed  tor redsons. {3y perpetually
unemploved unless the tull employment “zap™ is per-
manently nurrowed. and (4) outside the labor torce. or
would participate 1t on a transient basis depending
upon the avatlability of work. According 1o these
definitions, unemployment is almost exclusively  a
demand phenomenon and is theretore considered o be
involuntary.

Evidence in support of the queue theory stemns from
microcconomic studies of the hiring behavior of eni-
ployers and from aggregate data relating employment
and income to fluctuations in overall economic condi-
tions. For example, the income and employment gains

CUOntom)e

made by blacks relative to whites during periods of

economic prosperity are often cited.?

The Ghetto Labor Market

Low levels of education and training can limit pio-

?See. for example. Thurow, “The Causes of Poverty.” Quarter-
Iy Jowurnal of FEconomics. VYebruary 1967; Thurow. The
Economics of Poverty and Discrimination (Washington® The
Brookings Institution. 1969) and W, H. Locke Anderson,
“Trickling Down: The Relationship Between Economic Growth
and the Extent of Poverty Among Families,” Quarterly Jormal
of Economirs. November 1964,

While these studies demonstrate gains for those other than
whites, they are not completely convincing, either from a
methodological viewpoint or in terms of their empirical results.
For example, although the disparity in years of education
between whites and others has been sharply reduced in recent
years, the disparity between white and minority incomes has
not. Moreover, some of the apparent gains i income are
attributable to the employment gains associated with the closing
of the full employment gap and cannot be sustained once full
employment is reached. Even if these minorities and other
disadvantaged workers had the ability to make continuing
economic gains relative tn whites through the normal processes
of an expanding economy, as envisioned by the queue theory,
estimates are that equality in income and occupation would be
achieved only after a long period of time—several decades, See
Lester C. Thurow, “The Determinants of the Occupational Dis-
tribution of Negroes.” in The Education and Training of Racial
Minonties (Madison: The University of Wisconsin, Center for
Studies in Vocational end Technical Education, 1968).

Q
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ductvity and do atfect the atizactivenes of worken o

prospectine emplovers. us predicied My othe gucue
theory. Nevertheless. instability on the yob appears 1o be
4 more sertous vause of ghetto uncmplovment than lack
ot skill.

It appeurs that many ghettio worken Lae not pore
petualiy out of wourk and unemplovable. Although N3
percent of thiose entenmy ABCD's amplosment centens
are unemployed. ghmost all have recent work experience.
Youth in transiton from school towork are virtuadhy the
only applicants without a reord of past employment.

Of the 430 applicants in the September 1967-March
190k sample. 86 percent recorded previous work expern-
ence.* Among these, the median lag between the end of
their fast job and their first visit to the employ meni
center wis only 6 weeks. Only 29 percent of those with
work histories had been unemployed 15 weeks or more.
and this included a number of women
retuming to the labor torce at'ter some years.

Unstable work histories- ficquent jeb changes and
movements In and out of the labor force - churactenzed
many ABCD applicants. Among those in the sample. the
median tenure on their last job was only 21 weeks. or
about 5 months: a third of the applicants had spent 3
months or less on their last job. Only 23 percent had
remained on their last job 18 months or more. For the
same group of applicants. the median time spent
between each ot their last four jobs was 15 weeks. and
many applicants indicated that they weie not actively
seeking employment during much of tais time. These
figures suggest a paltern of working on a job for a few
months and then dropping out of the laber force for
some time before re-entermg. This pattern of rapid
turnover applied even to applicants with relatively
adequate education and skills training.®

who were

Causes of Worker nstability

One of the major findings of this study is that this
pattern of high turnover in the ghetto is largely
determined by the quality of employvment available to
the disadvantaged labor force.

“ Unless otherwise noted, “sample” refers to a random sample
of 450 applicants to ABCD between September 1967 and March
1968. See appendix for details on sampling methodology,

5These figures contrast vividly with national data on job
tenure. In January 1966, for instance, males 18 vears and older
had spent a median of §.5 years on their current johs. See
Harvey Hamel, “Job Tenure of Workers. January 1966.°
Monthly Labor Review, January 1967, pp. 31-37.



While uccess to emplovment did ot seem o be o
problem o0 most ABCD applicants. the quasity ot
cmploviment was exuemely low. Muost jobs were low
pard und were often menial service o1 iuborng positions.
For exumple. the mean hourly wage rate on the oy tour
jobs tor all upplicants was S1.83. An attempt to dassity
these Jobs dy status (independent of wage rate) furthes
stigeested that the emplovment opportamues far the
disadvantaged labor toree were fargeiy contined 1o the
lowest rung of the «ocupational ludder.©

Followup reports indicated Uit most turnover was
voluntary. (Sec tble 1.) Many apphicants mentioned low
wuges. poor working conditions. and lack of advance-
ment opportunities as regsons for quitiing the jobs
which they hud obtuined through ABCD. These workers
apparently knew thut such menial jobs were always
available and th.  accumulation of an errutic work
history would not be a barrier to obtaining such jobs in
e future”

fshetto Labor Markets: Demand

While some of the demand conditions in the ghetto
tubor market undoubtedly derive from the type of labor
availuble in the ghetto, others arise autonomously from
the nature of product-market competition. the low
profit levels. the inelasticity of product demand with
respect 1o quality. and from the low skill content of
jobs. These factors may produce or perpetuate insta-
bility und low levels of skill among ghetto workers.

The availability of low-wage. low-status jobs and high
turnover contribute to a pereeived state of excess labor
demand in Boston's low-income labor market ® This

SJobs were ranked by socioeconomic staius by an index
adapted from O. D. Duncan. **A Socio-Econromic Index for All
Occunations,” in Occupations and Social Starus, A. Reiss et al
(New York: The Free Press, 1961). pp. 109-138,

7 Another major impediment to stable employment may be
health problems, which ranked third among the causes of
voluntary terminations in the ABCD followup sample. Many of
the ailments cited were of a low-grade, chronic variety, such as
nosebleeds, headaches, and respiratory problems, many of which
are aggravated by the work environmernid. No attempt was made
in the context of this study to pursue the health guestion
professionally, and it is recognized that the interview responses
may have concealed other reasons for terminations. It appears
that, apart from general health surveys, there is too little
research in the area of work-related itlnesses among low-income
populations,

®While job vacancy series are not available to support this
statement, at least since 1967 both ABCD and the State
employment service have had a continuing pool of unfilled jobs
at wage rates near the Federal mirimum, A similar situation in
New York City was reported in T1¢ New York Times, October
19, 1968, p. 53.
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TABLE T. REASONS FOR TERAMINATION
ABCD FOLLOWLP SURVEY!

Redwon Numter Peroent

Al reavons 0000 96 100
[ nrther tramine ancludmg i

sehed skl srnie. and ! i

AT R AN A PO U RE R
Dissaintaction wath ok 00 ALY 21
Personal health - 0 0 L . . 19 20
Fumaly reasons tchidd care. |

Beatthoetey o0 00000 i 6 6
Ladott . .. ... : 4 4
Withdrew from labor foree l

tretired, underace, no longer

swekineemplovmenty, | [ 13 i4

This followup sample was rangsimly drawn and is based opon
96 responses made 3 to 8 weeks followmg placement by ABCD.
The sumple suffers from considershle underreporting, but the
mugnitudes of the voluntary terminations and job dissatisfaciions
are consntent with the generad impressions of the foliowup
interviewers,

excess demand. combined with the disincentives for
staving on sccondury  jobs. suggests that voluntary
turnover on these jobs is rational. High mobility rates
should be expected when benefits from staying on u job
are negligible and oppertunities to work at simitar iobs
are plentiful,

Low-wage cmployers have few incentives to create u.
stable work force. For example ore supgests that the
averuge annual earnings. even of permanent workers, in
tow-wage establiskments may nct exceed the payroll tax
ceiling for employer contributions to various social
insurance programs.® Thus sverage and marginal tax
rates are identical for euch employee and asre inde-
pendent ot job tenure. Similarly. an unstable labor force
can frustrate union organization, a result such employers
may value. Finally. fluctuations in product demand may
make the development of a stable work force impractical
o1 ineliicient,

For these reasons. less preferred employers often
adopt strategies toward the labor market which are
compatible with iabor turnover and which may eveil be
inimical to worker stability. During periods of high jabor
demand, desired manning levels within these enterprises
tend to exceed agcrual manning levels for sustained
periods of time. Adjustments in compensation and
improved working conditions arc adopted only in

?See Michael J. Pjore, “‘Public and Private Responsibility in
On-the-JYob Training," in Public-Private Manpower Policies, eds.
Arnold R. Weber et al. (Madison, Wis.: Industrial Relations
Research Association, 1969), pp. 101-132.
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response to labor scarcities.'® Overtime. speedups, and
deteriorations of product quality are substituted for
additional cmployees.

I ghetto workers were more stable, an imbalance
might exist between the behavioral requirements of
labor demand and the behavioral characteristics of labor
supply. To the extent that (he requireruients of jobs
avatlable o ghetto residents are independent of labor
supply, the ghetto labor market has to equilibrate
through adjustments of the supply side to the “inelastic”
demand. Denund conditions may therefore be an

independent cause of instability in ghetto labor force

behavior,!!

Ghetto Labor Markels: Supply

Various segments of the disadvantaged labor force
respond diffciently to low-quality employment. Cross
classifying the termination rates of ABCD placements by
age and wage rates, for example, showed that adults
tended to be more stable than younger workers, and that
turnover tended to decrease on better paying jobs, as can
be scen from table 2. These findings, consistent with
other surveys of labor mobility, are customarily ex-
plained by factors such as the financial responsibilities
and greater job security associated with age, and the

TABLE 2. TERMINATION RATES AMONG
ABCD PLACEMENTS, SEPTEMBER 1967,

BY AGE AND WAGE RATE
(N=115)

relationship between wage rates and job satistaction.'?
As table 2 suggests, however, the termination rates vary
little by age in jobs paying over $1.75 per hour.

To explore further the dimensions of the turnover
problem. a multivariate model was developed for ana-
lyzing the work histories of ABCD applicants. In the
absence of an ideal measure of tumover, the dependent
variable employed in the model is.length of tenure on
previous job. :

The independent variables are: (1) Wage rate of pre-
vious job, (2)age. (3)yeurs of cducation, (4)sex,
(5)race, (6) marital status, and (7)birthplace. The
general model is specified as follows:

T=a+b,W+b,A+bsE+bsS+bN+b,M+
b7B + U ‘

where

T = Weeks employed on previous job'?
W = Hourly wage rate of previous job

A = Last two digits of year of birth

E = Years of schooling

S = Dummy variable for men

N = Dummy variable for other than white
M = Dumimy variable for married

B = Place of birth!'?

The model was applied to the sample of ABCD's
clients for whom work history data were available during
the period September 1967 through April 1968. The
results of this analysis arc shown in table 3."5 Equation
I pertains to thz entire sumple, equations 2 and 3 to the
data grouped by age.
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TABLE 3.

ESTIMATED COEFFICIENTS OF VARIATION IN WEEKS OF TENURE ON PREVIOUS

JOB1--ABCD HISTORY SAMPLE, SEPTEMBLER 1967 PRI 1968

(t value in parentheses)

T Hourly Last
b Dumn N ,
wage rate wo Years of variable ble Prace | Degrees Explimed
Basis of estitmate | Constant of digits school- b _ R of ot AP
. . . for other for . . virintion
previous of year ing . birth? | freedom
“ob of birth men than married
J0 white
Equation 1, 72.64 4.83 | 3-1.23 34 | - 734 64| 334 a2l 400 11955
Pooled sample . . (6.08) (1.57) (7.49) (.47) (1.82) .15) (.82) (1.32)
lzquation 2, \
Young workers . | 54.01 -298 | 5 -86| %156 =315 | ¢ -7.59 7 268 | ‘214 178 1030
(16-25) (2.34) (.78) (2.23) 2.14) (.93) (1.73) .54 (2.35) )
Equation 3, s l 5
Adult workers . . | 74.98 *1043 | *-106 | -119 [ S-1271 | *14.04 | 1.89 14§ 157 fA310
(26-68) 4.2 (2.33) (3.61) (1.00) (1.98) (2.09) (.31) (.09)

! See text far explanation,

Igec text footnote 14,

3Significant at 1 percent level,

4 Computer program capacity required reduction in sample sizes.
SSignificant at 5 percent level,

$Significant at 10 percent level.

!

The model has low explanatory power and is least
satisfactory in explaining job tenure among young
workers, but several v' riables are significant. In all three
equations, age has a distinct influence upon job tenure,
Since the marital status variable is insignificant in all
equations, it seems that other factors associated with
age—increasing labor market experience, greater job
security, pension rights, and so forth—outweigh the
financial responsibilities of marriage in determining
employment stability.

Sex is significant only in equations | and 3. Sur-
prisinglv. adult women can he exnected to have latser

to habits of stability or it may discourage turnover by
opening opportunities for employment in satisfying jobs.

It may also be that the educational system acts as a
screening device, distinguishing stable workers from
those prone to “dropping out,” be it from school or
work. Youth leaving school may be inherently unstable
workers or they may be reacting to un accurate
perception of the limited employment opportunities
available to central-city high schoul graduates.'”

Wage rates are positively related to job tenure only
for adult workers, a finding i~consistent with the data
on turnover rates presented in table 2. While it is likelv
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cquation can be used to explain wage rates as well as job
tenure. Moreover. the causality between wage rates and

job teriure presumably works is both directions.'® Also.

there may be insutficient variation in the wage variable
in the sample of younger workers.

The effect of race differs sharply for yvounger and
older workers. Young other than white workers average
7 weceks less job tenure than their white peers. whereas
the adults in that group can be expected to have 15
weeks more job tenure than whites. The shorter job
tenure of other than white youth is customarily attri-
buted to involuntary turnover. but the Boston data
indicate that in a prosperous economy much of the
turnover may be voluntary, and it is concentrated among
the young.'®

The job tenure of young workers is affected by place
of birth. Youth bom in Puerto Rico, Cuba, and, to some
extent, the South (imany of whom are other than white)
tend to have greater job tenure than their counterparts
born in Boston. This supports the impressions of several
employers that recent in-migrants to Boston prove more
reliable on the job.

A full cxplanation of the influence of race and
birthplace upon job tenure is beyond the scope of this
study. Nevertheless, several interesting hypotheses could
be advanced concerning the aspirations of other than
white youth, the value of job security to recent
in-migrants to a city, and the possibility of cultural
differences in attitudes towards work and job
changing.?® We suggest, for example, that in the younger
worker cquation, results regarding race, education and
birthplace may mcan that young persons born in the
ghetto quickly develop pessimistic forecasts of’ their
employment prospects and that rapid turnover repre-
sents their response to that perception of demand

Studies of skilled and semiskilled blue-collar workers
have noted that a social group formed at the workplace
is often the prinary reference group for stable
workers.*' The norms of this group are positively
related to the behavioral requirements of the workplace.
To be sure. somie a. vity is devoted to “beating the
system™ and to outsmarting supervision, but in general,
the values and mores of the social group at the
workplace are consonant with the qualities that make
for a productive worker. Thus, a picceworker who can
casily turn out his daily quota and adjust the mixture
between work and leisure in his own way obtains the
envy of his peers without antagonizing the production
objectives of his enployer.

Where work groups are unstable and jobs are of a low
quaiity, work is neither inherently satisfying nor
organized in a way which encourages social activites.
The social life in the ghetto, therefore, provides substi-
tutes for the satisfactions of work, and the street
competes with the workplace as a social institution.
Steady work is often not the prestigious way to “muke
it” in the ghetto, and the successful hustler can gain high
esteem from the street-corner social group. This group,
unattached to a workplace, in many ways competes with
the function of workplace groups.??

The cpisodic life style is more compatible with
low-wage employment, welfare, and hustling than with
stable employment. Recent studies have suggested that
most welfare families do not remain continuously on
welfare for long periods of time.?® Rapid turnover on
the AFDC rolls resembles turnover in employment,
suggesting that AFDC may serve as “backstop’” income
during intervals when the head of household is between
jobs, or that jobs may serve to “supplement” welfare
income, especially when the husband has only “tech-
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less demeaning than menial labor and is also one of the
more glamorous activities for ghetto youth.*® Because
of the risks involved. hustling activity for most individ-
uals appears to alternate with periods of work, altheugh
occasionally the two can be pursued simultancously.
When the “*heat is on™ from the police, or when drug
supplies are tight. or simply when sniew contacts and a
“new scene” are desired, intermittent work behavic
complements hustling activitics rather well.

In summary, when the concept of employme.
extended to include hustling and welfare, the percentage
of the adult-ghetto population engaged in income-
carning activities at any point in time increases. and the
incentives for rapid turnover in legitimate employment
are more fully apparent.

Alternative Theories of the
Ghetto Labor Market

The observations in the preceding scction on the
ghetto labor market strongly indicate that the queue
theory is not an entirely satisfactory tool for under-
standing the dynamics of that market. The members of
this project were unable to develop a consensus regard-
ing a suitable replacement for the queue theory. but
scveral possibilities are presented below.

The Dual Labor Market Theory

Piore suggests an alternative mode! of the urban labor
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representative of enterprises containing such jobs. Pri-
mary jobs are trec of those characteristics and constitute
the preferred  employment the
cconomy,

Although primary and secondary cemployment are
usugly found in different establishimen:s. examples of

‘condary jobs can be found in the job structure of some

maty employers. These include janitorial and laborer

with no promotion opportunities and temporary -

+in which incumbents hold inferior rights of citizen-
ship at the workplace.

Piore focuses upon instability as the pivotal char-
acteristic of the secondary market. Low wages and lack
of training and promotion opportunities, he argucs,
derive from instability. The former compensate for the
cost of high turnover and absentecism among secondary
workers; the latter results from the fact the workers do
not remain on a given job long enough to acquire skills
or to justify an employer’s investment in training.

The initial source of instability may be attributable to
a varicty of factors including: (1) Discriminatory prac-
tices Which reserved stable jobs for native whites.
relegating to Negroes and immigrants those jobs most
sensitive to employment variation: (2) the legacy of the
agricultural practices in the Southern United States and
in Eastern and Southern Europe: and (3) the concentra-
tion of unstable jobs in the inner city as stable, preferred
employment opportunities moved to the suburbs. But
whatever jts initial source, the instability is now per-
petuated by the interaction between supply and
demand. The instability of the labor force deters
employers from attempting to stabilize employment
opportunities. Because the jobs are unstable. unstable
life styles are encouraged and these act to reinforce
behavioral patterns antagonistic to stable employment.

upportunities  in
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model further emiphasizes the extent to which instability

ol supply represents a rational response to the kinds of

jobs available to ghetio workers. Accordingly. secondary

workers would become more stable or the job only if
preferred jobs became generally available to their peers:

they would not respond to efforts 1o provide them with
prevocational training or to change their attitudes about
work.

The Two-Queue Theory

Deceringer suggests that the ghetto lubor market, and
to some degree, labor markets in general, can be
understood more clearly in terms of two queues.?® First.
there is the hiring qiicue, not neatly ordered by worker
productivity and relative wage rates. but consisting of
broad groups defined by quantifiable variables such as
education, age, and test scores, and by subjective
interviews. Second, there is the job vacancy queue, in
which employers are ranked by reputation—defined by
workers” informal evaluations of wages and working
conditions.

26 peter B, Doeringer, “Manpower Programs for Ghetto Labor
Markets,” Proceedings of the Twenty-first Annual Meeting of the
Industrial Relations Rescarch Assaciation, 1968,

The labor market integrates these queues in two stages.
In the first iteration. workers and jobs are matched
according to their relative positions on these poorly
defined queuncs. Once_an employment relationship has
been cstablished, a second~and much more precise—
iteration occurs on the job as cmployers and workers
appraise on¢ another, If either party is considered to be
unsatistactory during the probationary period, the
employment relationship iy terminated and the supply
and demand queues are veassembled. Through this
recycling process, the least acceptable workers and the
least attractive jobs must be continually rematched,

Whether or not a two-sector model of the lbor
market, as suggested by Piore, is appropriate for ana-
lyzing ghetto employment problems depends upon the
extent to which the two markets are connected. it labor
market mechanisms—uassisted by manpower programs,
cqual employment opportunity legistation, and aggregate
demand—operate to encourage the transition of workers
from secondary to primuary jobs, then the dual lubor
market model is less useful than a model which
emphasizes labor market continuity along a spectrum
‘rom less preferred to more preferred jobs. The two-
market model is more suitable if the laubor market
contains scvere discontinuities and job content s
adjusted 10 worker traits rather than vice versa. -
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THE BOSTON MANPOWER PROGRAM

The Background of the -

Program

The Boston Labor Market

Over 920,000 jobs were located in metropolitan
Boston in 1966, of which 34 percent were in manu-
facturing, 30 percent in wholesale and retail trade, 15
percent in service, and 9 percent in finance, insurance,
and real estate.?” Total employment increased about 8
percent between 1960 and 1966, although manu-
facturing employment was roughly constant over thesc
years, The four largest manufacturing industries in terms
of employment in 1966, accounting for - ~arly 60
percerit of all manufacturing employment in metro-
politan Boston, were electrical machinery, nonelectrical
machinery, textiles, and metals-transportation equip-
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industries are located in the Route 128 area along the
suburban fringe of the SMSA. Many of these jobs require
considerable education, training, or technical expertise,
and pay considerably more than the average for all
vacancies. Many of the remaining job vacancies tend to
be low-skilled and service jobs, usually paying between
$1.60 and $2.00 per hour?® Tuble 4 shows the
distribution of unfilled openings in the Boston arca
reported to the Massachusetts Division of Employment
Security in July 1966.

The City of Boston, consistent with national trends,
has been losing employment and population relative to
adjoining suburban arcas. (Sce table 5-) Employment in
Boston’s central city is declining absolutely in scveral
sectors, most notably in manufacturing, and it is
declining relatively in others. Only government empioy-
ment may contradict this trend. While population in
Boston suburbs grew 13 percent between [958 and
1963, the City of Boston’s population decreased by 8.5



TABLE 5. EMPLOYMENT BY INDUSTRY GROUP
AND POPULATION IN THE BOSTON STANDARD
METROPOLITAN STATISTICAL AREA (SMSA).
CITY OF BOSTON, AND SUBURBS. 1958-63

. ) Pereent
Area and industry 1958 1963 change
EMPLOYMENT
Manufacturing
Boston ... ...... 90.215 82,5121 - 8.5
Suburban fringe . . .. 210,787 210,736 1
SMSA . ... ... 301.002 293.248| - 26
Wholesale trade .
Boston ......... 38,342 33,195| -13.4
Suburban fringe . . .. 24,179 31,618 +30.8
SMSA .. ........ 62,521 64,813 + 3.6
Retail trade
Boston ... ...... 67,828 55974 -11.5
Suburban fringe . . . . 88,890 98,140 +10.4
SMSA . ... ...... 156,718 154,114 + 1.7
Sclected services
Boston . ........ 31,303 31,985 + 2.2
Suburban fringe . . .. 22,070 29,359 +33.0
SMSA . ... ...... 53,373 61,344 | +14.9
POPULATION?
Boston ......... 708,819 648,675} - 8.5
Suburban fringe .. .. | 1,725,837 | 1,952,116| +13.1
SMSA . .. ... ..., 2,434,656 | 2,600,791| + 6.9

1'Less than 0.05 percent.

2Interpolated.
SOURCE: U.S. Census of Manufactures, U.S. Census of Busi-
ness, U.S. Census of Population, Massachusctts Census of
Population.

percent. Gross population shifts swere even greater, as
middle-income white families we:e replaced in increasing
numbers by low-income black and Puerto Rican families

lem 4l b a1 Lt

TABLLE 6. SKILL DISTRIBUTION OF THE
LABOR FORCE. BOSTON CITY
AND SMSA. 1960

) Number ot workers in— Boston as
Skill level — percent of
SMSA Boston SMSA
Skilled . . . . 643.956 158.869 24.7
Unskilled 312.003 102,262 3208

SOURCE: Boston Model City Application to U.S. Department
of Housing and Urban Development. 1967,

Employment Survey of November 1966 reported that
the subemployment rate for this area was 24 percent and
median income was $4.432.2? Unemployment averaged
6.8 percent and was concentrated among the less skilled.
(See table 8.} This rate was more than double the
citywide average of 3.1 percent.

Among employed persons in the arca. 7.4 percent were
working part time, but looking for full-time employ-
ment. over three times the national figure. Of those
working full time, 8.5 percent were carning under $60
per week. About 10.7 percent of adult men were both
not working and not looking for work, compared with a
7.1-percent “‘nonparticipation” rate for the same group
in the Nation as a whole.

TABLE 7. YEARS OF SCHOOL COMPLETED
BY RESIDENTS OF BOSTON AND
BOSTON SMSA, 1960

Years of school Boston as
completed SMSA Boston percent of SMSA

None......,. 37,768 15,651 37.8

ltod ...... 41,414 16,724 40.4
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TABLE 8. DISTRIBUTION OF UNEMPLOYMENT
BY OCCUPATION, SELECTED BOSTON
NEIGHBORHOODS, NOVEMBER 1966

] Percent of
Occupation unemployed

Total. .. ... .. ... ... ... 100.0
Laborer . .. ... ... ... . ... 16.8
Service worker ... .. L L. 15.0
Operative ... ... .. ... ... .. 19.7
Whitecollar . . . ... ... ... ... 15.3
Craftsmuan . . . ... .. .. ... ... 5.1
Neverworked . . . . . ... ... ... 13.1
Notreported ... ... ........ 11.0

SOURCE: Sub-Employment in the Slums of Boston, op. cit.

(ABCD) for a Concentrated Employiaent Program (CEP)
in the city’s low-income areas. The working assumption
was that unemployment in Boston’s low-incomc neigh-
borhoods consisted primarily of individuals who were
“unemployable™ because of a collection of individual
handicaps such as inadequate education, ill health, and
poor work habits. Unemployment was therefore
attrivuted to problems of supply, and remedices were
directed toward individuals rather than labor market
institutions.

ABCD was not without experience in the manpower
area. It was already involved in five storefront employ-
mernt centers and had a $2 million training program
funded primarily through the MPTA and the Ford
Foundation. CEP. with some exceptions, was an exten-
sion of previously developed manpower programs. No
attempt has been made, thercfore, to distinguish CEP
from ABCD’s overall manpower services as reflected in
its manpower budgets for 1966 and 1967.
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Aruitoxt provided by Eic:

The ABCD manpower program offered three hasic
referral options: (1) Direct job placement, (2) programs
combining work orientation with vocational training,
and (3) work-experience programs.

1. Job placement activities were handled on a decen-
tralized basis within each NEC. Referrals were drawn
from a central pool of job vacancies, compiled by the
State employment service aad a staft of ABCD job
developers. The referral system was kept current by .,
teletype system connecting each NEC with the central
job pool.

2. The principal training component was an institu-
tional program run in ‘“‘orientation centers.” ABCD
operated twg of these centers, one in South Boston
(opered in August 1967), and one in Dorchester
(opened in October 1967). Opportunities Industrializa-
tion Center, Inc. (OIC) received a subcontract for the
operation of a training center in Roxbury. The two
ABCD centers provided 2 weeks of basic orientation—
remedial education and discussion of the “world of
work™—and 13 weeks of prevocational training in a
variely of skill areas such as clerical, typing. key
punching, light eclectronics assembly, drafting, and
welding. Each orientation center had its own staff for
job referral and counseling.

Smaller ABCD programs included literacy training for
Spanish-speaking persons and MDTA funding for
employers supporting on-the-job training. In addition,
ABCD referred some applicants to Job Corps camps.

3. Work-experience programs at ABCD consisted of
the Neighborhood Youth Corps, Foster Grandparents
Program, and the Adult Work Crew. The Neighborhood
Youth Corps program was similar in format to earlier
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Centers and the activities of the most important training
and work-experience programs are described.

Magnitudes and Trends ™

e volume of ABCD's manpower activities has been
large. Between September 1966 and March 1968, 17,408
applicants were processed, approximately 14,000 (80
percent) of whom received referrals directly to jobs or to
special programs. While a number of applicants received
muitiple referrais. at least 20 percent never reeeived any
referals. The principal reasons for not referring persons
ve o that they were unavailable for a job or program
refcrral, were under age, physically or emotionally
handicapped, or considered otherwise unreferrable, or
were secking part-time or temporary jobs which were
not available in the ABCD job pool.

Fifty-five pereent of referrals resulted in placement. OF

these placements, 58.3 percent were in jobs: 417
pereent were in training or special work programs, as cun

39 Data pertain to ABCD manpower activitics, including CEP.
ABCD's first NEC opened in Roxbury in September 1966, while
CEP did not commence until April ! 367.

Unless specifically noted, all data in this section were
obtained from weekly and monthly manpower reports published
regularly by ABCD.

be seen from table V. These data should be interpreted
cautiously. however, hecause followup checks indicated
that 13 to 20 pereent of recorded job plucements were
inaceurate,!

As the ABCD program evolved. the volume of referrals
and placenients increased  con !  tation
centers were opered and more Nerghborhiood Employ-
ment Centers were added. After September 1967, the
program’s growth settled down to a somewhat stower
pace. (Sec table 10.) Over time, the weekly average of
applicztions, referzals, and placements all remained in
roughl: the same proportions.

Although  characteristics of ABCD  applicants have
been wiverse, many could fairly be described as *“disad-
vantaped.” As can be scen from table 11, over half were
other thun white. many were young. and most had low
levels wf education, Most applicants were unemployed.
and many had worked previously in low-wage jobs. The
data ju table 11 show that the characteristics of ABCD
applicants changed relatively little over the period from
Septemnber 1966 through March 1968, The major trends
in applicant characteristics ower time were the increase
al” Cuban and Puerto Rican zpplicants, a direct result of
spening a Neighborhood Employment Center in South
_.nd, Boston’s principal Spanish-speaking neighborhood.

3 That is, the applicant accepted the job, but did not seport
tor the first day of work.

TABLEO. TOTAL VOLUML OF ABCD ACTIVITIES [N CONCENTRATED EMPLOYMENT PROGRAM,
SEPTEMBER 1966-MARCH 31, 1968

Type of activity

Percent of program

Number
placements
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TABLE 16. AVERAGE WEEKLY VOLUME OF ABCD ACTIVITIES IN CONCENTRATED EMPLOYMENT
PROGRAM, SELECTED PERIODS. SEPTEMBER 1967-MARCIH 1968

! i 4 weeks | 4 weeks weeks 4 weeks Percent increase
Type of activity September November January March Septeaber-Mareh
EGIONS . o s e e e e e e 478 430 553 594 20
Now upplications . ... ... ... L. 220 193 218 257 14
Referrals . . . ... . ... .. ..... 212 209 272 275 30
Placements . . .. .o oL 116 108 12§ 136 18
Razio placementy/referrals . .. o0, L. .54 .52 46 49 -
TABLE 11. CHARACTERISTICS OF ABCD APPLICANTS,
SEPTEMBER 1966-MARCH 1968
Characteristic Scptember 1966- » Septernber 1967- January 196§
August 1967 December 1967 March 1968
POrCen  MeN . v v v v e e e 57 62 62
Percev 1 minority group! . ... ... 59 60 264
Farcertunemployed ... oL L L L 80 85 77
Xmbeon yearsof schooling . . .0 L L 10 10 10
Purreont with fewer than
¢ wears of schooling ... ... ... 10 2ig 25
Mexhnn age 24 24 34
Ferirontless than 21 wearsolld . . . . . . 340 32 34
Mi2en hourly wage off previous
spresentjob . ..o Lo oL 351.84 $1.92 $1.94

_lmcludes Negroes, Puerto Ricans, and “other”; excludes Orientals.
-Reeflects rising numbers of Puerto Ricans through South End Manpower Corporation (SEMCO).
3Reflects large numbers of school-age applicants during the summer months.

*SOURCE: Information codled from intake interview forms; see appendix.

Concomutandly, the proportion of applicants with 8 or suggest training possibilities where neccessary, and to

wzwer years of school increased.

direct those with special problems to other relevant
social service agencies for treatment. In practice, coun-
selors concentrated on the first two functions to the
exclusion of the third, although they occasionally
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that decision.®® These were brought befure a “disposi-
tion conference™ of the entire professional staft” of the
NEC. an institution used with varying {requency and
varying success in the different centers. At its best. it
was a veekly consultation: of professional colleagues to
determine the “optimal™ referral for a particular client.
At its worst, it was a hastily called meeting in which the
NEC director discussed a variety of issues, of which the
applicant’s problems may have becn the least important.

In general. referrals tended to be to jobs more often
than to programs. As shown in table 12, 60.5 percent of
the ABCD applicants were referred to jobs for the period
September 1966 through August 1967, and 10.5 percent
were referred to programis. Another 6.1 percent were
referred to both jobs and programs, and the remaining
22.9 percent were never referred. In a second period
(September 1967-December 1967), job referrals fell
slightly, to 54.8 percent, while program referrals rose to
16.5 percent and nonreferrals remained at approxi-
mately the same levej (21.6 percent). In the third period
(January 1968-March 1968), job referrals fell again—to
44.5 percent, while program referrals rose to 27.4
percent and the number of nonreferrals remained steady
at approximately 21 percent. The rising proportion
referred to programs probably reflected the establish-
ment of several orientation centers, as well as the
growing concern for training in the manpower system as
a whole.

Within the general context, however, the composition
of placements varied widely among individual centers.
At least one center displayed a strong bias toward
placing applicants in vocational training programs;
another tended to empbhasize sheltered work experience,
and another, direct job placement. Table 13 summarizes
the composition of placements for five of the larger
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extreme.  Parker Hill-Fenway  placed  proportionately
more applicants in work programs than did any othel
center. Parker Hill-Fenway. Jamaica Plain, and Roxbury
allocated relatively few placements to the training
category (approximately one-quarter of total place-
ments). But the latter two otfset low training rates with
high job placement rates,

The manpower philosophy of the NEC director
appears to have been closcly related to NEC placement
policy. The Dorcester center, which strongly emphasized
training programs, was run by a highly service-oriented,
“nonauthoritarian” director who encouraged his staff to
adopt a professional (i.e., objective and applicant-
oriented) approach, relying on the efficacy of training
programs for job upgrading.®® In contrast. the center
most likely to assign its applicants to work programs was
run by a seemingly ‘*‘authoritarian’ and unprofessional
director who emphasized adherence to rules and orders,
and who believed that many applicants were best served
by supervisc ' work situations. Since the characteristics
of applicanus to those centers were extremely similar, it
appears that the director’s attitudes exerted an im-
portant influence on placement decisions.

Training Programs

Beiween January 2, 1968, and March 29, 1968, some
4,300 new applicants entered NEC’s, according to ABCD
records.>® During this period, 1,042 were placed in
work-experience or training programs. About 50 percent
of the latter placements were made to the orientation
centers, 27 percent to the Neighborhood Youth Corps,
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TABLE 12.

ABCD REFERRALS OF APPLICANTS. BY TYPE.

SEPTEMBER 1966-MARCH 19068

Type of referral September 1966- September 1967- January 1968
’ August 1967 December 1967 March 1568
Total: Number . ... ...... .. 250 250 200

Percent ..o L. 100.0 166.0 100.0
Jobs oo o L 60.5 54.8 14.5
Programs ... ... ... .. ..., 10.5 16.5 27.4
Jobsand programs . .. .. ... ... .. 6.1 7.1 7.1
Norseferral . ..., ... . ... ... . 229 216 210

TABLE 13. COMPOSITION OF ABCD PLACEMENTS IN FIVE NEIGHRORHOOD EMPLOYMENT CENTERS.
SEPTEMBER 1966-MARCH 1968

b TR K +
Type of Roxbury Dorchester Jamaicu Plain l .;ri\;\r\l:\ll BS(;)::([::]
placement - -
Number [ Percent | Numher | Percent | Number | Percent | Number Percent | Number | Percent
Total . .... 1,039 100 733 100 698 100 434 100 3715 100
Bireet job
placement . . ., . 590 57 323 44 412 59 213 49 186 S0
Training . .. ... 270 26 305 42 169 24 110 25 117 31
Work programs , . 179 17 105 14 117 17 L 26 72 19

Adult Work Crew, and 96 in New Carcers. (Sce table 14.)
Only the orientation centers, Adult Work Crew, and
New Careers programs are considered in this study.

The Orientation Center Concept

ABCD's skill-training component consisted of three
orientation centers, two operated directly by ABCD and

a third nnarated by the Mannctanition Tadanteinlimatine
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served only as precmployment orientation to entry-level
jobs.

At the end of the 15-week course, graduating trainees
met with vocational counselors and placement inter-
viewers. Job referral and placement for trainees was
identical in substance to that provided by the NEC’s, as
described earlier.

TABLE 14. PLACEMENTS OF NEW ABCD

AT TN AR T e s A wee s a
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The trainees placed in training-ielated jobs were also
supposed to be assigned a trainercoach from their
orientation center. The trainer-coach’s function was to
visit trainees at least twice each month at their work-
place to provide immediate support and counseling, to
mediate problems affecting the trainee at the workplace,
and to help new employees better understand employer
nceds.

Dorchester and South Boston
Orientation Centers

The second class of trainees from Dorchester and
South Boston were selected for our analysis. The
Dorchester class entered the orientation program on
January 15, 1968, and graduated on April 22, 1968. A
total of 165 applicants were enrolled in six skilled areas,
and detailed characteristics were obtained from ABCD
files for a sample of 130. The second class in South
Boston enrolled 35 applicants; detailed information was
obtained for a sample of 22 trainees.

Seventy percent of the trainees were men, compared
with 63 percent in the NEC applicant group during
approximately the same period. Six of nine skill areas
offercd were mainly for men.

TABLE 15. CHARACTERISTICS OF ABCD
TRAINEES AT THE DORCHESTER AND SOUTH
BOSTON ORIENTATION CENTERS,
JANUARY-APRIL 1968!

Characteristic J Value
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The socioeconomic  and  work-experience  charac-
teristics of these trainecs are deseribed in table 15. Their
median age was 22: 78 pereent were not working at the
time of their first visit to an NEC: 13 percent were
working at part-time jobs: und the remaining 8 percent
left full-time employment to enter the orientation
program. By these measures trainces were not signifi-
cantly ditferent from NEC anplicants as a group.

However, the trainces difitred significantly trom the
NEC sumple in regard to prinr labor foree experience,
arrest records, migration patterns, and years of school-
ing. While 18 percent of the applicant group were new
entrants into the labor force, only 8 percent of the
trainees had no previous work experience. Trainees
averaged 0.9 more full-time jobs in the last S years than
nontrainees and had spent 9.5 more weeks on their last
job. (See table 16.) Trainees had somewhat less school-
ing, though they tended to be natives of Boston or New
England more often than nontrainees, and to have lived
in Boston longer.

TABLE 16. DIFFERENCES IN CHARACTERISTICS
OF ORIENTATION CENTER TRAINEES AND

APPLICANTS!
Level of
Characteristic Trainees Nontrainees significance
of difference

Percent with
arrest records . 22 10 .02

Mean number of
full-time jobs

in last 5 years . 2.9 2.0 .01
Mean weeks on
lastjob. .. .. 449 354 .01

Mean years of



Substantial differences appear, however. when separate
Training programs are examined, as can be seen from
table 17. The clerical. welding. upholstery. and data-
processing courses tended to have older enrollees und
these courses. except data processing, were differen-
tiated by sex. Training programs offered in the South
Boston QOrientation Center enrolled higher percentages
of whites, reflecting the center’s location in a predomi-
nantly white neighborhood.

Although the average years of schooling did not vary
much from one course to another. the percentage of
enrollees who had graduated from high school did. Over
half those enrolled in.data processing were high school
graduates, compared with 29 to 33 percent in the
clerical, drafting, and welding courses. Even in welding,
which emphasized manual skills rather than general
educational preparation, the training courses were
building upon a work force with substantial formal
schooling.3¢

—crn

3¢ 11 is impossible to determine whether the retatively high
percentage of high school graduates in welding reflected tighter
screening by the welding instructors or increased competition by
applicants anxious to enter the highest paying trade in the
program.

More than 85 percent of the persons in every training
course had some previous work experience. Average
cenure on their most recent job was 45 weeks, a pattern
which was uniform across skill areas. although previous
wage rates were not, The lowest average wage rate was
for women in the clerical course ($1.50 per hour). and
the highest rates were for men in the printing, welding.
and automotive courses ($2.23 to $2 33 per hour). The
overall work histories of the men trainces reflected
better paying jobs and more stable employment than
those of the overall applicant group.

Training Arrangements with
Private Employers

In addition to the courses mentioned above. nine
special classes. with a total enrollment of 209, were
operated in Dorchester during this period. Most of these
courses were developed under special arrangements with
cooperating enterpriscs, had been in effei too short a

TABLE 17. CHARACTERISTICS OF TRAINEES AND TRAINING OUTCOMES IN THE
DORCHESTER AND SOUTH BOSTON ORIENTATION CENTERS,

JANUARY-APRIL 1968'

E

Dorchester South Boston
Characteristic Total . o ) ) Data Offset
Clerjcal Drafting | Welding | Automotive | Upholstery processing | printing

Number of enrollees . . ...... 152 37 14 26 17 36 16 6
Graduates:

Number .. ... ... . 99 28 7 17 14 22 10 1

Percent ... .......... 65 76 50 65 ]R3 At A3 17

O
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time for any meaningful appraisal. or had been relocated
during the training cscle.

Perhaps the be«t example of the training courses
designed in close cooperation with particular employers
was a small welding program in Dorchester. The program
curriculum, training equipment, and instructors were all
provided by a local employer who guaranteed jobs to all
graduates who could meet his welding standurds.
physical qualifications, and requirements for a security
clearance. The company was operating a vestibule
training program for 15 trainces, tailored to its own
needs, in facilities provided by ABCD. Several similar
programs used the center’s physical plant and some
ABCD personnel for classes which were independent of
the regular ABCD offerings.

Work-Experience Programs

lie two work-experience programs made available to
ABCD as a result of CEP were Adult Work Crew and
New Careers programs. The Adult Work Crew is a
prototype oi the low-skilled public empic ment pro-
gram which would be feasible for the Government if it
were to serve as the employer of last resort. The more
complex New Careers Program contemplated experience
geined in a lowsskilled entry job leading eventually to
paraprofessional employment in a nonprofit public or
private agency.

The Adult Work Crew

The Adult Work Crew Program attempted to provide
employment for those chronically unemployed poor
who were unable, because of age or other reasons, to
secure appropriate employment or training assistance
under other programs.>’” Employment projects were
suggested to provide meaningful work experience and
training to unemployed adults in activities which would
improve the social and physical environment of the
community and rehabilitate the participants so that they
could reenter the labor market.3®

Between August 1967 and March 31, 1968, approxi-
mately 400 persons had at least 1 day’s employment in

37 Boston CEP Proposal, 1967, p. 36.
*% Ibid.
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the program. The applicants were referred by welfure
boards, parole boards, and word-of-mouth recommen-
dations. Initially. Adult Work Crew had to actively
recruit on the streets. but this outreach was replaced by
other sources of referral,

A sample of 78 Adult Work Crew participants repre-
senting all participants  who entered the program
between January 1 and March 31. 1968. wus selected.
Table 18 compares these participants with a sample of
200 persons who entered the Neighborhood Employment
Centers during the same period. Several differences
between the two groups are apparent. The median age of
the Adult Work Crew participants was 42, while that of
the other sample was 28. This age difference probably
explains the median amount of full-time employment of
17 years for the Adult Work Crew, as compared with 3.1
years for the sample of 200. Virtually all Adult Work
Crew participants were unemployed, compared with 77

‘percent unemployment in the ABCD sample. The

number of arrest records was also much higher for the
Adult Work Crew group, probably a conscious result of
the recruiting process.

Adult Work Crew jobs were developed by the program
staff rather than by the general ABCD job development
system. A few people were placed in clerical positions,
but most of the jobs were manual, such as custodial jobs
in State hospitals or government agencies and outdoor
employment with the park department. In most cases,
the Adult Work Crew participants performed the
same duties as their coworkers, although their jobs
supplemented the customary manning levels in the
cooperating organizations.

Participants received money for 1 week’s food, lodg-
ing, and travel expenses and were paid $1.60 pcr hour
for 20 hours per week. Literacy training and remedial
education were available to participants, and time spent
in class during the day was compensated. Each partici-
pant was visited daily by a supervisor. As of October
1968, the Adult Work Crew had placed approximately
120 people.

New Careers

The New Careers Program was to provide training and
employment in entry-level subprofessional positions in
nonprofit organizations. Eligible projects had to:
(1) Prepare participants for career jobs in public service
as subprofessional personnel; (2) offer an opportunity
for permanent full-time employment; and (3) provide



TABLE 18. SOCIOECONOMIC CHARACTERISTICS OF WORK-EXPERIENCE PROGRAM
PARTICIPANTS AND NEIGHBORHOOD EMPLOYMENT CENTER APPLICANTS

Characteristic

Median age

Percent men

Latin

Employment status (percent):
Unemployed .. ............ ... ... ...
Working full time
Working part time

Work experience:
Median years of full-time employment
Median number of full-time jobs in last 5 years
Median wage of last job
Median number of weeks unemployed in last year

....................

Marital status (percent):
Single
Married
Widowed
Divorced
Separated

..............................
............................

................

Ncighboﬁwd
Adult Work Crew New Carcers Employment Center
Applicants
42 34 28
100.0 40.5 61.9
9.8 11.0 10.4
389 49.3 41.8
40.3 78.2 46.4
57.1 19.2 326
1.3 1.3 47
11.3 1.3 14.7
94.6 62.3 L
1.4 24.7 150
4.1 13.0 7.1
17.0 10.5 3.1
24 2.4 2.5
$ 2.00 S 1.95 $190
18.8 13.2 14.8
42.9 17.7 49.7
-13.0 39.2 32.3
6.5 3.8 3.6
10.4 19.0 4.1
26.0 20.3 9.2
14.9 15.2 7.8
18.0 15.2 4.2

opportunity for advancement through a structured
channel of promotion. Participating agencies provided
the training and counseling necessary for upward
mobility and advancement. The projects deemed most
desirable- were those which developed occupations pro-
viding new or improved services to the poor, offering
access to unfilled positions in public service, and easing
workloads on professionals already in a field.?® Stan-
dards set for the program required that trainees be at
least 22 years of age, have a family income below the
poverty line, or be unemployed.

The New Careers Dopartment was established in 4ABCD
in July 1967, although the first programs were not

implemented until St.ptember 1967. Funds were avail-.

% U.S. Department of Labor, Standards and Procedures for
Work-Training Experience Programs under the Economic Oppor-
tunity Act of 1964, as Amended, Section I1, pp. 5-7.
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able for 200 training slots during the first year, and up
to 196 trainees have participated at any one time.
Specific projects were usually negotiated with the
agencies before the trainees themselves were selected.
The agency was allowed to reject referrals, but had to
agree to pay every trainee from its own funds after the
first year. The program paid each traince $3,500 and
provided $100 per trainee for education and training.
New Careers participants have been employed in para-
professional occupations n a wide variety of insti-
tutions. These include hospitals, settlement houses,
redevelopment agencies, child-care centers, and a
community-run credit unjon. (See tables 19 and 20.)
Applicants applied directly tc the program or were
referred by onc of the Neighborhood Employment
Centers. Criteria for accepting applicants did not seem to
have been clearly defined. Trainees had to fulfill the age
and income requirements established by the Department



TABLE 19. NEW CAREERS PLACEMENTS IN of Labor, deriionstrate a minimum level of literacy. and

ABCD PROGRAM, BY TYPE OF EMPLOYING pass a physical examination. Beyond this. the staff
AGENCY, JANUARY 1968-MARCH 1968 claimed it sought people with a strong desire for
personal advancement and a wish 10 help others.
Type of agency Number of Number of information e¢vidently ascertained through personal
agencies placements . R
interviews.

Tow .. ..o 30 146 A sample of 84 New Careers participants consisting of
Private community service all who entered the program between January 1 and
agencies . e 22 67 March 31. 1968. was selected. Comparisons of this
Hospitals and health service sample with the sample of 200 NEC applicants during
UEENCIes L. 3 31 the same period revealed several differences. (Sec table
Local government agencics . . 2 9 18.) New Careers participants were older, a result of the
ABCD credit union minimum age requirement of 22, and more of them were

activity .. ... - 1 ‘ 19 Negroes and female heads of households.

Almost 25 percent of the participants were employed
full time prior to entering the program. Another 13
percent held part-time jobs. Furthermore, New Careers
participants had slightly better educational backgrounds
and were more fluent in English than the average NEC
applicant. Their work histories indicated relatively
greater previous success in the labor market than that of

TABLE 20. NEW CAREERS PLACEMENTS IN
ABCD PROGRAM, BY OCCUPATION,
JANUARY 1968-MARCH 1968

Occupation Number Percent other ABCD applicant groups, although the differences

Towl 126 100.0 were slight in some cases. Thfzy had fewer jobs, had been

Community aide . . .. .. .. 57 39.0 unemployed fewer weeks in the last 5 years, and

Technical and clerical aide. . . 54 37.0 reported higher wage rates on their last job ($1.95). In

Heaith or rehabilitation aide . 8 12.3 general, New Careers participants seemed to have had

Education or training aide . . . ? 6.2 somewhat more education and work experience than
Administrative aide . . . . . . - . 8 53 participants in other programs.
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PROGRAM APPRAISAL:
RECRUITMENT, REFERRAL, TRAINING

It is customary for manpower program evaluations to
accept the assumptions underlying the program for
purposes of appraising its effc *‘veness. Because we
question both the assumptions and the objectives of
CEP, we have tried to follow the theoretical analysis
developed earlier in considering the independent effects
of the Boston program upon the labor market behavior
of its clients.*® In the following discussion, we are
particularly concerned with the program’s impact on
turnover and the success of its referral and training
components in directing applicants toward “preferred”
or primary employment which is not customarily avail-
able to them.

Outreach and Recruitment

Comparisons between ABCD applicants and a selected
population of Boston ghetto inhabitants, though not
conclusive, suggest that ABCD has avoided *‘creaming”
and that it has succeeded in reaching persons who are
conventionally defined as ‘‘disadvantaged.” However,
conventional indexes such as skill and education levels
may not be the most useful yardsticks by which to
measure labor market disadvantage. The prevalence of
turnover in the ghetto labor market suggests that this
variable might provide an alternative index for measuring
disadvantage.

e e S

4% Unfortunately, without general equilibrium models of the
market including aggregate supply and demand variables, adjust-
ments for the probability of trainees displacing other workers,
and estimates of nonquantifiable biases in applicant selection or
self-selection, such an evaluation must be incomplete.
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Conventional Measures of Need-

Unemployed ABCD applicants did not differ sub-
stantially. by standard socioeconomic comparisons. from
unemployed members of the Boston ghetto population
studied in the Labor Department’s Urban Employment
Survey (UES) of November 1966. The proportion of
those other than white was lower in the ABCD applicant
population than in the UES survey (57 versus 75
percent), but this difference could be attributed almost
entirely to the more limited geographical focus of the
UES. Just over half of both samples were men (55.8
percent of UES and 564 percent of ABCD un-
employed), and while the median age ot the ABCD
sample (between 22 and 24 years) was somewhat lower
than that of the UES sample (26 years), approximately
one-third of each group were under 21. However, only
10 percent of the ABCD sample were over 45, compared
with 26 percent of the UES sample.

Among the UES employed, the median years of school
completed was about 9.5, compared with 10.0 for the
ABCD sample. Approximately one-third of each group
had finished high school, but fewer of the ABCD
applicants had dropped out of school before the eighth
grade.

On the other hand, the previous work histories of the
ABCD applicants reflected more low-skilled employ-
ment, and, by definition, fewer opportunities to acquire
on-the-job training. Among the UES unemployed, 42 4
percent had previously worked in jobs classified as
“unskilled” or “service.” Among ABCD applicants as a
whole (including those employed at time of intake), 53
percent were classified as *‘unskilled” or “service”



workers. If the employed applicants are excluded from
this calculation, the percentage of the pouorly skilled is
increased. Thus. while the ABCD population was better
educated thun the UES sample. ABCD applicants were
less skilled.

The apparent contradiction in these two measures of
disadvantage may be partly explained by the age
ditferential between the UES and ABCD populations. For
historical and sociological reasons. older workers are
likely to be less educated. and the higher ABCD median
education level partly reflects the relative youth of its
applicants.

The ditferences between the two samples may also
result from the presence of “unfound men” (the
segment of the other than white population which docs
not appear in census surveys) in the ABCD popu-
lation.*" Statistics showed that the percentage of UES
unemployed in the 21- to 24-ycar-old age group the
group in which “unfound men™ are most heavily
concentrated -wus 12.6 percent. whereas nearly twice
that percentage appeared in the ABCD sample. This
group of missing men is presumably weighted with
unstable workers, those engaged in illicit activities. and
others who cannot be located. It is also the segment of
the ABCD population for which the contradiction was
sharpest between high levels of education and low levels
of skill. The use of skill and education levels as
yardsticks of disadvantage for the ABCD population
may, therefore. be a doubtful procedure.

An Alternative Measure of Need

The usefulness of turnover as an index of need for man-
power services was explored by comparing the charac-
teristics of a sample of unemployed black men, aged
21 to 26 (a group considered likely to contain the most
serious **disadvantages™) with those of a sample of all
ABCD applicants. The two samples were very similar in
education and skill levels. Median education was 10
years for both groups, and approximately 55 percent of
each group had worked in unskilied or service occupa-
tions. The average median wage over the last four jobs
among other than white youth was $1.76; among all

“!See Denis Johnston and James Wetzel, “Effect of the Census
Undercount on Labor Force Estimates,”” Monthly Labor Review,
March 1969, pp. 3-13. Johnston and Wetzel state that the
estimated undercount in the 1960 census among other than
white men in the 20- to 34-year-old age groups exceeded 15
percent,
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applicants it was $1.74. The median average lag between
the four previous jobs was 12 weeks for both groups.
indicating that the most “disadvantaged™ workers did
not have significantly greater ditticulties finding ernnloy-
ment than other ghetto wuorkers.

Only in turnover beliavier did the unemploved black
vouth appear to have had a more “disadvantaged”™ work
history than other applicants. Median average tenure on
the four previous jobs was only 20 weeks for this group
of unemploved youth, whereas among all applicants, the
median was 44 weeks. Further. 43 percent of this group
had terminated their previous jobs in less than 4 months.
but only 28 percent of ali ABCD applicants had had
such short tenure.

It can be argued that turnover is a more usetul and
unambiguous measure of disudvantage than education
and skills. The turnover eusurc is especially accurate in
identifying the disadvaniaged among young men. Since
this may be the group to which urban manpower pro-
grams should be giving high priority, the use of conven-
tional measures of need can lead to misplacement of
program focus.

Under conventional definitions of disadvantage, ABCD
seemed to have reached the target population. Using a
measure of turnover as an index of disadvantage.
however, it appears that ABCD attracted a number of
applicants whose problems were not very substantial.
About 40 percent of ABCD’s applicants had an average
tenure of 1 year or more on their four previous jobs.
About 20 percent had remained on their four previous
jobs an average of 1% years or more per job. These
applicants appeared to have already substantially re-
solved the difficulties of adjusting to employment and
the “world of work™; they had learned how to stay with
a job and could find empioyment which they considered
tolerable. To the extent thut manpower programs scrve
such applicants, their resources may be diverted from
persons more in need of their services.

Job Dévelopment, Referral,
and Placement

Job development and referral activities are the critical
segment of any manpower program. Regardless of the
quality of remedial programs, their success will depend
upon the agency’s ability to provide suitable employ-
ment opportunities for its participants.



As noted earlier. over half of ABCD applicaats were
referred to jobs through the Neighborhood Empioyment
Centers during the period studied. This section discusses
four questions with regard to job referrals and
placements:

1. What determines who gets referred?

2. What is the quality of jobs—in terms of status and
pay --to which applicants are referred?

3. What is the outcome of such referrals? What
proportion and what kinds of people are hired. rejected.
or do not accept the jobs to which they have been
referred?

4. What kinds of firmsactually hire ABCD applicants,
why do they hire them, and what is their experience
with the disadvantaged?

Who Gets Referred?

One of-the most important objectives of the CEP
program was to tailor services to individual needs. In
terms of referral services, that should have meant that
individuals referred to jobs were in some way more
job-ready or job-needy than those who were not
referred. As it tumed out, there were apparently no
significant differences betwezen the two groups with
respect to education and work experience. (See table
21.) Th: major differences between them lay in their
reasons for seeking service and in their reported scurce

of income. As a group. “nonreferrals”™ were Iikely to
report that they were seeking part-time work. while
“referrals” cited as their main objective full-time work.
Nonreferrals were alse more likely 10 be receiving social
security or welfare payments than applicants who were
referred. NEC staff evidently assigned higher prioriiy o
applicants seeking full-time jobs. possibly because part-
time vacancies were scarce.

What is the Quality of Job Referrals?

Data on ABCD job referrals indicated that applicants
were sent to relatively unattractive jobs in terms of pay
and status. While the proportion of first referrals®? 1o
jobs paying $2 or less declined with time. many referrals
were still near the minimum wage. For the period
January 1 to March 31. 1968. 67.1 percent of first
referrals were to jobs of $2 or less and 38.0 percent to
jobs of $1.75 or less.

The status of job referrals also remained low. Most
referrals continued to be to semiskilled operative or ser-
vice jobs. Moreover, referrals for most applicants did not
seem to reflect a wage increase over previous jobs. For
example, the proportion of the January to March 1968
sample reporting a wage of $2 or less dropped only from

“*Some applicants are referred to more than one job. The
figures here refer only to the first job to which they were
referred, hence the term “first referrals -

TABLE 21. CHARACTERISTICS OF NONREFERRALS, REFERRALS NOT HIRED, AND
REFERRALS HIRED, APPLICANTS TO ABCD NEIGHBORHOOD EMPLOYMENT CENTERS,
SEPTEMBER 1966-MARCH 1968

Group 1 Group II Group 1l
Characteristic Nonreferrals! "Referrals not hired Referrals hired
(N = 226) (N = 140) (N =84)
Meanyearofbirth . .. ... ... ... .............. 1940 1939 1941
Mean yearsof education .. ................... 104 10.4 10.3
Mean years full-time empldyment ................ 7.9 6.2 4.9
Mean number full-time jobs in last 5 years . . . ... ... .. 2.04 2.15 2.18
Mecan years held last orpresentjob . .. .. ... ... .... 1.5 1.3 14
Meanwageoflastjob .. ... .................. $1.88 $1.90 $1.86
Mean number of weeks unemployed in lastyear . . . ... .. 159 15.1 15.5

lincludes 98 people referred to ABCD programs.




TABLE 22. WAGE OF PREVIOUS JOBS vs. WAGE OF FIRST REFERRAL. APPLICANTS TO ABCD
NEIGHBORHOOD EMPLOYMENT CENTERS. SEPTEMBER 1967-MARCH 1968

Percent earning specitied Percent teporting specified Column 2
Daite of referral and hourly wage wage - last Tour jobs wage on Tirst referral minus
i 1) (2 column 1
Scptember 1967-January 1968 samiple
S2.00o0rless ..o L 33 7583 2.0
S20lormore ... ... 26.7 247 =20
January 1968-March 1968 sumple
S2.000rless oo o e e 72.5 67.1 -54
S20lormore . ... 27.5 329 54

72.5 percent (based on the average for their last four
jobs) to 67.1 percent for first referrals. (See table 22.)

The relatively low quality of jobs availuble to ABCD
applicants seemed to reflect the low quality of jobs
generally available to the disadvantaged fabor force in
the Boston area, rather than “detfective” job develop-
ment on the part of the manpower staff. Of 25
occupations listed as having critical shortages by the
Massachusetts Division of Employment Security (DES)
in November 1967, five had high enough educational
requirements to exclude effectively most ABCD appli-
cants, three were primarily for women. and eight were
deemed by the DES unattractive and poorly paid. This
left nine occupations for which mea ABCD applicants
might qualify, five or six of which ordinarily require
some prior training. In fact ABCD instituted training
courses in three such areas: Electronic assembly, key-
punching. and automotive repair. However, based on the
limited data as of March 1968, relatively few applicants
had been weferred to such jobs.

What is the Outcome of Job Referrals?

Based upon sample data for the period Sentember
1966-March 1968, approximately one-tiiird (34 percent)
of first referrals resulted in actual placement of the
applicant while another third (35 percent) resulted in
rejection by employers. Approximately 10 percent of
the sampled applicants failed to report for the job
interview, while 21 percent refused to accept the job
after it was offered.

There were no statistically significant wage or occupa-
tional differences between jobs for which applicants
were hired and jobs for which they were rejected. The
relatively high proportion of applicants who did not
report for interviews (DNR’s) or did not accept the jobs
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they were offered (DNA's) reinforces the assumption
that the jobs were unattractive.

Nor were there significant differences with regard to
age, education. or work expericnce between those
applicants who were hired and those who were rejected
by employers. Both groups were approximately 25 years
old. had completed the 10th grade. had had 5 or 6 yeurs
of work experience. averaged two full-time jobs within
the last 5 years and had earned $51.86 to $1.90 per
hour on their last job. Thus there does not seem to have
been a group of exceptionally poorly qualified ABCD
applicants who were ill-equipped for the jobs to which
they were referred.

Both DNR’s and DNA's were in some sense i
“superior™ group to the “‘hires” and “‘rejects.” On the
average, they were older (30-31 years of age). had had
more full-time work experience (8-8.6 years) in fewer
jobs (1.6-1.9) and. in the case of DNR’s. had received
higher wages (32 compared with $1.85 per hour). They"
did ~ot, however, differ from “hires” with regard to
education. Evidently the older, more experienced DNR’s
and DNA's did not consider the ABCD referrals attrac-
tive, despite the fact that the jobs to which they were
referred paid slightly more, on the average ($2.22 vs.
$1.92 per hour), than those accepted by the hires.

What Are the Employers’ Characteristics
and Experience?

Between September 1966 and March 31, 1968,
approximately 3,700 ABCD applicants were hired by
1,000 different employers in the Boston area.*® Nearly

43 Actually, ABCD had the names of more than 2,000 “willing
employers” in its files, representing more than 10,000 jobs. But
only 1,000 firms ever hired an ABCD referral.



half of the job placements (46 percent) were with 852
tirms. each of which hired an average of 1.8 applicants
during the 20-month period.

At the opposite extreme. 19 employers hired more
than 20 (and in two cases. nearly 100) applicants each.
accounting for approximately 20 percent (667) of
placements. Ten of these employers were in wholesale
and retail trades (including three department stores.
three supermarket chains. and two restaurant chains).
four werc manufacturers. three were service establish-
ments (heavy maintenance cleaning). and two were
insurance companies. (See table 23.) All those firms
employed more than 100 persons. The average staiting
wage offered to applicants was S1.76 (compared with an
average hourly wage on the last four jobs of $1.83 for
applicants sampled between September 1967 and March
31.1968).

TABLE 23. INDUSTRIAL DISTRIBUTION OF
ESTABLISHMENTS HIRING FIVE OR MORE
ABCD APPLICANTS,
SEPTEMBER 1966-MARCH 1968

Industry group and Number of firms hiring—
SImde.InQustnal 5t09 10to 20 | 21 or more
Classification applicants | applicants | applicants
Total .. . ... 77 52 19
Construction (15-17) . . 0 0 0
Manufacturing
(19-39). .. .. .. .. 36 19 4
Transportation-
Communications
Utilities (20-49) . . . 2 2 0
Wholesale and Retail
Trades (50-59) .. .. 14 6 - 10
Finance and Insurance
(60-70). . . ...... 1 7 2
Services (72-89). . . .. 21 15 3
Government (90-99) . . 3 3 0

Another 20 percent (694) of job placements were with
52 employers who hired between 10 and 20 applicants
each throughout the 20 months. More than a third of
this group were in manufacturing, 25 percent were
service establishments, 15 percent were in wholesale and

retail trade, 13 percent were in finance or insurance, and-

the rest in other scattered areas. The final 14 percent of
job placements were accounted for by 77 employers
who cach hired between five and nine applicants during
‘O criod under consideration. These firms appeared to
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use ABCD referral services sporadically 1o till sudden
needs for new emplovees. When those needs declined.
they no fonger sought to hire ABCD uapplicants. Pre-
limmary  anualvsis of  establishment  information  on
emplovment by race also suggests that companies with
greater experience 1 emploving Negroes (especially
Negro women. as measured by the Negro emplovment as
a percentage of total emplovment) were more likelv to
emplov ABCD reterrals.

Both the above duta and interviews with a sample of
employe  who had each hired at least 10 ABCD
applicants indicated that firms most likelv to cooperate
with ABCD on a continuous basts tended 10 be those
experiencing difficulties m hiring labor. For example. all
the interviews held with employers hiring more than 20
applicants revealed that such firms found it difficult 1o
attract new employees and believed that they were
“scraping the bottom of the barrel.”

Although no employer interviewed actually compiled
data comparing ABCD applicant turnover to overall
turnover. many felt that ABCD referrals were less
reliable than their average workers. In fact. turnover of
ABCD applicants probably was high. since tollowup
statistics suggest that 62 percent of ABCD placements
were not on the job after 1 month. There is. however. no
evidence that this turnover was higher than that of
non-ABCD placements in similar jobs and similar firms.
It seems likely that many employers. expecting ABCD to
assume sole responsibility for finding some sure method
of keeping workers on the job. tended to attribute
unsatisfactory results to ABCD's practices rather than to
broader cvents in the ghetto labor market. Moreover,
with the exception of two department stores, employers
showed little evidence of instituting practices of their
own to combat high turnover.

In the two department stores, ABCD encouraged
experimentation with special training programs and
*“trainer-coaches” to decrease turnover. ABCD recruited
applicants, contributed some staff to training programs,
conducted both in ABCD facilities and on the job, and
provided a ‘'trainer-coach™ to act as liaison between the
trainees and the employers’ personnel departments.

The results of such arrangements varied. In one store,
the turnover rate among ABCD trainees was similar to
that of the overall ABCD population, not a surprising
finding since the jobs were relatively unskilled and low
paying. At the end of three 4-week training programs
(3 weeks in an orientation center and 1 week at the
store), approximately half of each group of 30 trainees
remained. By the end of 6 weeks of on-the-job training,
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another 20 percent had dropped out. leaving approxi-
matery one-third of each group. Six months after
training. on the average. 23 percent of the trainees were
still_on the job. This figure corresponds to the 20
percent of ABCD placements who remained on the job §
months or more without benefit of a trainer~coach.

The second company offered higher quality jobs
(accounting clerks). Although the effectiveness of the
trainer-coach could not be measured. the personnel
director reported that the program was so successful he
planned to hire a full-time black trainer-coach to manage
relations with black employees. Moreover. the company
did continue to hire relatively large numbers of ABCD
applicants. whereas the first company did not.

In summary. employer experience with trainer<oaches
suggested that the quality of the jobs offered had a
greater impact on employee turnover than did the mere
presence of trainer-coaches or any other single factor.

Followup

Employment Experience of Direct
Job Placements

Followup of the labor market experience of ABCD
applicants is an essential instrument for both program

dent”™ wvarnables for measuring the employment and
earning experiences of placements. and also provides a
means for determining the satisfaction of ABCD clents
with its services. Client reactions are essential for
identitving needed rerorms of program administration
and design. It was the tollowup department within
ABCD that seemed 1o be most sensitive 1o the strengths
and weaknesses of the program as a whole.

Tables 24 and 25 summarize ABCD followup statistics
from September 1966 to March 31. 1968. Of the
applicants actually beginning work on an NEC job. 20
percent of those contacted were still on the same job 6
months later. Recalling that only one-third of applicants
referred to jobs actually begin work. we see that only 7
percent of applicants referred directly to jobs are on
those jobs 6 months later.

The retention rate on jobs was directly proportional to
the wages of those jobs. While the placement wage
between September 1966 and March 1968 averaged
$1.78, the 62 percent of the placements who left before
1 month averaged only $1.74. and the 38 percent who
remained averaged $1.88. Similarly, the 80 percent of
the placements leaving before 6 months averaged $1.76.
compared with §1.99 for placements staying 6 months
or more. Furthermore. in every neighborhood except the
North End (a predominantly Italian neighborhood).
wage rates were 20 to 25 cents higher for those still on
the ABCD job after 6 months than for those who left
between 1 and 6 months. During this period, it appears
that a wage of $2 or more was required to encourage

evaluation and planning. Followup supplies the *“depen- stability among the ABCD population. Only about
TABLE 24. WAGE AND LENGTH OF STAY ON NEC JOB FOR ABCD PLACEMENTS,
SEPTEMBER 1966-MARCH 1968
. . Jamaica | Parker Hill- | South North Aliston-
Tenure on NEC job Total | Roxbury Plain Fenway Boston End Dorchester Brighton
Not on NEC job after 1 month:
Pereent of placements . .. ... .. 62 62 57 61 56 71 61 59
Average wage of NECjob .. .. .. $1.74 $1.73 $1.74 $1.74 $1.64 | $1.81 $1.71 $1.85
On NEC job 1 month or morc:
Percent of placements . ... .... 38 38 43 39 44 29 -39 41
Average wage of NECjob .. .. .. $1.88 $1.79 $1.99 $1.91 $1.83 | $1.95 $1.80 $1.80
No longer on NEC job after 6 months:
Percent of placements . ....... 80 86 71 73 86 84 ) 79
Avcrage wage of NECjob .. .. .. $1.76 $1.76 $1.77 $1.76 $1.76 | $1.92 M $1.57
On NEC job 6 months or more:
Percent of placements . ....... 20 14 29 27 14 16 ) 2
Average wage of NECiob ... ... 3$1.99 $2.05 $2.03 $2.01 $1.99 | s1.71 m $1.93

! Not available.

SOURCE: ABCD Followup Reports, September 1966 to March 1968.
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one-fourth o ABCD's referrals. however. fell into this
category.

To assess ABCD's impact more completely. it was
important to know: (:) The subsequent labor marker
experience ot placements who had left their ABCD jobs:
(b) the subsequent lubor market experience of applicants
who had not received or used ABCD referrals: und
(c) what happened to applicants who had moved. To
obtain information on these groups. and also to supple-
ment the regular followup interviews. ABCD ugreed to
survev a random sample of all applicants from the period
September 1. 1967. to March 31. 1968.

Table 26 shows the results for both applicants who
had been pluced on a job through ABCD, and the
control group. Of 107 persons in both groups. 65
percent were working at the followup date. Neither sex
nor race was important in explaining labor market
status,

Comparison of the control group with those placed on
jobs by ABCD showed 74 percent of the ABCD
placements working at the time of followup. with those
who were still on ABCD jobs having an average wage of
$2.07: 57 percent of the control group were employed
at an average wage of $2.10. The 57 percent of the
control group who were working were on the jobs they
had tound without ABCD’s aid. Since it could not be
determined how long the members of the control group
would stay on thes¢ jobs. their satisfaction with their
employment position could not be compared with th.:
of the ABCD placements. However, the 57 percent of
the control group employed at the time of followup
could be assumed to represent a far greater number on
jobs at one time or another over a 6-month period.
Furthermore, the control group jobs paid more. Thus.

the short-run evidence does not suggest that ABCD's
direct placement activities significantly tmproved 1ts
clients” ability to obtain and retain better paving jobs.¥?

It can be urgued. of course. that wage rates and
occupztion are mmperfect measures of job quality,
However, followup report narratives. discussions with
emplovers. and direct observation through independent
onsite inspections reinforced the above conclusions.
Many of the emplovers who were heaviest users of
ABTD referrals were among the least preferred em-
ployers in the Boston labor market. ABCD placements
with these employers showed high quit rates in the first
week and month of employment. Despite reports from
followup interviewers recommending that ABCD cease
servicing these employers. placement interviewers
continued to refer applicants to them. These emplovers
included a major hotel. several hospitals. a nonferrous
foundry. an electrical machinery manufacturer, and a
real estate firm hiring maintenance workers.

The impact of ABCD on the long-run staying power of
its applicants is not evident {rom the followup data
discussed above. However, one preliminary data set
offers evidence on longer term post-ABCD labor market
behavior. A followup survey of applicants was con-
ducted 12 to 18 months after the last visit to an NEC.%*
Information obtained from 75 applicants showed this
group to be similar in age. race. and schooling to the

“* indeed, wage upgrading was greatest among the employed
who had found jobs on their own.

% There were substantial difficulties in tocating this group of
applicants. Presumably the more stable were located, so that the
job tenure and employment estimates are overstated for the
applicant group as a whole.

TABLE 26. CHARACTERISTICS AND EMPLOYMENT STATUS OF ABCD PLACEMENTS AND
NONPLACEMENTS 3 TO 6 MOWNTHS AFTER LEAVING NEC

Total Never referred | Referred by ABCD Placed on job
ota by ABCD but never hired by ABCD
Characteristic Not Not Not Working | Working Not
Working | wotking |Working | working | Working | wotking | ABCD | non-ABCD | working

Number . .. .....couvuevunn 70 37 10 15 22 9 34 4 13
Meanage ...........-.... 29 26 27 25 3l 28 29 30 25
Numbermen .............. 43 23 8 8 13 7 19 3 8
Numberwhite . ............ 32 14 8 7 13 4 9 2 3
Mean years of schooling . . .. .. .. 10 10 11 11 10 10 10 10 10
Mean hourly wage rate of previous

-] N $2.00 $1.88 $1.81 $1.75 $1.98 $1.81 $2.00 $2.44 $2.12
Mean hourly wage of current job $2.12 ) §2.17 “) $2.07 *) $2.07 $2.61 M)

! Not applicable. ‘
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parent ABCD applicant population. Ot the 73 survey ed.
45 percent were working at the ume of followup. 28
percent were unemploved. and the others were scattered
amony school. training. and miscellaneous categories.
Tweniv-two of the 75. ur 31 percent. had heen placed
¢r wos by ABCD. Of these. eight. or 12 percent of the
total sample. were still employed on their NEC job.
Among the eight. six were being paid $2.10 per hour or
mwore. and tour were paid over $2.75. Not surprisingly .
only two applicants with wage rates under $2 had
remzinad on the job more than 12 rnonths.

Tentative evidence from this sample indicated that
blacks and whites have different job preferences. During
the period between the last NEC visit and followup.
blacks refused 14 jobs they had sought on their own.
while whites refused only two. Three-fifths of the whites
and 38 percent of the blacks in the sample were
employed at the time of followup, but the average salary
of the blacks’ jobs was $2.50, while the whites’ was
$1.86 (the difference is statistically significant at the
l-percent level). Only three of the 16 blacks working at
the time of followup were on jobs paying less than $2.
Educational skill levels for blacks and whites did not
differ significantly, however.

More interesting still is the relation of referral outcome
to referral salary. Among-all applicants not then in
school, eight were referred to jobs paying at least 50
cents more than the previous job: all eight of these were
hired (and were obviously willing to work) and three of
them were still on their ABCD jobs at the time of
followup. On the other hand. 29 of the referrals paid
cither less than or about the same as previous jobs; of
those only five were hired, eleven rejected, and twelve
did not accept or did not report for the job.

Among blacks, 11 either did not accept or did not
report for the NEC jobs; six of the eleven referral salaries
were lower than previous jobs, three were the same, and
two were a little higher, but still low ($1.65 and $1.75).
Eleven blacks were hired from NEC referrals; seven at
salary increases of 50 cents or more, one at a smaller
salary increase. one at the same salary, and two at lower
salaries. Neither of the two decreases was still working
on the NEC job.

Employment Experience of Orientation
Center Graduates

Placement followup data on graduates from ABCD
training programs, as shown in table 27, indicate that the

percentage of tranees placed on jobs wasven close to
the percentage of plucements for NEC apphicants as o
whole *” However. the qualifications of those tramees
wlhio were placed on joby were somewhat supenor 1o
those of trainees whom the orieptation centers did not
place. This suggests that the vrientation cenicrs were
more etticient than Newghbhorhood Fployvment Centers
at screening out less qualified rererrals,

Despite the tact that trainee placemients started at an
average wage no higher than the nontramees. reiention
rates for the former appear to have been greater. This
stability. mav result from the greater advancement
opportunity available 10 some of the orientation center
graduates.®”

Stability may ulso be related to the trainees’ previous
wages. The courses from which the highest percentages
of enrollees rernained employed on their placemient jobs
at the time of the followup survey were welding. data
processing. and clerical: the latter two courses enrolled
applicants with the lowest previous wages. Although the
wages offered to these trainces were not significantiy
higher than the average for other skill areas. the amount
of upgrading for the clerical and data processing trainces
may have encouraged greater stability.

The success of the weiding course is probably attrib-
utable to the involvement of a local employer and the
relatively high wages and status associzted with the
welding occupation. Training simulated mplant condi-
tions, and trainees were “promoted” o an on-the-job
training program when deemed ready by their in-
structors. Placement wages fo: welding trainees with this
employer averaged $2.45. the highest of any skill area.
However. insofar as stability was a function of screening
and self-selection for the training programs, rather than
of training per sc. it probably could have been achieved
more cheaply and efficiently than throuzh a 15-week
capital-intensive program.

It appeared that the centers were, in fact. doing a great
deal of screening. Obscrvation of several programs
indicated that such short courses were often unable to
achieve much vocational training. Furthermore. the
“‘orientation to the world of work™ seemed superfluous

4% These figures should be interpreted with care. The data base
was insufficient to permit unambiguous statistical analysis of the
comparative benefits of the various training programs. Since the
orientation centers had not been in operation long, data were
available for only a small number of trainees who had
“graduated” and been in the labor market more than a month. It
was therefore impossible to determine whether the observed
labor market experience of those trainees reflected transient or
permanent effects of the training programs.

*7Cautious optimism is appropriste here, since 6-month
followup data were not available,
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TABLE 27. OUTCOMES FOR GRADUATES OF ORIENTATION CENTER TRAINING!
- ’ T i ] ) oot
Quicome r Towa ¢ Clencal ¢ Dratung [ Welding | Automouve | L'pholstery ! U_"L’ 0 >
L : 4 { Provessne | prinling
P ollowup reports received: : ! : : T
Number ... Dole 1 2w 9 22 1 P2l b s
Percent ...l L. IR 35 el T 51 Pt T3
Reterred 1o jobs by unentation E “ i ‘ i
center. i ;
Number .. .. L 0L . T3 ‘
Percent ... .. ... ... T | ,
Placed in jobs by oricntation | " 1
center: ’ ) '
Number ... .. ..... ..., 61 | ‘; : '
Percent .. .. .... ... ... 58 i ! l!
; ! ; |
tmploved on ABCD jobs at ime ! i ; !
of tollowup: ‘ i
Number ..o ..o L., 18 15 2 11 2 7 10 2
Percent . .. L. 4s 54 22 S0 S0 33 59 40
Averape ourly wage L. L. $2.25 s2.10 1 os2.21 i 8240 £2.08 $2.06 $2.17 )
i
Avcrage tenure (weeks) L, L L L 6 6 6 1Al ) 3 4 4
I'mployed on non-ABCD jobs:
Number . .. .......... 17 1 2 3 () 6 3 2
Average hourly wage . . . .. $2.62 $2.63 £2.25 $2.45 ¢ $2.94 $2,03 ] $3.20

RIC

! See text footnote 46.
I Not available.

for most of the participants, who already had consider-
able experience in obtaining jobs and seerned well aware
of the behavior patterns desired by employers. This
impression was reinforced by the observation that the
placement interviewers knew very little about the actual
skill accomgplishment of the trainees and that when
referring trainees, the attendance records, and not test
scores, were emphasized.

Job development appeared insufficiently aggressive for
some of the graduates. For example, enrollees who
obtained employment independently of the orientation
center’s placement staff (28 percent) received substan-
tially higher wages, $2.62 as compared with $2.25, as
shown in table 27. Comparisons of relative advancement
possibilities, hov.ever, could not be made,

It is not clear that participation in the training
program was directly responsible for these results. About
half of these jobs were training-related, so that the
training experience of these enrollees substantially
improved their credentials with preferred employers.
Benefits derived' from screening could have accounted
for the success of the enrollees who independently
obtained jobs unrelated to the training they received.

32

Work-Ex perience Programs

Adult Work Crew, Although the followup was neither
extensive nor complete, it indicat:d that 75 1o 80 per-
cent of the Adult Work Crew participants were still on
the job about 1 month after placement. The majorit of
dropouts occurred within the first week of employment,
and virtually all had occurred by the first month. Aswith
ABCD placements in general, major reasons for termina-
tions were voluntary quits, iliness, alcohol and drug
problems, as can be seeni from table 28. ABCD hired a
rehabilitated alcoholic to serve as a counselor to the
alcoholics in the program, but it was too early to
evaluate the results of this experiment. .

Table 29 presents a comparison between those persons
who dropped out of the program and those who
remained. The only significant differences were 2 much
lower percentage of other than whites and high school
graduates among dropouts.

Although over one-fourth of all persons ever enrclied
in the Adult Work Crew were transferred to unsubsi-
dized jobs, no followup data were available to determine



TABLE 28. REASONS FOR TERMINATION OF
ADULT WORK CREW PARTICIPATION.
JANUARY-MARCH 1968

Reuson Number Percent

Totd. oo oo 93 1000
Quit program . . .. ... ... ... | 29 30.9
IUness . . .. .. ... ... ... 26 277
Drug or alcohol addictuon . . . .. .. 21 223
Moved . .. . .. ... ... s §.3
Trznsferred to another program 4 45
Criminal offense . . . . .. .. .. .. 4 4.3
Inadequate compensation . ., . . . . . 2 2.1
Death .. ... ... ... ....... 2 2.1
Attempted suicide . . .. ... .. .. 1 1.1

NOTE: Total of percentages does not equal 100.0 because of
rounding.

TABLE 29. CHARACTERISTICS OF TERMINEES
AND CONTINUING TRAINEES, ADULT WORK
CREW SAMPLE. JANUARY-MARCH 1968

L . Continuing
Characteristic Terminees \rainees
Number . .. ........... . 18 60
Meanage .............. 44 42
Mean years of schooling . . .. .. 8 10
Percent high school graduates . . . 11 42
Mcan nu.nber of weeks
unemployed . . ... . ... .. 17 i3
Mean previous hourly wage . . . . $ 192 $ 2.03
Percent other thanwhite . . . .. 22 46
Percent with criminal records . . . 22 12

whether a long-term rehabilitation was accomplished.
It was reported, however. that the demand for such
sheltered, low-wage work exceeded the available slots,
so that as an income transfer mechanism on a limited
scale, this program could be judged a success.

New Careers. The data on New Careers enrollees sug-
gest that it opened, to a relatively advantaged segment of
the low-income community, jobs similar to those which
already existed in the cooperating agencies. The dropout
rate in this program has been low, consistent with
selective recruitment into the program and the preferred
quality of many of the jobs available. Since, like the
Adult Work Crew, this is also a long-run program, it can
only be fairly judged by its longer term contribution to
the career paths of placements.

ABCD Employment. Although not tormally recognized
as such. ABCD uselt served as 2 type of *“New Careers™
agency. 1t had a number of positions. such as community
aides. which paid $2.50 or less an hour to persons hving
in low-income neighborhoods. Although no rigorous at-
tempt was made to study ABCD as an emplover, g small
sample of personnel records suggests that cmployvment m
low-fevel ABCD puositions generally resulted in economic
advancement. Hourly wage rates immediately prior to
working for ABCD averaged S1.83 for this group.
compared with the ABCD entry wage of $2.16. Among
those hires who continued to be employed bv ABCD at
the time the sample was drawn. the average hourly wage
was $2.23

ABCD appurently behaved much as other emplovers.
attempting to hire the “best available™ workers for its
jobs. However. the opportunities for promotion. the job
status. and the working conditions were often betier
than those of most jobs in the ghetto labor muarket.

Morc generally. ABCD served as an informal recruiting
agency for other employers secking persons experienced
in hiring and training the disadvantaged. There were a
number of instances of work experience with ABCD
providing a stepping stone to an cven better job
elsewhere.

Quantitative Evaluation of

ABCI’s Placement and

Training Aectivities

A multivariate model was developed to test the
independent contribution ¢f ABCD's various manpower
services to the employment experience of its applicants.
Three types of independent variables were specified in
the model in order to separate the influence of ABCD's
programs from other factors determining empioyment
and income: (1) Socioeconomic variables such as age,
race, and education; (2) work history variables to reflect
previous on-the-job experience: and (3) ABCD program

. variables.

The population analyzed with the model was that
portion of the random sample of ABCD applicants and
trainees for whom complete socioeconomic and follow-
up information was available. This reduced sample
differed in several respects from the underlying applicant
pcpulation, and the biases of underreporting limit the
effectiveness of the statistical analvsis. The baseline
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