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Forewoird

%his document summarizes the findings presented in seventy-one research
reports and other publications which have been funded by the Office of Research
and Development (ORD}, Employment and Training Administration, U.S. Department
‘of Uabor. It is the product of a contract between ORD and the Institute for
Manpower Studies, Oregon State University. The contract provided support for:
a review and summary of its previously funded research on employment and. train-
ing problems and programs in rural areas of the United States. The purpose of
the review was to extract general lessons and program guidelines from the large
number of reports on previous projects and to make them available in a single-
document. . ’

This document is intended primarily for use by researchers, planners and -
operators of employment and training programs in rural areas currently funded
by the Comprehensive Employment and Training Act (CETA) and other legisiation.
It provides suggestions and techniques for carrying out planning and program
operation responsibilities. Chapters on supply and demand for labor in rural
labor markets identify a large number of factors which affect both the supply
of and demand for labor services and which should be reflected in Tabor market
ané]yéis, needs assessment, and other planning tasks. Unfortunately, the docu~
ments themselves do not provide any models to guide such incorporation. A
separate chapter examines experimental programs which tested public employment
and youth program design_and performance.

A second objective of the study was to identify potential research oppor-
tunities which merit ORD's attention. A separate section of each chapter pro-
vides suggestions for future research, concentrating on research that will be
of immediate benefit to employment and training program planners and operators.

.The documents surveyed for this report were identitvied by an earlier pro-
ject undertaken.fo; ORD by Gordon Gayer. Gayer produced an annotated biblio~-
graphy of all documents previously funded by ORD which dealt with rural areas.
That bibliography is entitled ORD's Rural Work, and is available from ORD.

The authors of this report read a]] of the documents listed by Gayer as
- pertaining to labor supply and demand and to particular program areas (public
— -~ employment, youth, migrants, Native Americans, and women} which ORD was able
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to provide. The documents reviewed are listed in the bibliography of this
report. Originally, the authors intended to focus on lessons that had been

R

Tearned from the research and that could be applied to program planning and
operation. It was found that few of the documents were specifically oriented
toward operational audiences. As a result, most of the information in this
report ‘is incorporated in chapters on labpr supply and demand; much less
appears in the chapter on program p]anninb and operation.

Some documents on Gayer's list appear to have no immediate relevance to
program pilanners and administrators. The contents of those documents are not
summarized in this report. The need to focus future ORD-funded research on
the development of information and guidelines directly applicabie to program
planning and administration is discussed in the text of this report.

A detailed table of contents is provided so that the reader can easily
identify and find sections of particular interest and relevance. Use of the
table of contents in this manner will make this document a handy reference
for continuing use during annual program planning and implementation cygles.

The bibliography cites all of the documents surveyed in the process of
preparing this report and contains information necessary for ordering copies.
The reader is encouraged to use the bibliography to identify documents of

particular interest. ‘ '
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- N INTRODUCTION

Reviewing ORD-Sponsored Research

This report is based on a review of seventy-one documents which describe
the results of research sponsored by the Office of Research and Development,
Employment and Training Administration, U.S. Department of Labor (ORD). The
one element which unifies all the surveyed documents is ORD sponsorship. Their
fopics, focus, levels of analysis, and usefulness vary widely. It is the pur-
pose of the present review to orgéniza the abundance of information contained
in the other documents into a format that makes it readily access1ble to, and
usable by, employment and training professionals.

The major topics covered in this report appear in separate chapters. This
chapter reviews various definitions of "rural" which are implied in the litera-
ture. Chapter II summarizes extensive information on the factors which affect
the demand for labor in rural areas; it also contains a discussion of tech-
niques for forecasting labor demand. Chapter LII provides parallel information
on the supply ‘of labor in rural areas, discussing both the factors which affect
supply and techniques for forecasting. Chapter IV reviews the results of exten-
sive research and development projects which designed, implemented and evaluated
a public employment program in Vermont and a series of youth programs in the
Midwest. Each of the last three chapters contains a set of suggestions for
future research which should be of use to those preparing research proposals
and to ORD staff in evaluating those proposdls. Each chapter also contains a
section which summarizes the lessons and guidelineérwhich seem to be of par-
ticular importance to program planners and administrators; these sections are

_._intended to facilitate the use of the document by practitioners.

The Definition of "Rural"

Multiplicity of Definitions

A large number of the documents survyed for this report, written to examine
problems of rural areas, stress the difficulties encountered in defining "rural".
Confusion begins with the multitude of official definitions by the U.S. gaovern-




ment. The Bureau of the Census defines rural areas as those with populativns of
less than 2,500. The Department of Labor defines them as counties where a major-
ity of the people live 1n places of less than 2,500.population. The Rural Devel-
opment Act (RDA) of 1972 for most purposes defined as rural any areas outside a
city or town of more than ten thousand inhabitants. But for allocating business
loans and grants, RDA defined rural any area outside cities of fifty thou;and
population or more and their immediately adjacent urbanized areas with population
densities of more than a hundred persons per square mile. '

Defining "rural” by population size 1s inadequate for purposes of designing
policies and programs because individuals in all areas with small populations do
not share the same problems. The definitional problem remains. Four categories
of rural residents are now commonly delineated: farm, rural nonfavm, small town,
and rural-urban fﬂinge. The first two are defined by the U.S. census. The
third offers no such precision, and there is no generally accepted definition of
a small town. In some literature the small town is limited to a center ranging
in size from 250 to approximately 2,50C, but others use the terms for places with
16,000 1nhabitants. ,

The rural-urban fringe has been created by the spread of metropolitan centers.
"Rural open country has been transformed into urban territory through annexation
and new Incorporation. At the edge of this urban expansion is’a mixed area of
both rural and urban characteristics; this has been termed the 'rural-urban
fringe,'" Today, two-thirds of all people in rural areas live within one hour's
drive of a city.of 25,000 ‘or more, and many of these people have no connection
whatsoever with agriculture. They are part of the urban labor market. "It is
difficult to determine then, By‘any definition, what constitutes a 'fringe' and
what constitutes other 'rural nonfarm' areas."” (31:A-1; 5:3-4)

The documents surveyed for this report were all classified for ORD as deal-
ing with research on rural labor markets. Although the documents do not provide
a common definition of rural and do not all focus on identical areas, this docu-
ment will treat them all as studies of rural areas unless explicitly stated
otherwise. "Rural” is the unifying focus of this document. The findings repor-
ted are meant to apply to rural areas, without further defining the term.
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The Need for "Rural" Programs

"Although the terms are often used interchangeably, the farm population or
work force is a very small proportion of what is called the rural work force;
the rural nonfarm category is much 1ar§er and has grown by enough jn every cen-
sus decade since 1910 to offset the decline in the farm population and keep the
rural population (census definition) constant at about fifty million.” (27:15)
The 1970 census indicated that 26.6 percent of the total U.S. population lived
in rural areas. {27:18) Given both the percentage of the total population and
the absolute number of individuals involved, concern for defining and seeking
solutions to the special employment problems of people in these areas is clearly
justified.

The heed for attention to the problems of rural areas is further demonstra-
ted by the heavy incidence of poverty in these areas. "In 1965, ...41 percent
of all the poor in the United States lived in rural areas. Five years later 46
percent of the poor families lived in nonmetropolitan areas, and of these, 68
percent were classified by the Census as rural." (60:8) This poverty is rela-
ted to special problehs and characteristics of rural areas and their residents
which are discussed in the following chapters on rural labor suppiy and demand.

Rural -Similarities in Various Regions

Some of the documents reviewed for this report were concerned with speci-
fic geographic areas of the United States. The regional pictures they present
do not differ from the more general picture. In the Southeastérn states, agri-
cuitural employment has declined significantly, and qlthough_low wage industrial
employment has become available in rural areas in the labor-intensive apparel
and food processing industries that employ a large proportion of unskilled work-
ers,.migration to urban areas is necessary for those seeking higher wage employ-

ment, (55:3-5)

Studies of the Southwest reviewed here have focused on particular minority
groups in the areas: the Spanish-surnamed and Native Americans. The former
grodp was found to be characterized by the same rural-to-urban migration that
is occurring in other rural areas, caused by the same impetus--the lack of good
employment opportunities in rural areas. (5, 35 and 37) Native Americans are

12




- Regional Implications of Migration

L]
-

found to have unique and diverse cultures as well as problems, but also to be
constrained to migrate to urban areas in order to find employment. Like other
rural-to-urban migrants, Native Americans often return to rural areas after
brief experiences in urban centers, but they differ from other such migrants in
that they tend to make the move back and forth several times during their Tlives.
(6 and 58)

The Rural/Regional "Dichotomy"

One of the original premises of this project was that the review of such a
large body of literature dealing with rural manpower would provide information
that would clarify the differences between "rural" and "regional program areas.
The assumption was that programs particularly suited for rural) areas could be
identified, and that they would differ from programs suited to the needs of
regions incorporating both rural and urban labor markets. All of the litera-
ture surveyed argues'strongly against this assumptiun.

Although the documents surveyed emphasize the need for and possibility of
increasing employment opportunities in rural areas, most conclude that, to sonie
extent, the solution Of existing rural manpowér problems lies in the migration
of many individuals from labor surplus, stagnant rural areas to urban and
growing rural centers. One implication is that rural labor market problems are
also regional labor market problems; rural problems require regionaljsoTutiqns.
liany rural residents (particularly youth but also members of other groups with
significant numbers of unemployed) must be prepared to enter unfamiliar urban
labor markets. This suggests that rural manpower programs, in addition to
planning and providing for rural growth, should: 1) provide skills in demand

in urban areas; 2) prepare individuals for life in urban éettings“by familiar-

izing them witl, the different institutions and norms encountered in those set-
tings; and 3)dpgihaps actually promote migration through the provision of finan-
cial and other assistance. The literature surveyed indicates that such program
activities have been avoided by rural manpower planners and program operators
because they are politica 'y unfeasible. Rural businessmen, politicians, and

13
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people in general view programs which suggest the possiblity of migration as
inducements to the further decline of their local economies. (6,10,31,35 and 38)
The documented interrelationship between rural and urban labor markets fur-
ther sugge..s the need to involve urban program planners and operators in rural
program design so that the rural-to-urban transition can be facilitated. Com-
munication and joint planning are necessary. The documents surveyed here gener-
ally do not suggest how such joint efforts might be structured or facilitated;
the exception is the material on regional growth centers discussed below in the |
sections on labor, demand’and on youth programs.

L - o T— R . e e e e o . [

"The Developmental Alternative

One alterpative to programs designed to facilitate successful migration of
the surpius rural labor force to urban and growing rural centers is the stimu-
lation of the economic development and growth of the local areas. This alter- _
native is preferred by Jocal political and economic leaders. The goal is to
generate sufficient demand to utilize the available labor supply and to overcome
local econom1c stagnatIOn This a]ternat1ve 1s a]so c]early Tegional, not S1m-

p]y local, {n its imp11cat1ons The economic stagnation of small rural towns
documented in these studies has resulted from improved transportation systems
which have drawn business to regional growth centers, away from the vast major-
ity of rural small towns. (34) Reversing this trend would require the wider
distribution of development of manufacturing and retail enterprises throughout
rural areas. O
The documents discuss the historical trends of economic growth and indus-
trialization in smail rural towns and suggest broad programmatic responses. {7,
27,34, and 64) Program guidelines for current manpower practitioners are not
provided however, and the reports of past results are not overly encouraging.
In those areas of the rural South which have attracted investment in manufactur~
ing plants and experienced some 1ncreased nonfarm employment the increase
has not been sufficient to provide jobs for the minority black population. (55)
In general, the literature does not outline regional déVéﬁBpment programs which
can be implemented to solve th. problems of rural labor markets.

14




Supmayr

Given the difficulty of finding agreement on thé definition of "ruyral",
it is apparent that nonurban areas have particular problems of unemployment and
poverty. These problems merit extensive research that can serve to guide the
.design of programs to deal with those .problems. The remainder of this docu-
ment will examine past research for lessons learned and suggest future research

that will expand program capabilities.
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I
THE DEMAND FOR RURAL LABOR

Factors Influencing Demand

s

Introduction

Any study of factors affect1ng the demand for labor in rural areas should
begin with a look at who demands labor and for what purposes. Broadly speaking,
firms demand labor to use in the production of goods and services. Inputs (both
labor and nonlabor) are combined into the production process to maximize profits.
Maximum profits are obtained by maximizing the difference between revenue and
cost of production. The demand for labor and other inputs is a derived demand,
since inputs are demanded to produce other things, not as an end in themselves

The demand for labor in rural areas thus depends on:

1. The level of demand for the products of firms producing in rural
areas;
2. The number and size of firms who find it relatively more attrac-
tive (profitable) to locate ir rural rather than urban areas; and
"= 7777730 The profitability to these firms of "employing labor resources
relative to other inputs which are technologically viable substi-
tutes.

These three factors can be viewed as broad determinants of demand for rural
manpower and other factors in turn affect these. The sections that follow iden-
tify and analyze specific factors which have been observed in ORD sponsored re-
search to affect the demand for labor in rural areas.

Farm Mechanization

One of the most drastic shifts in the demand ior labor in the U.S. has been
the dramatic decline in the number of persons required on the farm. The pro-
portion of farm residents to the total population declined from about twenty-five
percent in 1940 to about five percent in 1970, and the farm population declined
from 30.5 million to 10.3 million during this period. (27:21) This shift has
occurred because it has been profitable for farmers to substitute increasing
amounts of machine power for human labor as techno]ogica] break throughs in agri-

7.
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culture occurred. The result of this substitution has been a tremendous increase
iq the productivity of workers remaining on farms, a decline in the number of
farms due to increases in the economic size of farms as a result of mechanization,
and the displacement of many workers who previously owned or worked on farms.
Between 1947 and 1969 farm output per man-hour increased by 260 percent, while
nonfarm output per man-hour increased by only eighty-two percent. Mechanization
and consolidation of farms reduced the number from about six million in 1947 to
nearly three million in 1970. These developments have caused some significant
changes in rural employment patterns by transforming large numbers of farms to
agricultural workers, reducing the total number of farm laborers, and blurring
the distinction becwean farm and nonfarm workers. (27:21-23) e

The uitimate‘resu]t of increased farm mechanization has been a decline in
the demand for rural workers. In time, many displaced workers move to urban
areas to rind jobs but many others remain and 1ive on low incomes. Even though
the farm population decreased between 1960 and 1970, the total rural population
remained at approximately the same level. (27:21) In many cases persons dis-
placed from agricuffﬁrgl;woﬁk have difficulty finding other employment because

_of _inadequate training, education, and experience in nonagriculfura] jobs,
_Marshaij!s analysis suggests that more than eighty percent of black males who
left southern agriculture during the 1960s had less than an effective seventh
grade education (white equivalent) and over half had less than four years.
(27:29)

Estimates of future demand for farm workers indicate a continued decline
in employment opportunities, although the absolute number of persons leaving
farming will be much less than in the past because there are so many fewer per-
sons now on farms. A North Star Research Institute study on rural youth indi-
cates that for the nation as a whole, only one boy in ten now living on farms
can expect to make an adeguate living in agriculture and that agricultural
employment in the 1980s will be half the 1960 figure. ({31:25) The basic eca-
nomic question is whether nonagricultural job opportunities can be provided for
rural youth in or near the rural areas in which they now 1ive or whether these
opportunities must be developed in urban settings, often hundreds of miles
removed. (10:20) Marshall indicates that technological breakthroughs in
planting and harvesting tobacco, fruits, and vegetables probably will cause

17




considerabie displacement of labor during the 1970s. These developments will
hurt mijrants and seasonal farm workers in particular. He npotes that full-time
employment opportunities in agriculture are increasing and are Tikely to con-
tinue to do so as farm sizes increase, as farms become more capital intensive,
and as world-wide demand for farm products grows. (27:42)

In summary, the mechanization of farms since World War II has greatly
reduced the demand for farm Tabor. This reduction has created numerous man-
power problems because of the large numbers of people involved, because many of
these persons lack the skills required for gainful employment in nonfarm occu-
pations, and because many employment opportunities are geographically removed
from the persons needing work. Demand for farm workers in_the future is expect-
ed to decline further as mechanization of farms continues but the number of
persons displaced in the future will be Tess than in the past because of the
relatively few individuals now Teft in agriculture.

Nonlabor Resources 3

The decision of a firm to locate in an urban or rural area depends on a

number of factors. In some cases the decision is determined by the Tocation
" of some primary input used in production. One example is farming,_where the
pfimarx input--farmland--is located in rural areas. Other activities tied to
rural areas because of their_natural. resource requirements inciude ranching,
1ogging, andmining. Changes in the demand for Tabor in rural areas will
depend to some extent on changes in the demand for the products of these
resource~based firms and on changes in their production technology. In general,
the production technology of these firms has shifted toward greater capital
intensity, thereby reducing the demand for labor.

~ The demand for products produced by these resource-based firms tends‘to be
quite cyclical. This often results in a boom or bust situation for the rural
economy and the demand for rural manpower. Certain resource-based industries
also have wide seasonal variation in their demand for labor, creating further
manpower problems. That portion of unemployment due to seasonal factors cannot
be corrected by retraining programs. Programs to stimulate alternative sources.
of demand in order to raise employment during the low months will merely, cause

—————

a labor shortage during the peak months, thereby creating additional problems.
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One realistic solution rests in the diversification of the economic base to
include some industries whose peak employment months coincide with the Tow
éﬁp]oyment months of other industries. This has been proposed for the Upper
Peninsula of Michigan, where most seasonal industries (furniture and fixtures,
construction, transportation, wholesale trade, retail trade and service cate-*
éories) have low employment months during the late fall and winter and high *
employment months during the summer and fall. By expanding employment in the
lumber and wood products industry, which has an employment low in the ;pring
and high in the winter, excessive seasonal unemployment could be avoided.
(48:44-45)

A long-run shift in the demand for resource-based products can have a very
dramatic effect on the demand for rural workers. This was demonstratéd by the
decline in demand for coal after World War II, which caused high unemployment

. among workers in the Appalachian coal producing region. Now with the price of
"imported oil high, there has been a revival of demand for coal and a corres-

ponding increase in the demand for coal workers. If environmental problems can
be worked out, the largely rural Rocky Mountain states should see increases in

the demand for rural manpower as the nation seeks to develop its abundant energy

resources in this area. i

Hansen notes that the energy crisis has created somewhat of a boom in rural
extractive industries. He indicates that the basic dependence of rural people
on éecondary and tertiary sources of work will not be reversed, however, since
there will be continuing advances in labor saving techniques in extractive
industries. (24:39) Furthermoré, higher energy prices work a greater hardship
on rural areas by increasing access costs for firms locating in these areas and
for rural workers, who often drive long distances to work. (24:38). Finally,
rural employment in tourism will also be adversely affected by higher energy '
prices to the extent that they cause persons to reduce their travel for recrea-
tional purposes.

While the demand for resource-based products and the location of those
resources are often factors influencing the demand for rural manpower, it may
seem that Tittle can be done in this area to affect the demand for labor. This
view assumes, however, that resources are being used to their fullest potential.

To the extent that they are not, the demand for rural manpower can be enhanced
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by the development of a rural region's resources. One example of this is
avoided by the five-county Satilla River area of Georgia, where a program of
reforestation is being attempted. In this area there is an on-going effort to
obtain low interest, long-term loans and/or subsidies which will make it possi-
ble for every interested small landowner to reforest denuded, nonproductive
land. Provisions have already been made to reforest 3,000 of the 343,000 acres
available for planting. Conservative estimates indicate that within two decades
the federal government's original investment of $40 per acre will yield $400 per
acre in taxes, or approxinately 12.25 percent annually compounded interest on
the investment. For the entire project it is estimated that over 300 min-years
of labor will be reaquwired just for preparation and planting and that over $300
.million will be pumped into the local economy from timber sales. (40:174-177)
Other rural areas of the country may have different resources which can be
developed to provide greater employment opportunities for rural manpower.  The
Columbia Basin Federal Reclamation Project in Washington State brought thousands
of acres of desert under cultivation and. provided numerous Jjobs_in agricuItUrE;
food processing, and related industries. More recently, technological develop-

- ments in irrigation and fertilization have made it possible to grow lush crops

on land in Eastern Oregon and Washington previously viewed as worthless because
of its high sand content. In the plains area of Western Texas and Oklahoma,
manufacturing growth has tended to be resource-oriented in response to the pros-
perous farming, ranching, and oil-producing base. Available jobs are in pack-
ing plants, firms manufacturing fertilizer, developing plans for crop-dusting,
etc. (64:16)

The possibilities Qﬁitourism as. @ resource-based industry in rural areas
should not be overlooked in some scenic areas. Till jipdicates in his study of
the South that the hill country and Border South are quite beautiful and con-
tain much potential for tourism and service jobs. In Northwest Arkansas, tens
of thousands of tourists come each year, creating numerous jobs in motels,
restaurants and retail craft and souvenir shops. Rural scenic areas can also
provide amenities attractive to management of prospective plants. (64:16)

Salaries paid rural workers in resource-based manufacturing firms tend to
be higher than those paid in rural labor-oriented manufacturing firms. However,

————the—former—ara-moreikely to_hring in employees from the outside and to hire
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.

the cream of the local labor force. These factors somewhat 1imit the firms'
impact on the demand for rural manpower, and especially for individuals with
limited education and training. Till notes that most Southern nonmetropolitan
industrial development has not been of this type. He warns that generalizations
from case studies of resovrce-based manufacturing firms--such as Gray's study of
the Kaiser aluminum plant in West Virginia--can be very misleading. {64:16-17)
It should be noted that a resource-based manufacturing firm which does not employ
rural workers with limited education and training, nevertheless can increase the
demand for such workers. Because of the firm's presence, local Job opportunities
increase due to greater spending in the area and to the job vacancies left in the
community by local workers who are creamed by the incoming firm.

" Rural Socia} Overhead Capital .

beveloping the full potentiél ofa region's résources often requires invest-

ment in substantial amounts of social overhead capital such as highways, rail

-frtinES:rPOrtJfaf??ities, power generation facilities, communications networks,
airports, etc. Provision of adequate amounts of social overhead capital can
make it more profitable for a firm to locate in a rural region. Improved trans-
portation routes reduce a firm's costs of transporting its inputs to its. manu=
facturing facilities and its finished products to market. Better-highways also
make it possible for rural workers to commute greater distances to jobs, there-
by making it possible for a rural firm to draw its workers from a larger pool.

While most of the studies reviewed agree that economic development of a

region is dependent on an adequate transportation network, there is no consen-
sus concerning the priority that should be attached to highway constri€tion in
a program of economic development. A study by Hansen concludes that highways
have not been crucial factors in population turnaround in nonmetropolitan areas.
Hansen notes that his findings are consistent with those of Kuehn and Neﬁt,
whose study indicates that highways have not been crucial factors in economic
development within the Ozark Region. In another document, Hansen analyzes the
urban and regional dimensions of U. S. manpower policy and suggests that develop-
mental spending to encourage the growth of rural areas could be better used to
to encourage the development of intermediate size cities in which rural workers
could find employment opportunities, (22:4)
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In his study of industrial development of the nonmetropolitan South, Ti11l
observes that the most serious poverty problems occur in the more isplated areas.
Bad roads, lack of a car, or sheer distance prohibit workers 1iving in these
areas from taking jobs in main centers of the South. (64:15) Berger's study
presents empirical research indicating that transport costs play a very impor-
tant role in influencing regional wage determination. He suggests relief to
mature areas, reversing adverse growth patterns, may be provided by policies
leading to a reduction in access costs to nonlabor input and final input markets.
Such a policy could effectively raise the wage at which firms can earn‘normal
returns to capital, thereby reversing wage, employment, and migration trends in
slow growth_regions. Regarding new highway corstruction, Berger notes that the
basic questiaﬁ is shether the benefits exceed the costs. For mature regions
with substantial investments in fixed capital and housing facilities as well as
high costs of human migration, he suggests that a good case for highway improve-

" ment could be made, provided higher economic wage rates woﬁ]d result. (7:162)

Smith and Rungeling note that the,aﬁsence of social overhead capital in
poverty-stricken areas may retard industrialization and thereby perpetuate the
poverty of the area. They indicate that a lack of essential public services -~
roads, transportation and communication networks, energy production and distri-
bution, education and health facilities, and water and sewage systems -- has
hampered the development of high productivity industries in the Midsouth.
(60:97-98)

Rural IndustriaTizapjon

Although rural areas have suffered large declines in employment opportuni-~ .

ties in agriculture, forestry, fisheries, and mining, in recent years there has
been a significant increase in employmert in rural apd urban employment by indus-
try between 1960 and 1970 for the entire United States.
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Number of Number of
Persons Employed . Persons Employed
in Urban U.S. in Rural U.S:
Absolute Percent Absolute Percent
Industry Change Change Change Change
Agricutture, forestry and fisheries 64,093 12.41% -1,573,489 -4%.17%
Mining 26,790 9.00 -50,008 -14.03
Construction 494,625 - 18.93 261,673 21.75
Durable Goods 1,283,901 17.03 628,427 27.47
Nondurable Goods : -7,296 -0.13 419,090 22.32
Transportation, communication and '
public utilities 563,063 15.87 164,891 18.10
Wholesale and retail trade 608,296  6.55 635,949  25.39
Finance, insurance and real estate 974,535 41.57 169,222 48.29
8usiness and repair services 699,798 54.21 84,361 26.38
Personal services ~-237,376 -7.93 -84 ,542 -9.79
Entertainment and recreation 110,579 26.19 17,735 21.97
Professional and related servicas 9,378,589 156.31 2,369,285 150.17
Public Administration 831,595 32.12 167,167 27.23

Source: 8ureau of the Census, U.S. Department of COmmerce Census of Population:’

1960, United States Summary, Table 9%, and Census of Popu?ation 1970, General

Socjal and Economic Characteristics,_ynited States Summary, Table 103 {Washington,
C.: U.S. Government Printing Office.

These data indicate that, except for resource based industries, the rates of
growth of employment in rural areas have been surprisingly high, corresponding
roughly with that of urban America. Comparing change5“1n“rura1 and urban employ-
ment, it can be noted that both the absolute and the percentage increases 1in
employment in nondurable goods manufacturing and wholesale and retail trade were
greater in rural areas. Of particular interest are employment statistics for
nondurable goods manufacturing which show-that employment actually declined in
this industry in the urban U.S. while rising 22 percent in the rural U.S.

How much ©f this drowth in rural employment occurred in genuinely rural
areas, and how much in rural areas on the fringes of major SMSAs? Till (64)
attempted to answer this for nonfarm employment changes in 13 southern states.

He collected data for counties fifty miles from SMSAs and found that nonfarm
employment increased by 48.9 percent in the distant nonmetropolitan counties
between 1959 and 1969, or an absolute increase of 674,345 jobs, while the

increase in nonfarm employment in the SMSAs was 49.7 percent or an absolute

-y -
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increase in jobs of 2,811,677. When he examined changes 1in manufaéturing employ-
ment, he found that the distant rural counties grew by 61.1 percent and the SMSAs
by 47.7 percent; the absolute increases in manufacturing employment were 308,972
and 701,916 jobs respectively. In percentage terms both the growth in nonfarm
and manufacturing employment were relatively greater in the distant rural coun-
ties than in rural counties within fifty miles of an SMSA. These findings do

not support the hypothesis that rural employment growth has been an urban fringe
phenomenon. . .

Much of the growth in vural manufacturing has been in labor intensive indus-
tries. Firms have sought out rural areas because of abundant manpower and low
wage rates. This seems especia]]} true in the rural South where employment-is-
heavily concentrated in the relatively low-paying, nondurable manufacturing
sector. (27:73) Till, Thompson and Marshall have done research to examine the
industrialization process in nonmetropolitan labor markets of the South. Their
findings indicate that the main attraction of the South seems to have been the
labor force, specifically the lower wage levels, abundant labor supply and the
absence Or relative weakness Of unions. This labor surplus came about because
farm and 10g9ging-sawmill jobs declined greatly and outmigration was not suffi-
| . . cient to clear the market of excess labor. The labor surplus attracted marginal
labor-intensive manufacturing activities in textile, apparel and shoe manufac-
turing from the high-wage, unionized North. The disciplined labor force which
developed during this first phase of industrialization he]péanfo attract primar-
ily labor-oriented, medium-wage and more capital-intensive manufacturing and
brought electrical and nonelectrical machinery and transportation plants to the
nonmetro South in large numbers for the first time in the 1960s. Thus there
were two phases of industrial development, the first low-wage and labor-inten-
sive, the second medium-wage and less labor-intensive, (64:5-15)

_ Important questions remain. Will rural industrialization progress to a
third phase -- a relatively high-wage, unionized stage similar to the industrial
Morth? If this should occur, won't firms lose the incentive which caused them
to locate in rural areas in the first place? Might they not then relocate back
in urban areas where they can take advantage of external agglomeration economies

not available in rural areas? The answers to these questions are complicated
i g
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whether wages in a region are too high relative to the price, productivity an&
access conditions facing the firm in that area. Consequently, high wage regions
may experience an expansion of employment opportunities, while in low wage. '
regions wages may not be Tow enough. (7:147) :

The importance of manufacturing as an employer of rural manpower was further
documented in a study by Smith and Rungeling. They found that almost 32 percent
of total white employment in the nonme€tropolitan Midsouth was in manufacturing.
Like others, they found manufacturing employment in the rural South to be con-
centrated in the low-paying nondurable goods sector. (60:98-99) '

The rural industrialization process has not affected all persons 1iving in
rural ‘areas to the same extent.” Ti11, Thompson and Marshall found that the 2areas
of the South largely populated by blacks experienced the least industrialization.
" (64:5-15) A study by Walker concludes that the black poor did not share equita-
B]y in the economic growth and development in the Deep Squth. (67:40) Research
by Somers suggests that when high wage industries do come into a rural area-they
are likely to hire the "best" workers in the local area and bypass altogether the
chronically unemployed and the disadvantaged. (40:104)

The studies examined sdggest that, while rural industrialization has been
progressing at a rapid rate, increased employment has not been sufficient to off-
set the large employment losses in agriculture. Furthermore, it is mature, slow-
growth firms that come to rural areas because of the abundance of cheap Tabor )
there. (23:28-36) This finding makes one question whether workers in rural
America will trade marginal agriculture Jobs for low paying manufacturing jobs
and remain at the same low socioeconomic position or whether the country is wit-
nessing the first stages of industrialization which will eventually bring rural
America to a position comparable to the rest of the U.S.

Rural or Regional Economic Development

The preceding section examined trends in the industrialization of rural
areas and the effect of these trends on rural demand. This industrialization
and its resulting impact on rural workers cdn be viewed as the product of natural
forces, economic development efforts, or some combination of the two. In
this section the rural manpower literature is examined in an attempt to assess

£
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the contribution of rural or regional economic development efforts to rural labor
demand. The section considers theoretical arguments for and against rural devel-
opment efforts, including an examination of regional as opposed to rural develop-
ment strategies as encompassed in a "Growth Centers" theory. It also looks_at

specific and/or regional economic development efforts which have been undertaken.

The Case for Rural Economic Dé?elopment_- The ARA Experience. Economic
development of rural areas is seen by some to be the real answer to the manpower
problems of rural areas. It is argued that economic development should be pub-

. Ticly stimulated in rural areas since factor market prices are biased in favor
_ —.of large urban areas and understate the true market costs of production in large
cities. This argument says that private business can capture the economies of

scale of cities at lower private costs (such economies of scale include a

cheaper and more flexible transportation and utility system, better research and
development facilities, a more skilled and varied labor supply, and better facil-
ities, for educating and_retraining workers), while passing on to society various
social costs that its presence imposes. These costs include traffic congestion;
S~ air, water, and noise pollution; social disorder; physical blight; high public
investment requirements; and similar phenomena. (24:28-38) Economic Development
is also supported with the claim that rural manpower training efforts are futile_ _____.]
unless jobs are provided to those that complete training, and that viable jobs _
in rural areas can be created through development efforts.

Passage of the Area Redevelopment Act (ARA) “in 1961 was based on these
arguments. ARA's objective was to create new employment opportunities in rural
areas having chronic high unemployment and low income. It was the first major
national effort to help rural people help themselves revitalize existing communi-
ties and build new ones. It was intended to ease the problems rural areas
faced as a result of the mechanization of agriculture. ARA was to accomplish
its objectives through a .program of local economic planning; long-term; low-
interest loans to private business; loans and grants for public facilities
required to assist new and expanding businesses. Technical assistance and
training programs vere to be provided. This program was administered through
the U.S. Department of Agriculture with support from other Federal departments.
al1 fifty state governments, and other public and private organizations.
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A. Turly Mace, USDA director of the Office of Rural Areas Development (RAD),
stated that the national aim of RAD was to give purpose, direction, and hope_to
rural America as it adjusted to rapid change by prométing the full utilization
of rural pliysical and human resources. A specific goal of the program was to
create jobs for young people in rural areas with pay and chances for advance-
ment comparable to those found in cities.

In 1963, Mace presented evidence-that.the RAD program was working.. He
indicated that local leadership had been mobilized, comprehensive plans for
using all local resources had been drawn up, new capital had been attracted,
new jobs created, and community facilities modernized. Specific case studies
of success in the RAD program were cited for North and South Carolina, Tennes-
see, Pennsylvania, and West Virginia. {10:357-358) *

While the cases cited by Mace suggest that ARA succeeded in providing jobs
for rural America, one must be careful in making this inference from a limited
number of cases. Several questions remain unanswered. How many of these jobs
were really the result of economic development efforts and how many were the
result of underlying economic forces that are causing rural industrialization
anyway? How many of these jobs make sense when the real costs (both public and
private} are totaled? Do development efforts increase the total number of jobs
in rural areas or do they merely affect the particular rural location in which
the jobs are located? For instance, the West Virginia RAD project suggested
75,000 to 100,000 new jobs could be created in the wood products industry.
Perhaps 75,000 to 100,000 new jobs could be created in West Virginia, but at

“whose expense? It is doubtful that the industry as a whole would 9ain in employ-

nent.

fn an evaluation of ARA, Somers conducted research to compare the charac-
teristics, employment experience, attitudes, and income of three groups of
workers residing in rural redevelopment counties in Northern Wisconsin, North-
ern Michigan, and Northern Minnesota. His three groups were an ARA sample of
workers employed in ARA assisted plants, a sawple of workers employed in Accel-

erated Public Works (APW) projects in forest redevelopment and public construc-

tion, and a comparison sample of non ARA/non APW workers 1iving in the same
comnunities from which the ARA and APW samples were selected. He found that
relatively young ARA workers substantially improved. their employment and income

ks
3
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status because most had had nonlabor force status, essentially as high school
students, prior to their ARA employment. Older workers, who had been employed
in declining industries prior to their ARA employment, experienced a decline in
income. The ARA group experienced a significantly greater increase in personal
income than did the comparison group, but median family income increased at
about the same rate for both. (70:106-109) His findings cast doubt on the pre-
mise that ARA was able to improve rural opportunities in the specific areas in
which it worked. Hansen indicates that limited funding, sma]]'sca]e‘plannﬁng,'
and lack of attention to human resource development were all factors in the
failure of ARA to achieve its objectives. {24:52)

The Case Against Rural Economfb'beveTBbMéntl Some question the effective-

ness of rural economic development efforts on the grounds that they are ineffi-
cient and accomp1ish 1ittle. Marshall (27:80-81) reports evidence from several
studies 1nd1cat1ng that efforts to "force-feed" the economic deve]opment of
large lagging regions are inefficient and largely ineffective: Rural industri-
alization strategies are viewed skeptically because artificially locating indus-
try implies an indefinite subsidy (and social cost. reflecting nonoptimal loca-<

tion). Subsidizing successful moves by rural people to0 urban areas, on the

" other hand, has a one-time, self-liquidating cost.

According to this view, there are strong'ecohomic reasons why firms locate
in urban areas. When firms locate together, they can take advantage of agglom-
eration economies and the concentration of innovation that exists in larger
cities. For businesses, these external economies of agglomeration include:
access to specialized business services and sources of capital; labor market
economies in the form of more varied skills, greater elasticity of labor supply,

superior training, and better organized worker placement services; a larger

stock of managerial and professional talent; good public services; cultural
amenities; opportunities for specialization because of the large market (pro-
duct specialization, technical externalities, transport cost savings); economies
of information and communication, especially where face-to-face contact 1S
involved; greater adaptability and flexibility in the use of fixed capital; and
last, but probably not least, presence of a variety of business entertainment
facilities. Household agglomeration economies would include opportunities for
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earning higher incomes and a wide variety of jobs, shopping facilities, public
services, leisure and cultural amenities and housing. (24:28-38)

The economic factors described above help to explain why growth tends to
foster, growth and why rural areas have a difficult time in developing. They —
help explain the migration of persons from rural to urban areas, and support
arguments in favor of manpower policies that encotrage persons to migrate to

_large urban areas. “ '

Growth Cnters: A Compromise - The EDA and ARDA Experiences. A growth

center strategy is designed to encourage the development of rural areas by con-

centrating investment geographically in small rural towns in order to obtain
the scale and agglomeration economies of urban areas while avoiding many of the
diseconomies of those areas. Growth centers provide employment opportunities
for persons 1iving in rura) areas because their proximity allows commuting.

. They also serve as points of attraction for migrants who might otherwise go to
large, congested cities, The literature distinguishes between spontaneous
growth centers, growing without the benefit of special assistance or explicit
policy, and induced growth centers in which public policy is trying to promote
growth. Hansen has proposed a growth center strategy for the United States
based on spontaneously growing intermediate-size c1t1es He suggests that it
would be economically rational to induce acce]erated growth in such P]aces if
they would provide employment opportunities to a significant number of commuter
or migrant workers from lagging regions.' (24:57) The argument in favor of the
ederal government's fostering the growth of spontaneously growing intermediate-
s?ie cities hinges on this ability to provide employment to workers from lagging
regions. (22:222-228) _

There have been two experiments with the growth center strategy in the
United States invoiving two agencies: the Economic Development Administration
and the Appatachian Regional Gommission. Both agencies came into being in 1965
uﬁdér regionai development acts passed in that year: the PublicWorks and Eco-
nomic Development Act and the Appalachian Regional Development Act.

The Economic Oevelopment Administration (EDA) was established to assist
multi-state regional commissions and to provide its own assistance to areas
experieﬁcing chronic economic distress. Early in its existence, the EDA experi-
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mented with a "worst first” strategy whereby areas with the most severe diffi-
culties in each aid category received top priority for funds. As of June 30,
1973, the EDA had spent 1% billion dollars on over 3,000 public works projects.
Over a third of its funds went to towns less than 2,500 people and over half to
towns with less than 5,000 population. {24:65-68} This strategy was clearly
inconsistent with the notion of clustering investment in growth centers of EDA
districts where economies of scale could be realized. Because of this incon-
sistency one cannot use EDA experience to deteriine the ability of a g;owth
center strategy to foster the economic development of rural areas or demand for
rural manpower,

In contrast to the wide scattering of investments under the EDA program,
the Appalachian Regional Development Act (ARDA} specifies that public invest-
ment under the Act should be concentrated in areas in Appalachia where there is:
the greatest potential for future growth and where expected return on public
dollars will be the greatest. The Act is administered by the Appalachian Regional
Commission (ARC), a 6-year cooperative venture in which the thirteen participating

" states and the Federal government participate as equals. It is the largest devel-

opment effort yet undertaken in the United States.

Evaluation of how effective the ARDA has been in achieving its objectives is
mixed. Newman has analyzed Appalachian Program Investments between 1965 and 1970
by state and by growth area. For the entire region, 62.1 percent of all invest-
ments were made in type 1 growth areas, those with the highest growth potentia].
0f the remaining investments 13.9 percent, 10.3 percent, and 13.7 percent were
made in types 2, 3 and 4 growth areas respective]y.l_ Type 4 growth areas were
viewed as having no growth potential. For the most part, investment in these
areas was concentrated on human resource projects rather than projects more direct-
1y associated with economic development. .

Hansen has criticized the designation of a large number of areas in Appala-
chia as having significant potential for growth. He argues that the entire area
does not have much promise for economic development. The ARC, he notes, has
designated 125 areas with "significant potential for growth." Since each of the

1

]Monroe Newman, The Political Economy of Appalachia, {Lexington, Massachusetts
D. C Heath and Company, 1972), p. 156
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region's sixty districts has at least one center so designated, it implies that -
nearly all of Appalachia is a promising growth area. (22:150-152) This is
clearly inconsistent with the basic growth center strategy and represents the

“Eriumph of politics over economics. ) ' T T

Aside from the tremendous political problems that exist in implementing a
growth center strategy, there exists the more fundamental question of whether
~a growth center strategy will work at all unless sufficient investments are made
in human resources. Hansen criticizes amﬁ;aﬁth_céﬁier"§f§dfé§j_thdt utilizes o
dollars which could be used for human resource development. A recent evaluation
of the Appalachian Regional Commission indicates that there has been a consider-
able shift in favor of human resource projects in terms of actual project expend-
itures. Hansen argues that this represents a milestone on the road to replacing
place-oriented policies with approaches recognizing that the weifare of the
people is, or should be, the principal objective of economic policy. (24:88-89;
22:223) : :
The effects of the economic development efforts of the Appalachian Regional
Comnission on the demand for rural labor remain unclear. The ARC has hot\been
able to do a great deal in stimulating the demand for rural workers within Appa~-
lachia. Perhaps it has been more effective in raising the skill levels of these
rural workers so that they can effectively compete for job opportunities outside
the region. - - _ -
Recent Rural Development Efforts. The most significant recent rural develop-
ment legislation was the Rural Development Act of 1972. The Act, administered by
the U.S. Department of Agriculture, is a collection of many different legisiative
authorities. It contains a number of provisions designed to promote community
development, including facility and planning grants, loans, and loan guarantees
for communities, businesses, and individuals. Marshall notes that although the
Rural Development Act of 1972 could be very significant for creating new jobs,

providing many needed public facilities and meeting some of the research needs of
smal?l farmers, there are reasons to believe it will not realize its potential
since it does not contain an adequate conceptual framework for a rural develop-

ment policy.
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Somers sees the ROA of 1972 as being similar to other regional development

legislation but he is somewhat more hopeful in evaluating its prospects since

it requires the establishment of goals for employment, income, population, hous-

ing, and the quality of community services and facilities. Sin&e progress in

attaining these goals must be reported annually, Somers expressed hope that

Congress will be able to utilize these reports to produce legislation that will

. promote - the employment and income of -the rural poor.  (40:104) e

Other economic development efforts have been less ambitious in design than

those previously discussed. For the most part these efforts involve attempts

by Tocal groups to stimulate economic development in their own towns, counties

or areas by inducing industrial development. While there are isolated cases of

success, there is considerable doubt about the ability of such efforts to raise

the overall demand for workers in rural areas. In fact, there is a good deal S

of evidence that such efforts negatively affect manpower development in a region.

Studies indicate that industrial development strategies often cause local govern-

ments to pay too much for industry through tax abatements which then seriously

reduce the ability of those governments to finance needed social services.

{23:39-40; 64:13; 40:104-109)

Wages, -Unions and Rural Labor Demand

Dollarwise, labor is the single most important input into the production
process of a firm, accounting for approximately sixty percent of all input pay-
ments 63‘3 national basis. The price a firm has to pay for labor, together with
the productivity of that labor, determine the amount of labor a firm will employ
in order to maximize profits. The demand for rural manpcwer is affected by its
price (wage) and prcductivity and by the price-productivity of any substitute
(such as capital equipment or urban-based labor). In rural areas there has been
a dramatic shift in the demand for labor which has occurred in resource-based
industries such as agriculture, forestry, and mining because of the substitution
of capital equipment for men. Those that remain employed received much higher
wages because of the tremendous increase in productivity brought about by the
use of capital equipment, but because of this efficiency the total number of
workers demanded in these industries has delined sharply.

32
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Persons in this rural pool of surplus labor either migrate to urban areas
in search of more attractive employment opportunities or remain in rural areas
working at whatever jobs they can find. In deneral, it has been found that the
better educated and young are most likely to migrate from rural areas. Those
that remain compete for the few jobs available tending to keep wage -rates de-
pressed. The result of this depressed wage situation has been to attract indus-

tries to rural areas that require large amounts of low-skill labor. Till,

Yf“the South that the main attraction for the great manufacturing boom taking

place is the labor force, specifically the lower wage levels, abundant labor
supply, and the absence or relative weakness of unions. (64:9-10) Where a
rural area has had high-wage unionized plants in the past, new firms are reluc-
tant to come in. In the South this is true of Eastern Kentucky (coal mifing),
Central Louisiana {paper mills), and Natchez, Mississippi (paper mi1l and tire
plant). (64:17) When labor-intensive firms locate in a rural area, they help
develop.a labor force accustomed to factory discipline. This in turn helps
attract medium-wage oriented firms that are more capital intensive. The effect
of this can be a conflict between the low-wage plants, which now have difficul-
ty getting all the help they want at the wages they want to pay, and the medium
wage plants. Unionization of the labor force gradually occurs as development
proceeds, but the strength of unions is less than in the North. (64:12-13)

Other studies suggest that even though there is a large pool of unemployed
and under-mployed manpower in rural areas, institutional barriers 1imit downward
wage adjustments and therefore employment alternatives. These barriers include
minimum wage laws, industry-wide collective bargaining, and similar practices
which‘affect the downward flexibility of wages and the volume of employment.

It is argued that there are many rural people who might offer their services
for lower than prevailing wages if there were free entry to many occupations.
(10:26-27)

Berger's analysis of Pennsylvania labor markets suggests that economic
stagnation will develop when wage levels facing a region's export sector are
too high relative to price, productivity and access conditions to permit normal
returns to capital. This situation leaves producers ineffective in competing
for labor both with other industries in the region and with industries in other
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regions where access conditions permit higher wage levels. Slow growth areas,
because of their locational disadvantages, are not able to support sufficiently
high wage levels to attract or maintain a labor force. At the same time, wage
levels are not sufficiently low to permit many firms to earn normal capital
returns. As a result, mature regions not only lose workers to high wage areas.
They also Jose firms to Jocations where prevailing wage levels and access costs
_ permit at Jeast normal capital returns to be earned. (7:147-148)

Berger studied the process of economic development in mature regions by
testing two theories, the traditional export base theory and the neoclassical
regional growth theory of George Borts and Jerome Stein. (The latter has been
extended by Richard Muth.) The two following diagrams summarize the essential
differences in how the labor market is viewed under the export base theory and
the. Borts-Stein theory.

Diagram 1

EXPORT BASE VIEW OF
REGIONAL LABOR MARKET

Wage \\\\\
Rate \ Supply of Labor
bemand for Labor

Quantity of Labor

Diagram 2

REGIONAL LABOR MARKET UNDER
BORTS-STEIN ASSUMPTIONS

Wage ~Long Run Supply of Labor

Rate \\\\_

,/’//// ﬁ\\\\“‘ Demand for Labor

Quantity of Labor
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According to the export base theory, growth comes to a region as a result of
increasing demands for products that the region exports. This is indicated on
diagram 1 above by a shift in the dqund ~for-labor curve to the right. Under
the Borts-Stein model the demand for Tabor by firms selling only within the
region is downward-s1op1ng but the demand for labor by firms selling in national
markets {s- perfett]y elastic at a rate determined nationally. A perfectly elas-
tic labor demand curve implies that at a certain wage rate the quantity of labor
demanded-in a region is unlimited.- - T e e s e
The export base theory maintains that the growth of the labor force within
a region is determined solely by shifts in the demand for labor. The Borts-
Stein theory attributes such growth solely to shifts in the supply of labor.
Berger tested the two theories empirically, using Pennsylvania data for 1953-66.
The results of the tests failed to substantiate the export pbase view, and con-

“Tirmed the Borts-Stein model's contention that the major role of the export
sector is the determination of regional wage levels. According to the Borts-
Stein model, economic stagnation will develop when wage levels facing a region's
export sector are too high relative to price, productivity and access conditions
to permit normal returns to capital, A1th0qgh exogenous economic factors had a
very important influence on regional wage determination, the Borts-Stein hypo-
thesis that the regional demand for labor can be viewed as infinitely elastic is
not supported by the empirical findings. The findings do suggest that the demand
for labor is very elastic, however, and support the alternative neoclassical
growth hypothesis that the individual demands. for labor of exportable industries
within a region can be viewed as infinitely elastic and exogenously detérmined by
price, productivity and market access conditions.

On the basis of these findings, Berger suggests that overall economic effi-
ciency would best be served by a relocation of firms as well as residents to
other regions where higher wage rates are feasible. He indicates that such a

. solution may not always be appropriate, however, since it may ignore the costs
associated with the fixed assets in a mature region and the severe economic and
psychic hardships suffered by older residents. Berger concludes that once
government, decides to provide assistance to distressed areas, there are three
approaches through which relief can best be provided, using the criteria ofmaxi-
mizing economic efficiency. These are: incentives as well as assistance to mig-

-a




rants, wage supports for firms and workers, and improvements in transportation
access conditions. (7:159-160) ' '

The idea of publicly subsidizing the wages of rural -workers for a training
period in an attempt to raise the demand for rural manpower was suggested to a
sample of Vermont amployers. They expressed a general willingness to hire wage-
subsidized workers, but overall they did not believe that wage subsidies alone
_could add new jobs to their firms or increase anticipated expansion. _Overall _
only twenty-two percent of interviewed employers felt a wage-subsidy program
could create additional permanent new jobs that would exfend beyond the subsidy
period. {15:3) This implies that if wage subsidies are to increase the demand
for rural workers permanentlys the subsidies must be permanent.

Ray Marshall advocates extending minimum wage coverage fo agricul tural
workers and suggests that such coverage would not adversely effect the demand
for rural farm workers. He suggests that such legislation has important man-
power implications because it affects the willingness of workers—to-remain in
agriculture and the extent to which employers are willing to hire and train
workers. Marshall notes that a number of factors 1imit the detrimental impact
of minimum wages on employment. The most important is that a uniform minimum
wage which raises labor costs across the board can cause price increases that
will not have too much impact on the demand for agricultural products, which
is generally price inelastic. {27:165-167) However, it must be recognized

“that higher labor input prices not only affect labor demand through their
effect on final product demand but also through substitution of nonlabor inputs.
Over time the effect of the minimum wage midht very well be to cause agriculture
to become more mechanized than it would otherwise, thereby further reducing the
demand for labor. ‘ '

Smith and Rungeling's study of rural white proverty in the Midsouth found
that thirty-six percent of the employed persons in the sample worked for wage
rates below the federal minimum, and seventy-nine percent worked for less than
the proposed minimum of $2.20 per hour. If minimum wage laws are extended to
these persons, the effect may very well be a decline in the demand for rural
labor. (60:69) '

To the extent that unions are successful in raising the wage rate above
levels that would prevail in the absence of unionization, the demand for rural
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manpower may be adversely affected. Lower demand will occur if final product
demand declines as a result of higher prices, if nonlabor inputs are substituted
for labor as a result of higher labor prices, or if industry relocates to obtain
nohunionized labor elsewhere. The future will probably see greate} unionization
in ryral areas but there are reasons to believe rural unions will never have the
strength of unions in urban areas. Unions have rarely been very successful in
organizing in the labor intensive, competitive, and low-wage industries typically
found in rura) areas. Labor surpluses in rural areas, the value systems of rural.
workers, long distances between rural workerss and rural power structures all
make unionization difficult. (27:163) In his analysis of trends in agricultural
unionization, Marshall concludes that unionization will expand but at a—slow rate.
Furthermore, Marshall suggests that agricultural unions will probably have more
effect on public policy than on wages since it will be easier for them to gain
benefits for their members through policy processes than to raise wages through
traditional collective bargaining procedures. (27:161-162) .

Discrimination

The effects of discrimination on rural Tabor demand have been studied most
thoroughly for rural southern blacks. Other studies reported here_consider dis-
crimination against teenagers and Mexican-Americans. Most studies do not offer
"proof" that discrimination has in fact reduced the demand for the labor of
_specific groups, but they supply a_good deal of evidence indicating that this.
has been the case. o

WaTlker's study on economic development, black migration, and black employ-
ment in the South explored the extent to which blacks have participated in the
expanding nonagricu]tural‘economy of the nonmetropolitan Deep South. His analy-
sis looks at employment and migration changes between 1960 and 1970 for 244 non-
metropolitan counties with Targe black populations in Alabama, Arkansas, Georgia,
Louisiana, Mississippi, and South Carolina. His study strongly supports the hy-
pothesis that discrimination has reduced the employment opportunities of blacks
in the nonmetropolitan Deep South. Blacks have not received an equitable share
of employment growth largely because of current labor market discriminations.

Walker found that black empfdyment gains were hindered by anticipated and
perceived current occupational discrimination and by growth characterized by
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requirements for workers from high occupational levels.' Even though blacks
represented almost forty percent of the population in 1970, they captured only
sixteen percent of the nonhgriculaturél employment growth. Economic growth
reduced the white net outmigration rate to .9 percent between 1960 and 1970,

but the black net outmigration rate of 27.7 percent was hardly affected. By
sector, manufacturing and especially nondurable goods sector showed the greatest
increase in black employment. In contrast, blacks did not share in employment

T gains in mining, wholesale and retail trade, finance, and public administration.

Walker found education to be a relatively unimportant determinant of black
employment gains. This casts doubt on the validity of arguments relating the
human capital disadvantages of blacks to their ability to obtain many of the
new Jobs in the Deep South. Walker did indicate, however, that the generally
lower quality of the work force in predominantly black areas of the South prob-
ably has been a major reason why firms have avoided these areas. This finding
suggests that manpower programs that raise the occupational skill level of the
labor force may be ef%éctive in enhancing employment growth in these areas.

Walker's study leaves unresolved the question of whether or not blacks
with higher occupational skills have been victimized by discrimination.
Employers interviewed bzlieve that few qualified blacks are available for
white-collar employment in the Deep South. The black community, in-contrast,
indicated that educated blacks have been available for white-collar jobs, but

. discrimination has forced them to withdraw-from the labor force or migrate to

metropolitan areas. (67:169-177)

Both Walker’'s study and a study of industrial development in nonmetropolitan
labor markets of the South indicate that economic development has been very
uneven. Certain areas containing large concentrations of blacks have shared
very little in this development. Both studies note that there is some confusion
as to whether employers practice discrimination or whether it is other labor
market characteristics of blacks (such as limited educition and training) that
adversely affect their chances of gaining employment. Determining the cause
may be unimportant, however, because limitations on the occupational skills of
blacks probably result from past discrimination in education and training. In
either'case, discrimination has reduced the demand for rural black manpower.
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Another study of economic factors affecting the mirgration of rural youth
in the Southeast found discrimination in hiring to be an important cause of migra-
tion for rural black youths. The findings indicate that seventy percent of the
black, but only forty-nine percent of white youths report having some kind of
difficulty in finding work. The most frequently given reasons are: no experience
(29% of white, 274 of blacks), no vocational training (25% of whites, 28% of
blacks)s no high school diploma (9% of whites, 16% of blacks) and discrimination
(0% of whites, 25% of blacks). Among job-related reasons given for migrating

to the cities, fifty-nine percent of blacks, but only Seventeen percent of whites,

1ist the lack of jobs in the rural areas as a "very important" reason. Of non-
coinge rural-to-urban migrant youth, forty-seven percent for the blacks and
eleven percent for the whites gave discrimination in hiring as the reason for
moving to the city. The study notes that part of the apparent discrimination
in hiring experienced by black youth may result from black youfhs anticipating
worse discrimination than really exists. The study found that fifty-one per-
cent of bTacks but only twenty-five percent of whites expect to have trouble
finding & job in their home towns. {38:50-59)

In a study of the migration and employment of Mexican-Americans in Michigan,
only eight percent of the respondents report ever having experienced racial dis-
crimination in seeking employment in Michigan. The study suggests that dis-.
crimination may be wore prevalent than reported, however, because two-thirds of
the Mexican-Americans interviewed agreed with the statement that “Mexican-

-- Americans in this town have to work harder than Anglos to. get ahead." It also

suggests that few Mexican-Americans may have sought jobs in plants or lines of
work in which discrimination would most likely be encountered. Such jobs may
be avoided because of the friend-family method of referral often used by Mexican-
Americans in getting jobs and because they may want to avoid situations involv-
ing potential rebuff. ~{17:170-171) -

A 1968 study of rural teenage unemployment in two rural North Carolina
counties was directed toward the identification of variables related to the
high rate of teenage unemployment in the rural South. A particular concern of
the study was to determine whether black teenage unemployment in rural areas
was high relative to white teenage uremployment and to explain any differential
rates of unemployment between thqﬁtwo groups. The findings of the study suggest
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but do not prove conclusively that discrimination has adversely affected the demand
for certain types of rural labor. Discrimination is suggested by: {1) the ina-
bility of the study to explain the high rate of unemployment-among black femaies
by the factors, characteristics and conditions analyzed, (2) the more limited
training and educational opportunities for blacks which limit their skill devel-
opment and ultimately the demand for their labor services, and (3) the informal
mnethod of Job search used by whites, which suggests that an "old boy" network

for filling Jobs exists that discriminates against those with limited contacts.
In addition, employers expressed reservations about employing teenagers, suggest-
ing that discrimination adversely affects the demand for all teenage rural work-
ers, white and black. (54:148-151)

Cultural Factors and Community Attitudes

Several studiss reviewed indicate that cultural factors and community-atti-
tudes can have a strong impact on the demand for labor in rural areas. The pol-
itical and other leaders of a community or region may oppose or not_solicit
industrial development is such development would not benefit them personally.

A study of industrial development and nommetropolitan labor markets in the South
indicated that if the leadership in a town has made its wealth from other sources
(coal, farming, etc.) and is satisfied with the status quo, manufacturing firms
probably will not come. Manufacturing firms Tan choose many other locations
whose leadership encourages relocation. (64:17) Balliet suggests in his study
of Anglo poverty in. the rural South that the power structure and “closed society”
of the region, rather than minority discrimination and exploitation, are largely
responsible for its slow economic development. He indicates that although there
has been considerabie progress in economi¢ and human resource development over
the past 30 to 40 years, the rural South's economic, political and social infra-

_structure remains relatively rigid, reflecting a long history of opposition to

diversified growth and development. He notes that in many rural areas in the
South, the control of economic and political institutions has remained with a
small but powerful group of corporate and agricultural interests. He concludes
that the solutions for problems of economic and human resource development
depend on fundamental change in the region's framework of social, political,
and economic institutions which for so-!ong have stood in the way of progress.

(3:306-311)
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Studies of economic development among Indian tribes indicate that cultural
factors play a strong role in affecting the decisions of firms to locate or not
to locate on the reservation. A study of rural Navajo and Papago youth reports
that the very bases of the value system learned by Indian American people are
diauvetrically opposed to those taken for granted by white American society.
Fundamentally different values have been observed in the categories of time

structure, persondl attitudes, world view, and cultural identity. Indian cul-

ture has a present-time orientation and not much time is spent in planning for
the future or adhering to rigid time schedules. Personal attitudes can be ‘
characterized as nonaggressive, noncompetitive, nonmaterialistic, and not reward-

oriented ot goal-oriented. The Indian view of the world and life is that all of
life is a comprehensive whole and. he is part of it. This philosophy runs counter
to the specialization, division of labor, and respect for scientific and techno-
logical mastery that characterizes white American society. In short, there are

““radical cultural differences between white and Indian society that make it ex-

tremely difficult for Indians to participate in the lakor force and for whites

to understand Indian ways. The fact that there are so few jobs on the reserva-
tion today documents how very Tlittle industry has done to qdapt to these cultural
differences.

Legal Factors

The relationship between certain governmental activities (e.q., economic
development efforts and manpower programs) and the demand for labor in rural
areas 1is clear and direct. Other government policies and activities, designed
to meet other objectives, indirectly affect the demand for labor in rural areas.

_.This section highlights certain laws and governmental activities which have been

identified in the ORD documents reviewed as having an adverse effect on the
demand for labor in rural areas.

Poor access conditions have an adverse effect on the demand for rural labor;
poor access raises a firm's cost of doing business in a rural area. Highway con-
struction has been iaentified as one wdy of improving access conditions. Laws
regulating the rates which shippers charge can aiso influence the costs of access
to a particular area. Truck and rail rate regulations that allow raw materials
to move at a much lower cost per mile than finish-d goods creates a bias for a
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firm to locate its production center near the point where final output will be

sold, usually a large metropolitan area. Thus rural areas are left with capital
intensive jobs that involve extracting raw materials (mining, farming, 10g9ging) " ?é
while urban areas provide secondary employment involved in processing these L
materials into final goods. A revision of such rates could reduce access costs 78

" in rural regions and raise the level of wages at which ncrmal capital returns

could be earned. (7:163) o T
Marshall has identified a number of U.S. agricultural policies which have

indirectly accentuated the displacement of rural agricultural workers. He com-
ments that there are few if any areas of U.S. domestic policy in which inade-
quate planning and humen resource development have had greater consequences than
in agricultural and rural development. Agricultural policies, he says, general-
1y have displaced the poor of any race or ethnic background and have done virt-
ually nothing to prepare displaced agrarians for alternate employment. (27:33-34)
Among acts and agencies Marshal identifies as advgrseiy affecting the demand for
rural labor are the Agricultural Aﬂjustment Act, the Agricultural Stabilization
and Conservation Service, the Extension Service, lLand Grant USDA research, and—~ -
the Farmers Home Administration. The Agricultural Adjustment Acf, which sought
to stabilize farm income by limiting the acreage of cash crops, removing agri-
cultural surpluses from the market, paying agricultural subsid{es, and promoting
resource conservation, primarily benefited large farmers who had sufficient land
and capital to take advantage of ijts provisons. These measures essentially sub-
sidizé_land_qnd_capjtgj, thereby displacing labor. The Agricultural Stabiliza-
tion and COnservatibh Service, which administers price supports and acreage and
crop quotas, has been entirely controlled by whites. As late as 1968 no black
was a regular member of a county Conservation Service Committee. The Coopera-
tive Extension Service was established to provide farmers with advice and manage-
aent on the technical aspects of farming, but the service remained racidl]; seg-
~ regated until 1964 and has not had an effective outreach program to help the
small poor farmer. During the 1960s, however, the Extension Service did place
aides in some 1500 communities in an attempt to extend to smaller farmers the
same range of services that it has always rendered to larger ones. Unfprthnéte]y
this effort came after a great many small farmers had already been displaced.

Land Grant USDA research has, in Marshall's view, responded to the interests of

L]
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- use of the loans.
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they received oply one-fourth of all loans and one-seventh of the funds.
'shgjﬁicongludes that the agricultural establishment has, through its actionss

_casting future demand is a very difficult and complex task.

34.

larger commerc1a1 farmers by deve]oplng p]ant and 11vestock strazns ‘and machlnery

not adaptive to the uses of small farmers. In recent years there has been’ a
modest_increase in research devoted to the prob1ems of small farmers but the

3ﬁount has been small relative to that devoted to agricultural production. Fi-

'na11y1_§1nce the Farmers Home Administration is required by law to help those who

could benefit from the loans it makes, funds have gone to the more affluent who
havetﬂéen better able to convince FHA officials that they would make profitable
Although between Y44 and 1967 blacks comprised about one-
third of all farmers in the South and a much larger share of_al] poor farmers,
Mar-

mgdé a-self-fulfilling prophecy of its belief that small farmers are obsolete

and have no real future in American agriculture. (27:34-41)

Forecasting Regional Labor Demand

' The large number of factors whicﬁ affect the demand for labor in rural
areas has been documented in the pages immediately above and suggest that fore-
Nevertheless, it
is a task which has been assigned to local manpower planners by the Comprehen-
sive Employment and Training Act of 1973 (CETA). ORD has sponsored some research
on forecasting techniques. The results will be reported here to introduce current
CETA planners to the research that may have identified techniques that will help
them forecast future demand for labor in rural areas. )
Several of the documents reviewed develop procedures for forecasting the

demand for labor in a specific area or region. Although none of the documents
dealt exclusively with rural manpower, for the most part they studied regions

ich werk rural or nonmetropolitan in character.
studies and describes in very general terms the procedures used in forecasting.
The reader is referred to the specific documents discussed for detailed informa-
tion about the forecasting techniques.
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Area Skill Surveys

The Area 5kill Survey is a technigue that involves surveying a representa-
~‘ve sample of employers within a region in order to collect information on the
number of people currently employed in 50 to 200 occupations and the employers'
projections of their employment in these occupations two and five years in the
future. On the basis of these projections and information about the prospective
supply of labor, a determination of shortage and surplus occupations can be made.
If Area Skill Surveys can be made with accuracy, they can help planners
design manpower training programs which fit the needs of the community.

Moser's study attempts to evaluate the accuracy of the Area Skill occupa-
tional projections.. Her specific concern is to evaluate a]]egation§ made in
the Titerature which claim that Area Sk111‘Surveys contain many inaccuracies
and may, in fact, be worse than no projections at all. Moser conducted follow-
up studies of Area Skill Surveys in order to determine to what extent current.
employment in various occupations conformed with previous projections. In 1966
she did follow-up studies of surveys taken in Roanoke, Virginia, and Petersburg,
Virginia, in 1964. Moser reports that the Petersburg and Roanoke Area Skill
Surveys, as well as two other Area Skill Surveys evaluated by Fletcher Wellemeyer,
predicted the future hetter than a no-change model.

Moser found that it is possible to remove even more of the uncertainty
associated with the projections by the application of a naive growth model.
Employers, it was discovered, tend to be conservative. They make a large
number (over 50%) of no-change projections either because they actually feel
that no change in emp]oymenf will occur, or because they do not wish to project
the change. In 1ight of this finding, Moser recommends that the Employment
Service apply some type of naive growth model in occupations which are numeri-
cally signifitant and known to be growing. An evaluation of the relative merits
of the Area Skill Survey technigue and an alternative projection technique that
avoids employers' forecasting altogether concluded that the former should not be
used in areas smaller than the very largest metropolitan areas or in geographic
areas smaller than a state or large economic regioﬁ. To improve the workings
of participation in the Area Skill Surveys Moser recommends that the list of
occupational categories be reduced and the projection period shortened to not
more than two years. (43:15-19, 165-167)
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Input-Output Models

The input-output method is an analytical tool developed by Wassily Leontief
which combines economic theory and facts to shuw the interdependence of economic
“activities. It allows one to assess the impact of changes in inputs and outputs
in ore sector of the economy on the inputs and outputs of the other sectors of
the economy. The input-output model divides the economy into a number of indus-
tries, with each sector appearing as a producer of output and a user of inputs.
A transactions matrix in the model defines the supply and demand relations which
exist in the economy when it is in equilibrium. Direct requirements tables des-
cribe the production input structure of the economy at a gfﬁen tiﬁé, éﬁd_the o
direct and indirect tables measure the expansionary effect on each sector of an
increase in final demand. K '

The model is static, describing interindustry relationships at a po%nt in
time. It assumes that only one method is used for producing each group of out-
puts, that each sector has only a single primary output. that the inputs pur-
chased by each sector are a function only of the level of output of that sector,
and that the total effect of carrying on several types of production is the sum
of the separate effects. These assumptions are necéssary in order tO compress
the complexity of the economy into a useable framework. TYo forecast with input-
output models, it is necessary to make the further assumption that input coeffi-
cients remain constant over time. Because of its design, an input-output fore-
cast 1s inconsistent; that is, the sum of the projections of the industries’
outputs will add up to the total output. This fact does not ensure that fore-
casts will be correct, however, s1nce forecasting errors may occur in prOJec-
tions of final output. (61:31- 36) - Y

Input-output analysis 1s useful for manpower planning because it predicts
not only the direct but also ‘the indirect changes in the demand for workers in
different occupations and different places which are likely to result from
changes in the demand for finished goods. Because the employment response of
changes in demand varies widely by industry, this technique is viewed as neces-
sary to project employment accurately. Occupational requirements are derived
from employment projections in specific industries since technology is assumed
fixed in the model.
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An input-output model can be adapted several ways to forecast the demand

for labor, depending opn data availability and the length of time for which the .
forecast is to be made. In the short run, projections of employment and occu-
pational requirements can be made by sector merely by predicting final demand

in each sector of the economy. For periods longer than two or three-years, a
different forecasting technique must be used because dynamic factors operating

in the economy rule out the assumption of a static world on which the model is
based. Changes in the prices of inputs bring about substitutions, innovation

_and invention change the production technology, and product-mix changes and
economies and diseconomies of scale affect the production coefficients, as do
changes in the trade pattern of the region. Essentially a long run forecast \
attempts to take into account these dynamic forces which are constantly at work
and to assess their impact on the demand for labor. — .

- One technique for long run forecasting is to compare the input-output: T
tables for the same economy at two different points in time. By so doing, the -
change in the coefficients corresponding to the change in technology can be
identified and measured. Changes in the input structure in the future can be
projected by observing the rate of change in the input structure in the past.

This incorporates labor productivity trends into employment projects as well as
changes in interindustry requirements occurring over time. By comparing employ-
ment requirements under different input-ouput tables at different times, the
impact of technology on employment can also be estimated. (61:40-41)

' Spellman describes another way of making a long run forecast when input-

oltput tables are not available at different points in time. His approach uses

a best-practice methodology to adapt the model to long run forecasting. The

assumption 1S made that the input coefficients of the best-practice firms in an

industry will be the average input coefficient of all the firms in the industry

in ten years. These newly projected input coefficients replace the originally

estimated coefficients in the input-ouput mode} when long-term forecasts are

being made. When available data do not allow this adjustment to be made dxrect-

1y, national data are used to project the changes.

Spellman: cautions against using the employment projections generated by

the model blin&]y and suggests that final modi fications be made to revise pro-

jections according to such exogenous forces as migration and the unevenness in
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growth of some industries over the forecast period. In addition to projecting
total empioyment in Kansas in 1980, Spetiman also projects employment by occu-
pation and the demand for labor for each occupation between now and 1980. A
mail survey enabled him to identify the best-practice firms in an industry. He
then identified the occupational composition of these firms and used that as a
basis for his 1980 industry-wide occupational structure under the assumption
that the industry average will approach the occupational composition of the
best-praéf?ce firms in ten years. Where survey data were incompiete, Spellman
based his projections on national occupational projections made by the Bureayu
of Labor Statistics. (61:45-49)

In using the input-output method to project labor demand for a region, one
can either start from scratch or adapt nationally developed input-output models _
to the tocal situation. The former approach is more costly but probably more
accurate, since it is not necessarily true that production relationships in any
region will follow the national pattern. Speliman notes that because a region-
al input;output study based on primary data best describes the currentiy-exist-
ing regional economic structure in terms of industry mix and product mix, it
should also providé“thé best starting point for forecdsting for the regioﬁ.
(61:33)

Watson, who has used national input-output statistics to create a mode?
for state manpower projections in Oregon, defends this techmique on the grounds
that a regional or state system should be closely tied to national data and
therefore to national economic events. He notes that the impact of change on
the national level can be most easily traced if comparability of data is held
as a prime objective in accumulating local statistics. Watson suggests that by
using state or area census data and by conducting a small survey of sample firms
in each industry, national data can be refined to meet the local situation at
minimal cost. (68:71-72)

Adapting Mational Occupational Projections to Specific Regions

-

A third method.for forécasting the demand for Tabor for a specific region
is to adapt national occupational projections to the local situation. A 1969
~study by Catherine Palomba, forecasting the occupational requirements for Iowa
in 1975, was based upon this approach, Palomba used data Presented in the U.S.
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Bureau of Labor Statistics' publication entitled Tomorrow's Manpower Needs as
.. the basis for her model. She first projects state industrial employment to
1975 and then analyzes the occupational makeup of industrial employment in 1960
and 1975. She suggests that basically two approaches are possible using the
1960 and 1975 rational industrial-occupational {I-0) matrices presented in
Tomorrow's Manpower Needs. The first method involves constructing an area [-0
matrix and superimposing on the matrix national occupation=by~industry employ-
ment trends. Each cell of the area I-0 matrix is then multiplied by an individ-
ual trend value and the results are summed to obtain estimates of total occupa-
tional need in the future. The second method involves developing an overall
trend factor for each occupation and using the single trend factors to project
occupational requirements for the future. Although the latter approach is the
éasiest, Palomba used both methods in her study so that comparisons between the
" two approaches could be made. She found that the second metnod performed sur-
prisingly well considering its relative simplicity. She concludes that the
choice of method depends on the amount of time and the resources available as
well as on the degree of accuracy required. In view of the fact that the lar-
gest variation between the two methods was found in the professional and craft
groups, Palomba suggests that a compromise approach would be to use the first
method for this group and the second method for all other groups. (47:15-16,
95-119)

Y

" "Regional Econometric Models

A fourth technique used to forecast the demand for labor in a region is to
develop a model which mathehatica?]y describes the economic relationships that
exist. A study of the Upper Peninsula of Michigan utilizes such an econometric
model. The model is based on the fact that the demand for labor is a derived
demand. That is, given the state of technology and the demand for a certain
quantity of éqods and services, one can compute the amount of labor which will
be demanded. .- Using statistical techniques, a mathematical equation is derived
to express the relationship between labor requirements and U.S. income, region-
al income, and time. '
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To utilize this regional model, two basically different types of data are
required. First, to estimate the coefficients of regional demand for labor
functions on an industry by industry basis requires the use of time series data
on U.S. income and regional income and time series data on regional employment
on an industry by industry basis. Second, to estimate future demand for labor
on an industry by industry basis requires projections of future U. S. and re-
gional incomes. The accuracy of the model in forecasting labor demand depends
broadly on two things: (1) the structural accuracy of the model, i.e., how
well it describes the demand for labor functional relation, and (2) the accur-
acy of income projections used in the model.

Conclusions

A1l of the above described techniques for forecasting the demand for labor
for a region involve making projections about the future. Some methods, such
as the Area Skill Survey and National Occupational Projections, project labor
demand for a region directly. Other methods, such as Input-Output models and

, regional econometric models, project levels of certain key economic variables ~~™"

(e.g., finq] product demand and income level), and use these projections to
predict future labor demand by analyzing functional relationships between labor
demand and the key economic variables. The accuracy of all the techniques
depends on the accuracy of one's assumptions about the future.

Input-Output models and regional econometric models can do a reasonably
good job of forecasting regional labor demand only to the extent that trends
which have prevqiled in the past prevail in the future or change very slowly.
Area Skill Surveyes offer more hope-in correctly anticipating future changes in
trends. They are based on the "best-guess" estimates of those persons intimate-

"1y involved in the production process, which can take into account many diverse

factors which cannot be modeled. Models, however, do enable one to predict the
demand for labor under differing sets of assumptions and enable one to see more
clearly what variables critically affect ghe demand for labor. In this way, a
mode] can be especially useful for policy pirposes. A regional Tabor demand
model, the resuylts of which can be adjusted by a professional for exogenous
forces, offers perhaps the best approach in regional labor demand forecasting.

" s
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The discussion above indicates the general capabilities and limitations of
various forecasting techniques, but does not indicate the usefulness of any one
of them to any particular planner. The reader is referred to the original doc-
uments for detailed information on how to u§f the techniques. ‘

Suggestions for Future Research

P |

was noted that the demand for labor is a derived demand; labor is demanded to
produce other things, not as an end of itself. An area of fruitful research
would be to explore more thoroughly and systematically the demand for labor
from the perspective of the firm. Specifically, the factors that influence the
Tocational decision of the firm should be investiﬁated.' Such research could
facilitate the discovery of forces that encourage or discourage a firm's loca-

-

ting in rural areas. _ o

The relationship between economic development efforts and labor demany has
not been determined by the ORD research reviewed here. Much more work needs to
be done to determine appropriate strategies for action. It would be useful to
assess how much of rural economic development is induced via special efforts
and how much is the result of natural forces operating in the economy.

Encouraging economic development through a growth center strategy is an
interesting idea, tut many questions need to be answered before implementation
can be advocated. A more accurate assessment needs to be made of the costs and
benefits associated with various types of public and private investments in
cities of various sizes. Specific industry growth'patterns need to be examined.
Hansen notes in his work that currently there is no unifying theory in growfh _
center research and that both growth center theory and practice must explicitly
include  human resource and manpower dimensions. {24:76-77)

Marshall indicated in his study of Rural Workers in Rural Labor Markets
that even if the optimal location of a firm is not in a rural area, it does pot
necessarily follow that the firm would incur a loss if it located in a rural
area. Persons who prefer to live in a rural area might be able to organize

. ;EOOperapive firms whose goals would be to provide employment while remaining

solvent. The feasibility of such ventures and their possibilities for increa-
sing the demand for and for providing options for rural labor should be investi-
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gated. The political and managerial/organizational implications of cooperative
firms suggest the need for an extensive research effort going well beyond basic

" economic analysis.

Concernirg the effects of discrimination on labor demand, research is need-
ed that will distinguish the labor market effects of direct employment discrim-
ination (including the discrimination brought about by a fim's location deci-
sion) from the effects of past discrimination in education and training: Re-
search is needed to determine the role of information in determing an individ-
ual's labor market experience. Are blacks not participating heavily in white
collar employment opportunities because they think and act in terms of "black
Jjobs,", because they lack education, or because they are victimized by discrim-
ination? Balliet cites the need for additional research to gather historical

_infbrmation regarding the overall effects of Southern economic, social, and

pol1t1ca1 institutions in order to 1dent1fy viable means to alleviate conditions
faped by poor and working-class Southerners of all ethnic backgrounds. He indi-
cates there is fertile ground in the rural South for productive and multi-dis-
ciblinary research on the institutional origins and manifestations of tradi-
tionalism, apathy, and resignation.

"In reviewing studies that forecast the demand for labor, the need for
better data on employment and incomes in rural areas becomes clear. With the
exception of the study of the Upper Peninsula of Michigan, none of the studies
reviewed focused on exclusively rural areas. There is also a need for empiri-
cal work to evaluate the effectiveness of various Tabor demand forecasting
techniques both absolutely and comparatively.

In general, many of these reports on ORD-funded research reveal Tittle
direct applicability for CETA planners. Their analysis of factors which influ-
ence the demand for labor in rural areas are primarily descriptive or they
provide numerical information from isolated case studies. More rigorous work
needs to be done to quantify the impact that these factors have on a regional
or national basis in order to make the findings useful to a broader sample of
planners. A disproportionate number of rural labor documents reviewed focus on
rural labor in the South. While this is an area of considerable importance and
further work needs to be done there, more research is definitely needed for
other rural areas of the countny.
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! THE SUPPLY OF RURAL LABOR

Factors Influencing Supply

Introduction

~

The Eupply of labor (the labor force) in an area is defined as the number
of persons working p]ﬁé'the number of persons who desire to work and are
actively seeking work but don't have jobs. The size of an area's labor force
depends on the size of the area’s population and on the labor force participa- B
tion rate. “Sumerous physical, economic, and cultural factors interact to
affzct both population size and the labor force particination rate in a region.

This section examines those physical economic, and cultural factors which
ORD-sponsored research has found to affect the supply of labor in rural areas.
The documents examined stress easily identified factors, such as migration
rates and the level of education, which directly affect the labor supply in a
region, but these factors are the product of many underlying cultural and
economic forces. Where possible, the impact of these underlying forces will
be identified,

Physical Factors and Rural Labor Supply

Physical factors which affect the supply of labor in rural areas include
the size of the area's population, birth rates, death rates, the age composi-
tion of the population, and the health of the population. -~

‘The size of the rural population is large relative to present rural
demands for labor because rural industry in agriculture and natural resources,
which were labor intensive in the past, are now very capital intensive. Many ]
of the displaced workers from these industries have chosen to remain in rural
areas, creating a large labor surplus. In addition, birth rates in rural areas
have been higher than in urban areas. Marshall reports that despite consistent
migration from agriculture, the rural population remained approximafely the
same between 1960 and 1970. (27:21) Those who have migrated in many cases
have been the cream of the local labor force. They have left behind older
unskiiled workers for whom the problem of structural employment is particularly
acute.
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One study of a sample of persons living in poverty in the Midsouth found that
over twenty-six percent of the total were over sixty-five and an additional
twenty-five percent were between the ages of fifty-five and sixty-four.
(60:73-74)

The'ﬁenerally Tow earnings of rural workers is reflected by the number of
rural persons in poverty. The President's National Advisory Commission on
Rural Poverty estimated that in 1965 one person in eight living in metropolitan
areas was poor; in the suburbs, ose in fifteen, but one out of every four ﬂural
residents was poor. The problem of poverty in rural areas seems tb be more
the }esult of underemployment rather than actual unemployment. In 1966 wage
rates of farmworkers averaged less than half that of workers in manufacturing,
and the seasonability of employment in rural areas increased the disadvantage
further, Estimates made in the late 1950's of the “"excess" supply of rural
workers in agriculture range from forty to sixty percent of the labor force,
(22:40-41) '

Low earnings in rural areas make it difficult for Tocal governments in
rural areas to finance educational, medical, and health facilities. Lack of
these facf1T¥?E;‘keeps the quality of human capital low from generation to
generation and reinforces the poverty problem. Hansen, after observing large
numbers of the rural poor in town for food stamps in one of the more progressive
counties in Eastern Kentucky, commented that the sheer physical debilitation
of many of these people in all age groups was unlike anything he had ever seen
in rural areas or urban slums in the rest of the United States or in Western
Europe. He said it is almost pointless to consider bfbviding education and
training for these people without allowing for concomitant programs to improve
their health substantially. With such a high incidence of chronic and acute
illnesses among these people, Hansen found it not surprising that so many lack
the "motivation" to upgrade their education and training. (22:108)

Migration and Rural Labor Supply

Introduction. The rate of immigration or outmigration directly affects
the size of an area’s population and its labor force, yet the decision whether
or not. to migrate is itself the product of cultural and economic forces which
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In this section, case studies of geographic mobility are examined in order to
understand what factors affect migration and the impact of migration on yural
tabor supply. A change in residence from rural to urban areas often necessi-
tates a change in occupation as well. Studies that focus specifically on
occupational mobility, as opposed to geographic mobility, are discussed in the
education and training section which follows. This section has been divided
into six subsections which deal with the following aspects of migration: (1)
economic theory of migration, (2) outmigration from rural areas, {3) immigra-
tion to rural areas, (4) natural factors affecting migration, (5) programmed
factors affecting migration, and {6) the effects of migration on worker welfare.
The Economic Theory. Conventional economic tﬁgany views the individual
as a utility maximizer. Each individual constantly tries to maximize the most
satisfaction. An individual's permanent income determines the total amount of
goods and services he can purchase. The level of his permanent income depends

on the resources the individual owns and on the prices such }égﬁurcés commane

in the marketplace. Economic theory suggests that an individual will put his
resources to work where they can earn the largest risk-adjusted return. Most
resources can be moved geographically independently of the owner. Labor, how-
ever, is one resource which cannot be trans‘erred unless the resource owner
decides to move. Movement of the individual in turn affects his ability to

_ consume a particular bundle of goods and services. Thus, the rational
individual.may very well choose-to live in a rural area even if his labor
resources are valued at less there than in an urban area, if the utility he

~ can obtain from the rural bundle of goods and services he can purchase exceeds '
the maximum utility he can obtain from the bundle of goods and services he could
purchase as an urban resident. Since some rural goods and services may be

~ available in urban areas only at a much higher cost or not at all (such as
clear air, no congestion, open space, closeness to family), it follows. that
 some individuals may actually get more utility with less dollars living in a
rural setting. The economic model of an individual selecting a location to
maximize his utility assumes that he is rational and that he has comﬁ]ete‘anﬂ@a
accurate information on which to base his decision. In the real worid, it is
probably often true that people make suboptimal migration decisions because of
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inconplete information. The decision to migrate also involves a cost which
may make migration prohibitive to some would-be migrants, It may be that
migration would lead to greater utility maximization, but a lack of assets
and Yimited borrowing ability can stop any individual from migrating.

Other models of the migration process that are based on the neoclassical
model discussed above include the income-d:stance mode; modeis including risk,
uncertaintys and bias; and a push-pull mode (see 69:105-144 .for a detailed
discussion of these models): Almost all modifications of the neoclassical
migration mode1 involve modification or elimination of certain of its assump-
tions in order to reduce the number of variables which need to be considered
or to avoid analysis of certain aspects of human behavior for which data have
not been collected. Weinstein notes that the models are similar in that they
all aqéume marginal decision making on the part of the would-be migrant {the
individual is always reviewing his locational alternatives to evaluate whether
or not he should migrate). They include distance as a critical variable-in
the Jocation decision, they assume conqtadi preferences. and some type of

rational Lehavior on the part of the migrants, and they place little emphasis
- on noneconomic factors.. (69:144-f47) -

Qutmigration from Rural Areas. There are definite economic and psycholo-
gical costs involved in the decision to migrate. The younger a person is, the

more easily such costs can be recoupeds since such an individual has a number
of years in which he can receive the benefits of migration {i.e., better
paying job, more steady work, etc.). An older person who has strong ties to ‘
a rural area is likely to find the costs o{ migration higher and the benefits
of migration lower than 3 young person. Available evidence does indicate that
the rate of outmigration of youths from ;ural areas is especially high.
Nationwides in primarily agricultural areas, youth constitute over sixty per-
cent of all migrants.

An interview study of rural youths in the Morth Central states suggests
that outmigration among -ural young people has been under-emphasized in the
literature. School officials interviewed reported that between seventy-five
ang ninety pe}cent of their recent high school graduates had left the rural
communi ties.
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The study found in its sample that 77.2 percent of young people moved to a
city sometime during the three-year period following the year that most of
them graduated from high schaol. While the rate of outmigration -after high
school is extremely high, a number of youths can be expected to return to
rural areas after completing their education and/or after becoming disillu-
sioned with urban life. The same study found that sixty-one bercenf of school
dropouts and twenty-nine percent of those who completed high school returned
to 1ive in the rural community. (34:5-312) |
A study by Miles notes that recent research in the rural counties in the
North Central states reveals that about eighty-five percent. of.all youths
leave théir home.community beforge they are twenty-one years of age and thaf
ninety-three percént of those who leave move to an urban setting. Beale,
P - Banks, apd,Bcwles estimated that in the United States in 1966, two-thirds of.
the rural outmigrants were under thirty years'of age: (33:3) '

For some, rural outmigration has been the key determinant in affecting the
region's population. A study of the Uppér Peninsula of Michigan reveals that
the drastic decrease of the U. S. population from 1940 to 1950 was due mainly
to large outmigration while, the slight population increase from 1950 to 1960
wa: due to a gecrease of outmigration. (48:52) Specific migration patterns
emerge when different regions of the U. S. are examinéd.

Hansen notes that outmigration from Appalachia consists of a number of
majar .igration streams and that migration streams have changed in recent
years trom movement within Appalachia to movement outside the region. In

- general, migrants that move out of Appalachia tend to go to the larger cities
nearest to their former homes. (22:119-121) Taeuber and Taeuber estimate
that between 1950 and 1960 nearly 1.5 million blacks migrated from the Sauth
and, excluding Florida, 1.46 million whites migrated. The 1970 census data
indicated a slowing down for whites but not for blacks in the rate of outmigra-
tion. Blacks have been observed to migrate in stages--first from a rural area
to a nearby Southern city, then later to Northern cities. Those blacks who
found themselves competing with poor whites in Southern cities tended to leave
the area entively. (£5:6-8)
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In general, studies indicate that older workers with the least education
are also those most 1ikely to remain in rural areas. This group is especially
susceptible to unemployment, creating special manpower prpblems for fura]
areas. (22:371)

Inmigration to Rural Areas. While most studies have focused on the effects
outmigration has had on the supply of rural labor, several studies have
considered inmigration to rural areas. Inmigration to rural areas from other
areas of the country can occur as & result of industrial development in the
rural areas. Some have argued that most of the jobs created by rural industrial
development 9o to bersons inmigrating from outside the area. A 1970 study by
the USDA Economic Research Service on th%'impact of job development on ~_verty
in foyr developing areas, however, found that in none of the four areas did

was only 21.8 percent. Detailed data are presented below for each area:

+

L Total Inmigrants

- Study Area _ - Workers - . - Number ---- _Percent _ .
Northeast Arizona 1,270 305 24.0
Mississippi Appalachia 2.500 470 18.1
Northwest Arkansas Ozarks 1,980 ° 624 . 31.5
Arkansas Delta : 879 71 8.1

Total - Four Areas 6,729 1,469 . 21.8

Source: Table 6 from (64:19)

These figures represent only the direct impact of newly established
plants. The iwpact of jobs created indirectly (through input-output Tinkages)
or induced (from greater income in the area) was not measured. )

Despite the Targe and well publicized exodus of blacks from the South.
net outmigration has been relatively low because of heavy white immigration to
certain areas. A study by Fein, in which he aﬁaﬁyzed the economic loss to the
South of new outmigration, found that for the 1955-60 pefiod, the annual loss
was only .08 percent.

3
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Since the study did not take into account differences in the quality of educa-
tion of the immigrants and outmigrants. it is possible that this smail loss

was actually a gain. Fein concludes that the ecunomy of the South has not been
held back by an exodus of human capital. While the economic loss to the region

as a whole seems almost negligible, the effect on rural and urban subregions is

by no means equal; whites have gone to Southern cities,.wﬁi]e blacks tend to
come from rural areas of the Soutli. The result has been large net losses of
human capital from rural areas in the South. (22:70-73)

In comparing the relative positions of local workers in rural turnaround
counties to inmigrants from the region's SMSA's and from the rest of the
nation, Hansen found considerable variation by region. In turnaround counties
in the Tennessee Valley, Hansen found inmigrants from the rest of the U. S.
had higher 1970 incomes than either migrants from the reg%on'é SMSA's or local
nonmigrants. This suggests the region is importing managers and skilled labor
and exporting unskilled workers. In the Ozarks, inhigrants from the region's
SMSA's were found to have the highest rates of income gain and the highest
incomes, while inmigrants from the rest of the U. S. had lower incomes and
income increases than local nonmigrants. Hansen explains that this phenomenon
is possibly a result of a large-scale return migration of marginal workers
from the rest of the U. S., coupled with fmportation of managers and skilled
workers from regional SMSA's. -In all regions,.Hansen found that new entrants
to and dropouts from the labor force had considerabi¥ lower earnings than
resident workers employed in both 1965 and 1970, (23:321-322)

Natural Factors Affecting Migration. The term "natural factors affecting
migration” fncludes all factors that affect migration except those that are

the result of specific government action. Weinstein has identified a number

of "natural” factors that affect the costs of migration, as well as the associ-
ated benefits. These include: differences in the relative prices of consump-
tion alternatives in the alternative locations, different sets of consvwption
alternatives in alternative locations including free goods such as climate and
geography, the opportunities for social interaction with family and friends,
the dollar cost and temporary loss of income that results from migration, and
the psychological costs of migration, especially the psychological impact that
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uncertainty has on the individual. (69:89-92)

Weinstein notes that almost all of the cost-benefit factors in the migra-
tion decision are affected by distance. The greater the distance, the greater
the probability of a different distribution of prices and the greater the
chances of differences in the set of consumption alternatives. Especially
important is the effect that greater distance has on social costs. If a
migration is short enoughs old family and friends can be visited relapive]y
easily. If the distance is gfeat enough to force a change in interaction
patterns, however, social costs rise quite quickly. Finally the relationship
between distance and moving costss such as transportation and income 10ss i
during migration, and the relationship between psychological costs and distance
are both positive, "

“The conflict between cultural and economic forces affecting migration
from Appalachia is considered by Hansen. He concludes that people are. much
more willing to migfate from lagging regions that previously has been acknow-
ledged.” Not only have national aspirations penetrated the mountainss but
Appalachian parents desire a better future for their children and are willing
to have them leave the region in search of a better life. .As evidence, Hansen
cites @ survey on Appalachian values, beliefs and attitudes which found that
metropolitan residents favored their chi]dreni;rremaining by a ratio greater
than two-to-ones while over half the rural area respondents stated that they
would wish their children to leave. Another interview sample of rural resi-
dents in Tennessee found that seventy-five percent of those ifterviewed felt
_that young people should leave. Hansen also reports on a study of outmigrants
from Eastern Kentuck§ by Schwarzweller. The study found that, of the young
men residing cutside Eastern Kentucky in 1960, eighty-four percent had never
noved back after initially moving away. Because traditional and family values
are relatively strongly held in Eastern Kentuckys Hansen infers that problems
involved in outmigration would have even Tess impact on persons migrating from
other parté of Appalachia. W4Willingness to move is generally made conditional
upon adequate preparation to take advantage of joiL opportunities in areas where
they exist Other individuals indicate they would move only if a job in their
occupation viere available and if moving costs were paid. (22:114-116, 371)
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] {Eggrv1ews with rural youth in the North Central states reveal a number of
_ reasons for migrating. (34) Large numbers of rural youth were outmigrants o
because of a desire to attend college or obtain vocational training. Opportuni-
ties to pursue these endeavors are usually not available in rural areas; hence
the need to migrate. Other reasons.commonly given for migrating were a lack of
jobs, lack of entertainment, gnd a seeking of adventure. Although tacks of jobs
was cited most commoniy as the reason for leaving, the study suggests that even -
if jobs were available in the rural community, a large number of rural youths
would still be outmigrants. Females were much more 1ikely than males to cite
lack of entertainment and seeking of adventure as reasons for moving to a city.
The‘;tudy found that relatively few of the many characteristics of the rural
community that were measured were related to the outmigration pattern of a
community's youths. The reason for this seems to be that on almost all of the
variabies measured, the d1fference among rural counties is not nearly as great
as the difference between the mos t "urban1zed rural" county and the city.
"Median family income in the county was the county characteristics most closely
associated with high outmigration. Low median family income (of both farm and
nonfarm families) was associated with high qutmigration among both college
males and females, as well as among noncollege females. Median farm-familty
income in the county, however, was related to outmigration among nonco??ege
females." (34:8)

In a study that analyzed factors that affect the migration patterns of
southern rural youths, the following hypotheses were developed and substantia-
ted: (1) mora black youths than white youths move away from the South; (2)

a larger proportion of black than of white youths migrate to urban settings;
(3) more white than black youths migrate to cities within the southern regions;
and (4) more black than white youths migrate to cities outside the South, and
to major metropolitan areas. The study found that black rural youths are more
likely than white rural youths to move to cities where relatives and friends
1ive. The relationship between educational attainment and migration was found
to be compiex. For whites, educational level was not a determinant of whether
a youth would teave the South, but the higher the education level, the more .
likely it was the the youth would migrate to the city.
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reduces migration by one-third of a percent, but for a one percent natural

52.

For blacks there was no more tendency for the better educated than for the less
well-edqpateq‘;9£Q9£émgg_the city. Blacks who are school dropouts and those who
go on to college are much less likely to leave the South than are those who com-
pfete high school without going on to college. It was found that among black
youths, about equal pumbers of male and female move from rural areas to .a city
(fifty percent and twenty-eight percent) within three years of the time they
complete (or should have completed) high school. Among black youths, it was
found that many more farm youths than nonfarm youths move to a city. Among
whites there was no difference in outmigration rates. (38:35-47)

Serger has empirically estimated elasticities of migration with respect to
employment, natural increase and the money wage for Pennsylvania over the period
1963-66. His elasticity estimates of one-third and one-half show that for employ-

ment and natural increase respectively, a one percent increase in employment

increase in population, migration is increased by one-half of one percent. These

results indicates that there is a definite outmigration bias, since even if

employment expands at the same rate as the natural increase in the labor force,  _

a tendency tcward outmigration will persist. The elasticity of migration with
respect to the money wage is .2. This indicates that a one percent increase in
the money wage rate reduces migration by .2 of one percent. The empirical
evidence generated by Berger showed'%ﬁat these income, wage, and unemployment
variables have a very strong influence on migration flows in Pennsylvania.
(7:151-157) ‘

Tweeten suggests that because of externalities there is a bias favoring
outmigration from rural to urban areas. He indicates that+*in metropolitan
areas social costs of productioﬁ exceed private costs because problems of
poltution, social unrest, traffic snarls, and other costs of congestion do not
enter the private accounts of firms. In rural areas, on the other hand, private
costs often exceed social costs of production because firms frequently must pay
the minimum wage or union wages (in branch plants of unionized firms) even though
real worker cost is low because of underemployment. ({40:44)

On the other hand, shifts in people's attitudes about the desirability of

rural vs. urban living may be a factor in sTowing rural outmigration in the future.
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Evidence indicates that the general public's preference for urban places under-
went considerable change in the 1960s and early 1970s. A 1966 Gallup poll found
that thirty-six percent of city residents preferred city life, byt a 1972 Gallop
poll found that the number had declined to twenty percent. Overall the 1972 poll
showed that only thirteen percent of the persons interviewed thought the city to
be the ideal place to 1ive. Another survey taken in 1972 found that thirty-six
percent of those surveyed lived in cities, byt that only eighteen percent pre-

ferred to live there. While only eighteen percent of those surveyed lived in ~

rural areass thirty-eight percént wished they did. (27:125)

Programmatically Planned Factors Affecting Migration. The preceding material
has identified unplanned factors that influence mobility. Mobility may also be
influenced by programmatica11j planned factors. Historically, the politica sys-
tem has been biased against programs that encourage mobility. This has_beén true
because in a representative political system people represent power. A legislatdr
that advocates a program to move people out of his district is also advocating
that his own power base bé reduced. In addition, migrants tend to have incomes
above the median in areas they leave and incomes below the median in. areas to
which they move. Consequently, the rural regions is reluctant to lose these
people because they are important taxpayerss while the receiving urban area is
reluctant to have them come in because they demand more in the way of public
service than they contribute. (40:46)

~Recently in some areas there has been a.recognition that one objective of

" economic development efforts and manpower training should be to help people

obtain the skills to help themselves wherever they choose to live. Hansen

notes that early reports and hearings concerning the Appalachian Regional Develop
ment Act of 1965 either ignored or decried the possiblity of outmigration of the
region's residents. More recent publications suggest a more flexible position,
although the Commission is not actually encouraging outmigration. (22:112-1]3)
Other programs have been set up that promote outmigration among youth, Indians
and other groups. Economically, a program of relocation can be Jjustified if

the resulting improvement in a person's overall well being exceeds the cost of
the move. There are two reasons why a person may not move on his own in spite

of a potential increase in well being:
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(1) uncertadinty about whether an improvement in well being will result from a
move, and (2) inadequate capital or credit to finance a move. Relocation
assistance can provide dollars to overcome‘finéncial barriers to moving and
information about alternatives available to help reduce the uncertainty in
moving. In advocating a nationwide comprehensive manpower program that would
provide imProved job information to potential employees, 8ishop states that

the meager evidence that is available suggests that the return received from _._.
investnents in mobility assistance programs far exceeds the return from invest-
ments in education and training.]

Congress established an appropriation of 35,000,000 each fiscal year
between 1965 and 1969 for administrative and allowance funds for an experi-
mental labor mobility program that provided financial aid on a need basis.

This program screened 40,000 eligible workers and assisted some 14,000 in
actual moves. Twelve of the e1ghteeh states aff111ated with the program
Jjoined together to forin the Interregional Labor M0b111ty Project. These
twelve states, located east of the Mississippi, were linked by a compact thatl
provided for common payments procedures, eligibility criteria, and other

“standards. Any involuntarily unempioyed worker who could find work within

his area was eligible for assistance. Methods used to locate work for these
persons included contacts with employment offices in other areas, direct con-
tact with employers, and ads in newspapers. For 1967-196B the average age of
persons receiving location assistance was between 25 and 30, and between one-
third and one-half were married. Over ninety percent of fhose receiving
assistance were males. Sixty percent moved less than 300 miles and only a
fifth, mostly skilled defense workers, moved more than 500 miles. The number
of relocatees in labor mobility demonstration projects for the fiscal years
1965, 1966, 1967, and 1968 were 575, 1,638, 3,536, and 7,497 respectively.
Average individual allowance costs for all projects amounted to $442 in 1966-
67, but in 1968 this figure was reduced to $325.

]C.E. Bishop, "The Meed for Improved Mobility Policy," in Joint Economic

Committee, Federal Programs for the Oevelopment of Human Resources, 90th
Congress, 2nd Session (Washington: Government Printing Office, 1968), p. 223.
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In'a study of the labor mobility projects for the year 1967, Freedman found
that two months after relocation eighty~two percent of the respondents stated
“that they were satisfied with their relocation, eighty-seven percent were
employed (although one-quarter of them had changed jobs) and about 6.5 percent
were unemployed and had returned home. Her survey is somewhat clouded by the
fact that no response was obtained from twenty-five percent of the relocatees.
A study by the Labor Department found that twenty percent returned home within
two months after the move and twenty percent of those who remained changed
jobs within the first two months. The Labor Department reports an improvement -
in retention rates from seventy percent in 1966 projects to eighty-eight per-
cent in 1968. An indepenﬂent examination, however, found that about a third
of the movers returned home within sixty days and only a third to a fifth
remained with their original jobs. For those who did remain, there seems to
be general agreement that the relocation costs wggg_gggg_rggpgpgd1__ﬂanshal]_1_“;j;;“:_;:

_"Hrgues,-hdwéver,_that it is doubtful that the gains of those who remained were
sufficient to offset the costs of those who returned home. The answer to this
hinges on the gathering of more consistent data on relocation retention.
Workérs who returned home did so for a number of reasons. In some cases they
misunderstood the nature of the work or wages they would receive. In other
cases community factors, such as lack of suitable housing, high costs of
living, climate, school system, and transportation difficulties forced the
return. Finally, personal factors, such as health problems and homesickness,
also caused relocatees to return home. (22:406-412) (27:121-129)

Marshall reports on an evaluation by Somers of experimental relocation’pro-
jects in Michigan and Wisconsin. His work provides further information on the
usefulness and limitations of labor mobility projects. The Michigan-Wisconsin
projects evaluated people who moved from Northwest Wisconsin and the Upper
Peninsula of Michigan to larger cities in these two states. Participants were
given loans and grants for transportation and supportive services. Loans were
turned into grants if the participants stayed on the new job for six months,
found another job within commuting distance of his new residence, or became
involuntarily unemployed. In a survey of over 1,000 movers, nonmovers, and

returnees conaucted six months after movers had relocated, Somers and his
associates found that: 5
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married, and high school graduates then were nonmovers.

2. A1l three groups had similar earnings before the move but movers'
earnings improved significantly over nonmovers' and returnees’
within six months after the move.

3. MDTA training had 1ittle effect on mover éarnings, but non-
movers with MDTA training earned more than nonmovers without
the training.

4, A larger percentage of movers to cities of over 250,000 popula-
tion returned home than did movers to cities of 25,000 to 249,000,

5.  Although movers improved their incomes relative to the other two
groups, they were not satisfied with their incomes and wanted to
move back home. (27:124-125)

e e —— —_—— - [ et e e

This last finding suggests that nonmonetary factors are very important in

affecting the migration dq&ision. While relocation assistance may appear to
be a sound investment from a financial standpoint, it may not be when ali
social and psychological costs are considered.

~ Experience gained from the experimental labor mobility program indicates
that a wide range of supportive services would be required for a successful
nationwide mobility program. Services sliggested include pre-location counsel-
ing, assistance in obtaining housing, orientation in the demand area, health
aid, financial counseling, help in obtaining transportation, clothing, furni-
ture, and, in some cases, help in preparing applications for employment, school
enrollment, public assistance, and other puplic and private purposes. All pro-
Jects point to the need f0r~f1éxibi1it§ in the budget. The organization struc-
ture recommended by most states is a "strong central mobility office with area
representatives covering a number of tocal offices, and in some cases, a full-
tine staff assigned to larger supply area offices." (22:415)

Tweeten suggest that the public cost of creating a new job for rural
workers is lowest by way of subsidized migration. For 1972 he estimates that
cost of creating a public employment job at $36,000 (56,000 per year for 10
years with 40 percent productivity), the cost of creatjng a job by industry

H
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location through f;;_write-offs at $12,000, the costs of a JOBS program at
$6,000 ($3,000 per job, one-half retention rate). The cost of subsidized
migration does not include any dollar payment to the local region in compensa-
tion for schooling and other local rearing costs. (40:45-46) iUnlike other
Jjob programs, the subsidized migration program has the advantage of having
a one-time cost rather than constant subsidization of employer or employee.
_5:Programs undertaken to encourage outmigration of persons from rural to
'urb&ﬁﬁhreas seem to have been reasonably successful, although there is still
considerable uncertainty on the social and psychological costs of moving. Find-
ings to indicate that the usefulness of any relocation program hinges as much on
the ability of such a program to provide labor market information as on the
direct financial assistance provided. These programs have not had a substantial

impact on the supply of labor in rural areas because of tq; small number 6?

Effects of Migration on Worker Weifare. The cases discussed above indicate
that outmigration has been a significant factor in redbc?aaithe labor supply in
many rural areas of the Jnited States. The next topic which needs to be investi-
gated is the effects of migration on rural workers who have migrated and on

rural workers left behind. In a study of population turnaround in nonmetropoli-
tan regions, Hansen compared the income increases from nonmigrants with ‘the
income increases of migrants and found that workers who migrated to other areas
were still better off-economically than those who did not. Surprisingly, the
general conclusion of his research is that other nonmetropolitan areas provide
relatively greater opportunities for migrants from turnaround counties than
turnaround counties provide for ﬁigrants from other nonmetropolitan counties.
(23:321-322)

A study by Hathaway and Perkins found that long distance moves are chiefly -
characteristic of blacks. and of the youngs; and that there is no ev%dqppgﬂthat
such moves really pay off economicaliy. In their study, "over forly percent of
the persons. . .who changed from farm to nonfarm employment actually had lower

earnings after the change. . . .Thus, Hathaway and Perkins conclude that the
mobility process serves to encourage, rather than to eliminate, the transfer of
low income problems from agriculture to0 rural nonfarm areas and urban ghettos.”
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The effect of outmigration on those who remain behind in a rural area is
uncertain. On the one hand outmigration can reduce the supply of labor, lower
employment, raise wage rates, and thereby raise per capita income. Blau and

" Duncan find that outmigration benefits not only the migrants, but also those
who remain behind in rural areas, because outmigration lessens the competifive
struggie for jobs. (22:377) On the other hand, an argument can be made for
the case that outmigration sets in motion an economic decline in a rural area
that drains young people from the area, reduces transfer payments to the area,
Towers.the tax base, and the level of public services, and raises average iax
rates. The drop in purchasing power in the community causes marginal firms to
Teave the community thereby creating further adverse multiplier effects.
(22:378-379) - _

Whether such a downward-spiral occurs depends Jargely on._the underlying
resource base of a region. In the Great F]ains states, foriinstancgwa¢here-i§-
a viable agricultural sector, hnd»evtdengg"indicgfég_;hqﬁ_pggﬂjg@jﬁh_gnq__
adjustments there have resulted in successful adaptation for both outmigrants
and those left behind. Income gains in the Plains rose from an annual vate of
change of 2.9 percent in the 1950s to 6.2 percent in the 1960s, giving this
area the greatest acceleration of nonmetropo]ifan income in the nation. (40:79)

A 1972 review of the literature on rural youths in Southgasterﬁ étqtes
reports that a vast difference exists in the ability of white and black youths
to obtain good employment when they migrate to an urban ared. Because of dig-
criminatory hiring practices in the South, whites have preempted most of the
jobs in southern industries. In the North and West, chances have been substan-
tially greater for black employment in other than serviée and laboring jobs.
Census data for 1960 indicates that almost half of all employed black men in
the North were production workers, craftsmen, and clerical workers, while in
the South only one-third were so emp]oygﬁ.' DUr{gg the decad. of the 1950s,
blacks accounts for the entire employment gain the semi-skilled field. Evidence
indicates that nonwhites who migrate to northern cities are still less fortu-
nate in their job search than are whites. A migrant's adjustment to urban
life -is greatly influenced by the length of time he had spent in the city, by
the status characterisitics which he assumes (such as neighborhood, income or
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accupation}, by the presence of friends or relatives in the city, and by parti-
cipation in conmunity organizations. Studies have shown that rural-urban
migrants participate less in formal social organizations than do urban-urban
migrants or persons who have always lived in the city. Much of this difference
relates to the length of time a person has had to adjust to new social organi-
zations and to differences in socio-economic status. (55:12-T5) ‘ o
A study of rural youths in the North Central states suggests that young
rural-to-urban migrants make an occupational adjustment which is as adequate
as that of young urban-to-urban migrants. Adjd;tment to the city itself was
found to be difficult, with twenty-five .. cent of the noncollege females and
forty-thre® percent of the noncollege males returning to live in rural areas
during the same three-year period in which they migrated, despite a very
significant difference between job opportunities in the city and those in their
“home communities. The study indicates that difficult adjustment problems face

RS R
P rural youth whether they remain in rural areas or migrate to the cities. If

they stay in rural areas they have difficulty locating jobs and experience low
wages, the availability of white.collar jobs, and a social environment that has
caused many of their peers to leave because of 1ack of entertainment or the

need to seek adventure. Those who do leave have better job prospects but are
faced with making an adjustment to an urban environment which many of them
compare unfavorably with the rural communities from which they migrated. {(34:6)

Migration Conclusion. It seems unlikely that migration poiicies alone
will solve rural manpower probiems for most workers. Studies have shown that
it is the uncmployed worker with education and skills that benefits most from
relocation. Even rural persons with an adequate educational background, must
make a large cultural adjustment. The costs of making this adjustment outweigh .
the benefits of migration for many persons. In general, the older a person is,
the less likely he is to benefit from migration. '

Unemployed workers who have marginal skills may only compound their pro-

i blems if ihey move from rural areas into urban ghettos. Marshall notes that
the exaggerated income gains reported for rural-urban migration result in part
from a failure to control for those income-earning characteristics (age, educa-
tion, sex, and so forth) more likely to be found in migrants than in rural non-
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migrants, and from a failure to account for cost-of-living differentials between
urban and rural areas. (27:33)

While migration policies have been successful for those trained to take
advantage of employment opportunities elsewhere, they can be useful to the un-
skilled unemployed rural worker only if they are combined with training programs
that give him the skills necessary to find employment and help him bridge the
recessary social and cultural gap.

Education and Rural Labor Supply

Introduction. The supply of labor is measured not only by the number of
available workers, bui also by the quality of the work force. Persons who lack
basic job skills or have skills in outmoded occupations will have trouble
raising themselves out of poverty even if there is a high demand for labor.
Because of their low productivity, these persons will either work in low-paying
marginal jobs or be unable to find work. This problem of structural unemploy-
ment is especially acute in rural areas because of the low investments which
historicalty have been made in human capital and because of the massive decline
in agricul tural employment. Many studies argue that improvement of the educa-
tion and training of rural persons is the single most important thing that can
be done to raise rural standards of living, It is argued that education and
training is necessary whether persons migrate to urban areas or jobs come to
rural areas. Bachman and Southern note that investments in education are at
least as prqﬂuctive as investments in tangible capital and represent an out-
standing way in which labor in rural areas can improve its short and long-ter.s
employability. (16}22)

The following material discusses th» availability and quality of various
forms of education in rural areas and their implications for the rural labor
markets. Prog decigned to eliminate deficiencies in the education availa-
ble to rural y «*+ re examined in Chapter IV.

Tre Status of Rural Education. The educational level of rural adults is
below that of aduits in the rest of the United States, Data from the 1960
census show that the median number of years of school completed by the popula-
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tion twenty-five years old and over in the United States was 11.1 in urban areas,
8.5 in rural-nonfarm areas, and 8.8 in rural-farm areas. There are dramatic
differences between whites and nonwhites in rates of compietion of school. Whites
and nonwhites who completed eight years or less Of school were thirty-four and
seventy-five percent respectively for rural nonfarm areas, and fifty-two and
eighty-four percent respec’ively for rural farm areas.. The 1960 data reveal that
twenty percent of urban but only nine percent of rural adults attended college.
Regionally, the proportion of the population twenty-five years and over having
eight years of school or less was approximately twenty-nine percent in the Ylest,
thirty-nine percent in the Northeast and North Central regional and forty-seven
percent in the South. About twenty-two percent of the population twenty-five and
over in the West had some college, compared to fifteen to sixteen percent in other
regions. {10:114-115) .

The table below presents data fromvthe 1970 census showing the educational
levels of people twent) -five years and older by race. These data show that the
educational levels of rural residerts lag far behind those of their urban counter-
parts and that blacks lag behind whites. Of particular significance is the fact
that almost seventy-five percent of all blacks on farms had eight years of school
or less in 1970. Data disaggregated by age category reveal that improvement in
" educational attainment has been made over time. (27:130)

Education Attainment of Persons
25 Years and Older by Race

(1970)
Percentage of Population with

Eight Years of Twelve Years of

School or Less School or Less

Age and Residence White Black White Black
Total, 25 years and over: ....... 26.1% 43.0% 57.4% 33.7%
Metropolitan areas........ 22.1 36.0 61.5 38.8
Nonmetropolitan areas..... 33.2 60.9 50.0 20.6
Nonfarm......c.enen., 31.7 53.1 51.2 21.6

Farm. oo vrernnonnnns 43.1 74.5 42.0 11.9
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Percentage of Population with

Eight Years of Twelve Years of
School or Less School or Less
Age and Residence White - Black White  Black
25 to 48 years: .. eeeiierinaens 17.8% 22.4% 71.6%  47.9%
Metropolitan Areas...... 9.4 18.0 . 147 52.2
Nommetropolitan areas... 16.5 36.3 65.9  34.2
Nonfarm........... L 15.9 34.3 66.2 35.3
Farmeeeoeiiionnnnns 21.8 54.1 62.3 23.7
45 years and overi....eveveenns 36.8 63.1 ° 46ﬁl . 19.9
Metropolitan areas...... 32.1 55.7 51.2 24.2
Nonmetropolitan areas... 44,9 78.9 38.7 10.5
Nonfarm..oeevsveons 43.4 77.9 40.0 11.3
FAMasserosrornn.. ", 53.5 86.4 3.9 4.6
Sogrce: Bureay of the Census, U. S." Department of Commerce (27:130)

In their analysis of anglo poverty in the vyral Mid-South, Smith and Rungel-
ing document how a lack of education and skill training adversely affects the
quality of an individual's labor and hence his ability to earn a living. Their
findings indicate that a lack of education is probably the major cause of poverty
among rural whites. _In their sample of poor white families, seventy~two percent-
of the family heads had less than an eighth grade education and seventeen percent
had never received any education. Only eight percent had completed high school.
In contrast, data for the total white population of the Mid-South reveals that
only twenty-six percent had less than an eighth g1 ade education and almost forty
percent hed a high school eduycation. Lack of skill training is another factor
affecting poverty. In 2 sample of 105 poor households, Smith and Rungeling found
that only thirteen persons nad ever received any kind of skill training, and of
these thirteen only two had received training from a government program other
than high school vocational training. Most respondents had never even heard of
government training. (60:73)
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Lack of adequate education and training is also a well documented problem
for another group of rural persons, the people of Appalachia. In 1960, 11.3
percent of Appalachian residents over twenty-five years of age had completed
fewer than five years of schooling, whereas nationwide the proportion was 8.4
percent. For the same age group, about half of the Appalachian residents had
not gome beyond the eighth grade, compared to less than forty percent in the
nation; 11.3 percent had attended college compared to 16.5 percent nationwide.
(22:102-103) )

The quality of a region's human resources “eveloped through education and
training is not only determined by the number of persons in school or by the
‘iggg}h of their education. Also important is the quality of instruction they
retéive. In most rural areas of the country, expenditures per pupil have been
low relative to the rest of the United States. In Appalachia, for example,
expenditure per pupil in 1962 was $337. Nationwide, expenditure per pupil in
1962 was 3518, more than fifty percent higher. 7o make matters worse, expend-
itures per pupil are not always an accurate measure of quality of instruction.
Swall rural schools cannot take advantage of the economies of scale that are
available to large schools. Many of the rural schools in the counties studied
lacked facilities, equipment, staff, and curricula that were common to urban
schools in the same part of the country, even though average expenditure per
pupil was found to be higher in rural than in urban schools. The study also
found that small schools tend to use available funds for improvement of physi-
cal facilities, consolidation of school districts, and improvement of school
administration. These funds are seldom used to change curricula, to improve
the instruction offered, or to add special and supportive services and programs.
It is hard to draw good teachers into a region when salaries are Tow. In 1964,
the average teacher's sa)iry for Appalachia was only $4,200, $2,000 less than
the national average. In addition, many rural teachers come from rural back-
grounds themselves and are unable to help students prepare vocationally for
urban work. In a study of rurzy schools in the North Central states, for
example, it was found that less than half the teachers had ever taught in a
city school, and half of all the rural schools had teaching staffs in which
fifty percent or more of the teachers had spent most of their 1ives in small
towns, and another twenty-five percent or more had spent most of their lives
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on farms. Since the rate of outmigration of youth from rural to urban areas
is so high, it is important that education and training programs for youth in
rural areas be oriented somewhat toward urban job opportunifies.

(22:102-103; 34:13-14; 33:3; 38:66-68)

Not all rural areas of the country are deficient in their educational
programs. There is considerable variation in the quality of individual pro-
grams wjthin specific regiofs of the United States. A 1969 study projecting
occupational requirements for Iowa in 1975 concludes that the educational
attainment of the labor force should equal or surpass that required for jobs.
(47:152) It should be noted that this study does not deal specifically with
rural areas and is relevant only to the extent that Iowa can be classed as a
rural state. Also noteworthy,is that many studies that point out the need for
greater investment in human capital cite statistics that reflect the overall
average educational attainment of the population. These statistics tell us a
great deal about schooling in the recent and distant past and about the effects
of migration and population redistribution on the supply of education persons
in different areas of the country, but reveal little about current efforts in
education. i -

A national study on educational enrollments found that within each region,
enrollment rates for rural youth at the compulsory.school ages compared favor-
ably with those of urban youth. At college ages, about twice as large a pro-
portion of urban as rural residents were enrolled in 1960. (10:117} The decline .
in income differentials between high school and college graduates makes one ques-
tion how important this difference will be in the future. Today more and more
people are questioning how important traditional education is in helping persons
prepare for the Jabor market. One study of rural youth in the Southeast found
that most school related factors had no apparent effect on the occupationai ad-
justment of noncollege youths in the study. (38:7) Another study.of the South
suggests that while educational levels of persons living in rural areas may be
below those of persons in urban areas, they are sufficiently high to qual:fy
rural people for many jobs. Officials in several areas mentioned that GED adult
education programs had met with indifferent response because so many of the jobs
held by potential participants were assembly line types in which a high school
diploma was recommended but not required. (64:22}
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Financing Rural Education. While children in ryral areas are receiving
more education than their parents did, they are still getting less than other
children in the United States. Studies that have argued for increased spend-
ing on education and training in rural areas also point out that such spending

cannot be expeéted to come from the rural areas themselves because of poverty
and a lack of incentive. Conditions of poverty which come about in part be-
cause of a lack of education tend to be perpetuated because poor areas cannot
afford better educational facilities. Even where limited funds have been
available they have not always been used for education. Some have been
squandered on attempts to attract industry. (23:39)

One of the_key reasons why local Jovernments do not give more support to
education 1s that educational expenditures involve large internalized costs
and a loss of benefits when graduates migrate. Rural governments ask why they
should support the education of persons who, when educated, will leave the
community and further erode the prospective tax base. The director of the Mayo
Area Education School in Eastern Kentucky, for instance, indicates that practi-
cally all of its graduates have found good jobs, but many have been in industrial
centers outside the region. (22:103-104) A study of the contribution of educa-
tion to economic growth in the state of Michigan makes a similar cbservation
with regard to the finaraing of certain aspects of higher education. Migration
data analyzed in the study clearly show that the migration patterns of persons at
the doctoral and first professional levels are widely distributed. Because
these students constitute national as well as state resources, the study con-
cludes that it would be logical if a significant proportion of the investments
required for education were generated at the natiomal level. (16:254) Another
study of the Upper Peninsula of Michigan reveals that local éducational expend-
itures cost the community a great deal but primarily benefited the rest of the
United States. While pér capita school expenditures there were much higher
than the United States' average, the college educated population was proportion-
ately smaller, owning to the high outmigration rate of education young péop]e.
(48:17)

The above described cases would undoubtedly fit many other rural areas of
the country as well where outmigration is heavy. Current methods of financing
schools in rural areas clearly cannot be justified on either benefit principle
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or the ability to pay principle of taxation.

Education, Training, ard Dccupagional Mobility Studies. Education and
training activities undertaken by rural workers aim at occupational mobility,
which is defined as the movement from one type of work to another. The ‘term
as used here refers to occupational moves that result from an improvement in
the worker's skill level. Tﬁis move may be prompted by a "natural” desire on
the part of the individual to "get ahead“, or it may be forced upon him by
changes which make his existing skills obsolete. Education and training pro-
grams can be designed specifically to promote occupational mobility. These
brograms can sometimes assist the worker in locating a job and provide hiﬁ
with relocation assistance, since for many rural workers occupational mobility
means geographic mobility as well. The subsections that follow review studies
of rural education and training programs and occupational mobility of the
following types: upgrading, farm-nonfarm, migrant-nonmigrant, and reservation-
off reservation. These subsections will point out important lessons for pro-
gram planning that are reported in the documents surveyed.

Upgrading: Upgrading refers to the process of training and advancing
low-level workers to higher level Jobs that pay more and require more advanced
skills. Institutional, on-the-job, and other types of training are used. If
the advance occurs within the same oOrganization, it is known as vertical up-
gr&ﬁing; if it occurs as a result of a worker's transferring to another firm
in the industry or to another industry, it is known as horizontal upgrading,
Upgrading has also been used in the broader sense to mean increasing the earn-
ing capacity of a family, either through placement of an unemployed worker. with-
out a particular skill, or by helping secondary wage earners acquire skills that
allow them to pursue productive activities that increase family incomes.

In mid-197D, the Vermont Department of Employment Security ran an Experi-
mental and Demonstration (E&D) Manpower Pilot Project to explore the feasibility
and value of alternative approaches and procedures for conducting public service
employment (Special Work Project (SWP)) and upgrading training for the working
poor. This was done to develop guidelines and other knowledge required to
facilitate and make more effective national implementation and rapid expension
of manpower projects aimed at enhancing the employability of low-income families.
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The project had two major components:

- l"Special Work Project", which provided public service employment for
unemployed persons to perform work in the public interest at public and private
nonprofit agencies. The work was designed to develop job skills which would
enable participants to obtain nonsubsidized private or public employment;

- "Upgrading training”, under which low-income employed persons (working
poor} could develop new job skills for which they might recéive increased
salaries. Those portions of the program involving education and training to
upgrade the labor force are reported here. Public employment aspects of the
-program are reviewed in)Chapter Iv. ‘

The Vermont upgrading experiment envisioned the following types of up-
grading training at its outset:

1. promotion of groups of workers at their work place from low-paid,

dead-end jobs to jobs with greatér skill or responsibility;

2. provision of skill or basic education to enable low-paid workers

to compete for better jobs in their work place or industry;

3. development of individualized plans for workers currently émp]oyeq

at very low-paying or intermittent jobs with no opportunity for up-
grading in those jobs. (29:10-11)

The Vermont experience, which lasted from December, 1970, to June, 1873, passed
through two distinct stages, one conventional and one infiovative. In the con-
ventional phase, larger employers with good rates of retention and good_}ates of
pay were sought. Given the unsteady state of the economy, the program adminis-
trators found that these employers were not willing to take risks. The experi-
ment then turned to a much larger group of employers who ran smaller operations,
frequently with ten employees or less. This proved to be a veryfcostly process
because there are no economies of scale in writing upgrading subcontracts for
small employers. The resu]t_was that only fifteen of one hundred budgeted up-
grading slots'were filled by the end of FY<1971. Subsequently, mass mailing a
broch&re describing the Experimental and Demonstration (E&D) Upgrading program
to 6,400 employers in the state resulted in a twenty-seven percent response and
a seven percent interest level. One percent eventually signed subcontracts.
This suggests that the technique of mass mailing is worthwhile for this type of
program.
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~In its nonconventional phase, the Vermont expériment turned attention from
" upgrading the breadwinner to upgrading the working poor family. Although sixty
’percent of the working poor are from two-parent households, in this group only
one spouse in five works to Eugment the eérnings of the principal breadwinngr:
It was concluded that putting the spouse to work might be the best way to help
the rural working poor. Cottage crafts were used to upgrade these people.
Cottage crafts were selected because they fit in well with the rural background
of the state, they were suited for the large and growing tourist market, the
"industry" was environmentally desirable, and it fit nicely with the seasonal
and part-time employment of many of the rural working poor. Cottage crafts jn-
volved such diverse crafts as spinning, weaving, table-making, silver-crafting,
‘Syg comiercial horticulture. A total of twenty-nine trainees were upgraded in
cottage crafts or for self-employment, while 112 were trained with regular
employers. The upgraded trainees were a relatively mature and settled group who
needed temporary help in making a specific improvement in their lives and need-
ed 1ittle counseling, coaching, or support services. The program was success-
ful in delivering upgrading services to the clients once it found them, but the
program had difficulty finding qualified clients. Seventy-nine percent of*those
who started training completed training and 108 out of 111 were promoted upon com-
pleting training. Two-thirds of the completers increased their incomes, but not
dramaticafly, while one-third either stayed the same or lost ground. Part of
the disappointment in wage gains is probab]y due to the economic downturn which
began during the training program. The Vermont experiment suggests the follow-
ing guide]ine§ for the establishment of an upgrading program:
1. set realistic goals by neither expecting nor promising what
the economy will not deliver;
2. plan the program to be flexible and anticipate the needs of
the small employer; : :
3. use area employers and incentive payments to help attract
the rural poor; .
4. try mass-mailing to reach the large numbers of small and
dispersed employers in rural areas;
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5. effectively monitor individual upgrading subcontracts through-
out the training to ensure that objectives are being met;

6. channel all trainee subsidies through the employer to help
strengthen the employer-employee bond; and

7. when prospects for substantial upgrading of the principle wage
earner are limited, attempt to upgrade secondary workers in the
family. (29:5-7}

A second example of upgrading is incorporated in the start-up training
concept. The start-up training concept, adopted in a number of states in the
1960s and 1970s, is based on the assumption that high-wage industry can be in-
duced to hire workers in a particular place only if those workers possess the
skills to give them the productivity to command higher wages. Under this con-
cept, the eﬁployer's,prospective work force is carefully selected and trained
before the plant actually opens. The training is supervised by the plant's
prospective supervisory personnel so that its relevancy can be assured. Although
“these programs are underway in a number of states, the South Carolina proegram is
generally regarded as "the" model. Under this program South Carolina officials
have sought to plan the location of.industry within the sfate to match each
industry with the characterisitics of local residents through a computerized
labor market information system. The program has a network of technical train-
ing centers throughout the state and utilizes a systems approach to training.
The program is supposed to have sjgnificantly accelerated the location of
., industry in state. (28:117)

A p}ogram related to the start-up training concept, the Concerted Services
in Training and Education program, integrates economic development efforts with
manpower training activities and unites numerous local agencies together in the
effort. The program relies on a local county coordinator to be the catalyst to
bring agencies together and utilizes much community involvement in volunteer
efforts to help identify goals, collect information, and otherwise support
development programs. A 1971 evaluation of this p,ogram indicated that the
following lessons had been learned from this experience:

1. the county is the appropriate unit for program development

PUrposes ;
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the interagency approach is most effective;
the coordinagor's role of bringing together existing resources
for develogaént pufposes is very important for development; -
4. development requires the focusing of a variety of governmental
services on particular projects; and
5. development requires major emphasis on manpower development.
{27:107-108) '

A study of industrial development in nonmetropolitan labor markets of the o,
South found manpower programs in operation in all of the areas studied. However,
location of most vocational centers and junior colleges in the la~gest towns made
it difficult for rurai residents to take advantage of available programs to up-
grade their job skilis. Most people interviewed for the study believed that dg-
the-job training and “start-up" type traiﬁing were the most effective because-
they were tied to existing jobs. A few persons disagreed, claiming these programs
"creamed" the local labor force. They argued that only institutional training can
reach those with serious employment problems. But others criticized institutional
training on the grohnds that it trained too many in certain occupations. In at
least one area, employees were not interested in a manpower program available only
to the disadvantaged, but favored programs available to the advantaged as well.
(64:26-28) ' " '

A demonstration program to upgrade farmworkers was established by the
Rural Economic Institute of the Social Development Corporation. The program in-
volves the concept of a farm job ladder in which employment and workers skills
can be tmproved by the redesign of farm jobs so that there is a diff.-.entiation
of skill levels and the possibi]ity,ofntraining and promotion. Jobs un six
California farms were analyzed in order to determine the rationale for specific
practices, the methods used to hire, train, and promote workers, and the season-
to-season employment pattern. The principal objective of this project was to
provide structure for rural farm jobs which could lead to improved skills and
advancement. (2:77)

A 1966-67 experimental and demonstration project for rural workers at the
Tuskegee Institute in Alabama was designed to provide basic education, counsel-
ing, and occupational training to 125 employed or underemployed heads of

Q- 79




.

families or heads of househglds from rural areas of Alabama, and to secure employ-
ment for them at the conclusion of the program. The four technical areas in which
skill training was offered were brickmasonry, carpentry, meat processing, and
nurse's aide. Evaluation of the training program indicated the following variables
were significantly related to performance in training; work interest (flexibility),
intuitive movement, revised beta examination to measure intellectual development,
and the Emo Questionnaires on evironmental adjustment and overall adjustment.
Variables tested which were not found to be significant included: work interest
(aspiration), mechanical movement, non-verbal reasoning, verbal reasoning, Rotter
Incomplete Sentence Bank {to measure adjustment), and the Emo Questionnaire on. -
internal adjustment. The evaluation found a direct rel;tion between training
success as measured by peer and teacher evaluation of personal characteristics

and course performance and satisfactory job performance. Employment situations
were found for all those who completed the program. This project indicates that
program graduates were employable, but it does not indicate whether it was the
program's training or it's placement efforts that were primarily responsible for
this success. (65)

Walker's study of black employment in the nonmetropolitan Deep South found
that blacks have improved their educational levels at a faster rate than have
whites. Education, however, was found to be a relatively unimportant determinanf
in black employment gains in the South. (67:171-173)

A 1966 case study of the role of technical schools in improving the skills
and earning capacity of rural manpower found that the rate of return from the
education investment varied immensely between individuals and between programs.
The study focused on the Winona Area Technical School (WATS) in Winona, Minnesota,
a predominantly rural area. The costs,of training at WATS are borne partially by
the student and partially by the community, so the study attempted to estimate
both the private and social rates of return on the investment. The study found
wide variations in private gains within each instructional program, suggest-
ing that an individual must place considerable weight on his own ability and
situation before undergoing training. Some individuals who came into the program
with high preprogram earnings actually ended up with a negative private rate of
return. Other rates of return were calculated to be in excess of seventy-five
percent, mostly for one of the following reasons: 1) relatively high reported
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annual income, 2) small private indirect costs; and 3) direct subsidies under the
Manpower Development and Training Administration (MDTA), which tended to reduce
or eliminate entirely private indirect costs {but not social costs). The calcu-
lated median private rates of return on investment in education for each program
offered by the WATS are above or at worst‘equal to the average rates of return
from other private investment alternatives. Median social rates of return were
Jower than private gains but were sufficiently high relative to the average rates
of return from other types of invesiments to indicate that the community could
not, on average, be expected to find alternative investments that would provide
the community with a higher rate of return. Since about eighty percent of the
graduates remained in the Winona area upon completion of their training, local
financial support for the program seems appropriate. (49:1-19)

Farm-Nonfarm Occupational Mobility: The farm population declined from
30.5 million to 10.3 million people between 1940 and 1970 and the proportion of
farm residents to the total population declined from about twenty-five percent
to about five percent during the same period. Occupational mobility studies
that focus on this dramatic shift of employment out of farming were discussed
above in the section on the effects of mechanization of agriculture on labor

demand. The material was placed in the chapter on Demand because studies generally
recognize that a decline in the demand for agricultural workers has been the casual
factor in motivating this occupational shift. The present section considers the
occupational mobility of farm families that involves suppﬁementing farm income with
nonfarm income.

Among those families who remain in agriculture, there has been an increésing
reliance on nonfarm income to supplement farm income. In 1970, fifty-two percent
of the total income of farm families came from nonfarm sources. Over fifty-éight
percent of all farm operators reported off-farm work in 1969, up from forty-eight
percent in 1964, The proportion of black farm operators why reported off-farm
work rose from forty-one to fifty-four percent during this period. This change
has occurred because mechanization has greatly reduced labor requirements for
the farm, because small farmers have not been able to earn a sufficient income

from their farm operations, and because there have been growing numbers of non-
farm employment opportunities in rural areas (see the section on rural indust-
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rialization for a discussion of this last point). Marshall also notes that U. S.
agricultural policies have been biased against the small farmer and consequently
have caused a shift in employment from farm to nonfarm. Finally, there has been
a shift in the character of farm families from those that viewed the farm exclu-
sively as an income-generating operation to those that Took on farms as a good
investment opportunity where one can speculate on land values while taking advan-
tage of certain tax benefits of farm ownership. ’ ‘

Despite dramatic shifts to off-farm employment, farming income is still of
basic importance on many smaller farms as well as larger ones. Although the
proportion of off-farm income varies inversely with income from farming, almost
one-half of small farmers_have no other form of employment. An additional twelve
to fifteen percent worked less than one hundred days off the farm. Nearly one-
third of all farmers with sales under $2,500 spent less than one hundred days off
the farm. For this group, increases in either farm or nonfarm earnings would
significantly improve total family incomes. (63:28-37) Because only one-fourth
of all women in rural farm-husband-wife families participated in nonfarm jobs in
1970, Marshall reports the potential for increased income from nonfarm sources
exists for many more rural families. (27:23-45) A 1976 Census Bureau and Agri-
cultural Department report indicates that these women are taking nonfarm employ-
ment in increasing numbers. Of the 4.1 million persons 1iving on farms in 1975,
only fifty-two percent were primarily engaged in working the farm. Those working
off the farm were mostly women. )

Migrant-Nonmigrant OCCUﬁational Mobility: The declining demand for
agricuTtural workers has also reduced the demand for migrant farmwork. The number
of migratory workers remained relatively constant at arqgnd 400,000 for many years,
but began to decline after 1965 and by 1970 had dropped to less than 200,000.
(20:1-2) A 197 study reports that migrants today make up only 11 percent of
total hired farm labor. There are three main migrant - reams. The West Coast
stream begins in California and flows northward to Washington and Idaha. The
Midwest stream begins in Texas and moves northward over most of the Midwest, with

" Michigan the major receiving state. The East Coast stream starts in Florida and
moves uﬁ the coast to New Enfland. (2:74-75) Migrants are generally regarded as
one of the most disadvantaged groups in the United States. While the number of
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migrants is not large in comparison with ovther groups, the problems they face are
great. Murshall reports that in 1962 the 172,000 migratory workers who were em-
ployed Nore than twenty-five days at farm work averaged $1,937_for 152 days_of
farm and nonfarm work. In 1970 they earned $1,930 for eighty7eight days ‘of farm
work a~d $777 for forty-five days o nonfarm work, or $2,707. Migrants face almost
all of the problems other rural worke s face. In addition their work is inter-
mittent and uncertain and they have difficulty obtaining both services and living
conditions which are taken for granted by most people. The migrant has been
characterized as one who is socially isolated and must always adapt to a changing
environment. (27:52)

Attempts to help tha wigrant find a better way of Tife ariginally centered
on programs providing more and better services and opportunities for steady
| employmen% within the migrant stream. The Annual Worker Plan started in 1954 was
one of the earliest of these pfogréms. It was designed to coordinate the demand
for and supply of migrant Tabor and thereby reduce the time between jobs. More
recently programs have been established to help the migrant move out of the
migraut stream completely. The rationale for such a chanae is the decline in .
-iﬁg_demand_for migr&ﬁ{ workers and the desire on tne part of migrants to settle
down. A study of migrants in Michigan found that seventy-seven percent would
leave farm work if they could, and only five percent wanted their children to
become farm laborers. {27:53-54)

The first national program designed specifically to help migrants settle out
of the migrant stream was the Migrant Experimental and Demonstration project of
the Manpowe% Acainistration and State Empluyment Security agencies. The Migrant
EiD Project provided a means to try out various working arrangements hetween
farm representatives, other Employment Security personnel, and hanpower Adminis-
tration officials in order to find the best way to provide migrants with the man-
power services needed to make the transition. The project was launched in 1970
when Texas selected 750 migrant fgmi]ies for settling out and nine rnorthern states
agreed to accept from fifty to 150 of the families. The covrnerstone of the project
appeared to be t. . use of outreach interviewers as bridges between local empioyment
offices and migrants. Qutreach interviewers came both from the sending area and
the receiving area and thus cerved complumentary purposes. These interviewers
helped mig-ants find housing, health facilities, and jobs and provided other
assistarce to migrants making the shift. In terms of the number oi
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families successfully settled out, the E&D project was a disappointment. Of the
750 families in the program, only 112 settled out of tie wmigration stream. The
number was small partly because E&D staff members did not try to force a family
to settie out it members were reluctznt or if family characteristics presented
serious obstacles to0 successful outsettlement. Because the project was termin-
ated after only two years, it is difficult to assess its long term impact.
Undoubtedly some who settled out returned to the migrant stream; hopefully others
decided to settle out as a result of the initial help given to them. (20)

An Abt Associates evaluation of the project concluded that the program had
substantial difficulties, but that it had made several important contributions
by: 1) increasing the .o wnities' .. agencies' awareness of migrant needs:

Z) beginning the process of coordination among agencies that serve the migrants;
3) documenting the shortage of necessary services; and 4) demonstrating that pro-
ject families received more services. The Abt report recommended more training
and support for outreach interviewers, a change in the philosophy of the employ-
ment service towards outreach techniques, coordination among agencies who deliver
the services, and encuuragement to agencies to extend their "limited resources”
“to ‘the migrant population. (2:75) _

A second program of national scopes the National Migrant Worker Plan, was
begun by the U.S. Department of Labor in 1971. The objective of this program is
to halp workers make_fhe transiticn from migrant agriculture to stable nonagri-l
cultural employment. It was designed to settle out 5,800 migrants the first
year. The program provides training and job development in the migrants' home
base areas and ccmpiementary programs to settle people out of the migrant stream.
Field mo':i1ity facilitation units coordinate services from the home base along
the migrant stream. Manpower specialists with these field units provide job
development, basic education, ogcupatidha] counééling, supplementary training,
and financial assistance. Persons in the migrant stream.are contacted and
encouraged to settle cut. None of the literature reviewed reported on any eval-
uations of this program. (27:56)

~ One of the most detailed analyses of the process of migrants settling out
was done by Choldin and Trout. (17) Their study examined the migration and
employment of Mexican-fmericans in Michigan cities. The study includes entire
life-histories of each of the household hcads interviewed, including all jyobs
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and migralion moves after age sixteen. It examines the urbanization of Mexican-
Americans as they leave migratory agricultural work and enter urban industrial
work, focusing on the social and_economic adjustments required to become inte-
grated into an urban community. The study was built around a representative
sample of settled Mexican-Americans in the state and includes a sub-study of
community leaders and communities into which the newcomers were settled. Exam-
ining the reasons why Mexican-Americans came to Michigan and left the migrant
stream it found that sixty percent gave job-related reasons for migration and
settlement. The desire to be near kinfolk was the second most important reason
for migration. Only two percent said they--had left Texas because of repression
and discrimination. The precipitating event for settling out was finding a job.
Seventy percent decided to stay in Michigan after finding a jbb. Others resettled
when they married native Michigan women. Migrants received most of their informa-
tion about jobs, environment, and housing from friends and relatives. The media
played virtually no part in providing such information. Sixty percent came to
Michigan with some information about jobs, only thirty percent had heard anything
_about the housing situation. Of the few who had heard anything about the treat-
ment of Mexican-Americans, ninety percent had heard treatment was good. The study
found that the most successful settlers are likely to be those who are relatively
young, have smaller than average families and higher than average education, have
relatives or friends in the areas of settliement, and have occupational skills and
preferences conforming to the demands of the locai labor market.

Hansen reports on an interesting migrant settlement program in which a pri-
vate company, Ling-Temco-Vought (LTV), worked with government agencies in reloca-
ting Mexican-Americang from the Rio Grande Valley to the Dallas-Fort Worth _area.
Most of the unemployed Mexican-Americans recruited, trained, and relocated were
from the migrant labor stream. LTV solicited the workers to meet growing man-
power needs which could not be satisfied through recruitment and training in the
Dallas-Fort Worth area. By mid-1968, 752 trainees had entered the training pro-
gram. Only sixty terminated the program during the training phases, which were
conducted in the Valley. Project data indicate that the average cost per relo-
catee was $550, of which $386 was for relocation assistance. The average age of
relocatees was twenty-six years, the average number of dependents was 2.6, and’
the mean number of years of schooling completed was 9.4. Relocatees were able
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to raise their average hourly wage from $1.48 to $2.50 per hour as a result of
the relocation and training. Of the 477 workers who had moved to jobs with LTV
by mid-1968, ninety-seven percent were still on the job.

The high rate of worker retention by LTV is attributable to the comprehen-
sive training and relocation assistance provided. One other firm that moved
ninety-nine workers from the Rio Grande Valley without adequate training or
assistance had only sixty-seven percent retention rate over the same time period.
A significant finding of the program is that workers are not only willing to
change jobs, they are willing to move great distances to do so, if there is a
ready opportunity for employment. Through careful planning and assistance, the
LTV program was able to remove a great deal of the uncertainty that often serves
as a barrier against moving. A study by Hansen revealed that even persons who
were rejected for the LTV mobility program had a pronounced willingness to move.
_Objections to the project were that LTV would have undertaken the program even
without government subsidies (the company has denied this), that the program
“creamed" the Valley labor force, that the program could have been oriented
toward unemployed blacks closer to the Dallas-Fort Worth area, and that the Valley
lost purchasing power as the result of the move. There was less political pressure’
against moving’these persons out of the Valley than might be expected in other
relocation programs, since these persons were drawn primarily from the migrant
labor force and were not otherwise regarded as "permanent" residents. (22:303-311)

Reservation-of f Reservation Occupation Mobility: In addition to pro...-
ting economic development on the reservation, the Bureau of Indian Affairs (BIA)
conducts a program of employment assistance to provide opportunities for Indians
who wish to move to urban communities and to provide vocational training in
school or in on-the-job training. The relocation program for Indians who choose
to move off the reservation includes financial help and counseling to ease the
family's adjustment to the new environment in addition to training and job place-

ment activities. The BIA relocation program is divided into two services, the
Direct Employment Program and the Adult Vocational Training Program. The Direct
Employment Program is designed fur the person who has a marketable skill for
which there is no corresponding job available in the Indian community. The
person is usually placed in one of eleven cities in which the BIA has of fices.

86




78.

The person is provided information about jobs available, interviews are arranged,
and financial help s extended in the form of travel allowances, transportation

" of househol” goods, medical examinations, and housing assistance. A community-

living specialist helps acquaint the Indian with the community and its recrea-
tional and social opportunities and a housing counselor accompanies the family

in looking for adequate permanent housing. Temporary housing is provided for the
Indian family upon arrival. The relocated Indian is entitled to use any of the
BIA services within three'years after arrival but frequently is independent after
six months.

The Adult Vocational Training Program includes the same services of the
Direct Employment Program and, in addition, provides vocational training for
persons before they find a job. The BIA contracts with established and accred-
ited vocational training institutions to offer a program of instruction that
covers 115 fields at 437 institutions in twenty-eight states. The program pays
for the tuition and supplies associated with enrollment and the living costs of
the individual or family. Training averages ten months but can last two years.
The on-the-job training program pays fifty percent of a trainee's wages until he
has completed training and is regarded as qualified to do the job. More : cently .
the BIA has contracted with private firms to establish residential training cen-
ters to aid individuals who do not have the vocational skills, social or educa-
tional hackground, or motivation to compete effectively in the labor market.
Private firms were chosen in order to promote a psychological transition from
government support to association with a large company. Trainees are paid with
company checks even though the government provides the funds.

The BIA's long experience with relocation programs for Indians has led it to
the following ten generalizations concerning their success: ) )
1. prevocational and vocational programs should be tailored to

the needs of individual persons and families;

2. the progra should be entirely voluntary and available in -
response to participants' interests and motivation, rather
than offered on a scheduled basis;

3. eventual employment near home is more desirable than long
moves {half of all Bureau clients found work in their state
of origin last year); ‘
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4. pre-departure counseling is an important ingredient in the
uttimate success of a move;

5. counseling should be given to relocatees as long as they
consider themselves to be in transition;

6. counseling and aid to help the wife to adjust to the new
environment may be equally or more important than the
technical proficiency of her husband in assuring a success-
ful move;

7. group identification and the hé]ﬁ of other Indian families
are valuable assets during the transition to urban life;

8. early involvement with private industry reduces dependence
on paternal organizations and adds reality to the training
experience; ‘

9. financial assistance before the first monthly paycheck
arrives or for meeting emergencies increases the probability
of successs and

10. respect for the Indian's own cuiture should not be lost
either by himself or those who work with him. (22:261-262)

To what. extent can families that participated in the relocation program be '
considered self-sufficient? A BIA study of families who had received relocation
assistance in 1963 was conducted in 1066, The sample consisted of 327 individ-
vals and family heads from a population of 5,108. Of the total number inter-
viewed, fifty;two percent had received institutional training (IT), thifty-seven
percent direct employment {DE}, and eleven percent on-the-job training {0J7T).

The study showed that seventy percent of the group were employed during the
survey period and seventeen percent were in school, military service, or unabie
to work due to personal or family situation. Eighty-four percent of those in

the labor market were erployed. Eighty-five percent of the'DE recipients chose
an urban center for service, as did sixty-four percent of the IT group, but a
majority of the OJT group was employed locally. Sixty-one percent of the DE and
0JT group 3nd seventy-two percent of the IT group responded that they felt better
off as a result of the progréﬁ: Earnings increases for trainees ranged from a
358 percent increase for the IT group (many of whom were young and just out of-
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high school}, to sixty-eight percent for the 0JT group (older persons dominated
the 0JT group). Hansen concludes that the Employment Assistance Program has been
a success in terms of both return on investment and in the satisfactions of the
Indian participants. He indicates that the government's cost per job obtained
by relocation is less than the government's cost per job in attempting to attract
industry to the reservation and that Indians are more willing to move off the
reservation than is industry to move onto the reservation. Hansen notes that at
the time of this study in 1969, there were over 2,000 Indians on reservations
waiting for training and relocation. He stresses that the reservations greatest
need is expanded investment in human resources. (22:266-272)
An interview study of rural Navajo and Papago youth found that the three
_most important determinants of whether youth stay on or leave the reservation
are parental advice, local unemployment, and federal training and placement pro-
grams. Indian youth tend to move to areas where relatives and friends already
live, to stay on the reservation if their parents request them to, and to return
to the reservation rather than live away from their families. It is generally
recognized that personal preferences about living on the reservation are often
overshadowed by the economic realities of beihd-undble to earn a 1iving. there.
Unemployment on the reservation therefore was cited as the most important cause
for outmigration. The study also revealed that few Indians would ieave on their
own, without the incentive of 2 relocation program. This finding underscores
the importance of the BIA Relocation P%ogram in fostering reservation-off-reser-
"vation occupational mobility and demonstrates the impact of cultural factors on
labor supply. {(6:52-54) |
In a study that analyzed the educational and cultural factors associated

with the vocational success of five year graduates of a large boarding school
for Navajo Indians, little relationship was found between traditional indices

of success in school (GPA, achievement test scores) and vocational productivity.
Stepwise multiple regression was used to analyze the importance of thirteen
variabtes in explaining the relative vocational productivity (defined as time
spent working, in school, or in the military) of the graduates. Listed in the
order of importance determined by the analysis, these variables are: respect
for property, knowing traditional stories {a measure of the stability of the
Indian's value system), California Achievement Test score for reading compre-
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hession, grade point average in vocational courses, sense of security, grade
point average in English courses, emotional stability, punctuality, Iowa Test
of Educational Development composite score, supervision required, having a
diploma from high school or special Navajo program, overall grade point average,
and having parents who own a truck or car. Sixty percent of the variability in
total productive time was accounted for by the thirteen variables. (13)

A study by Weinstein on the problems of American Indians in general and the
Navajos in particular indicates that for reservafion-off-reservation migration
to be successful, the Indians' training and education must be sufficient to allow
entry into the high-wage and stable employment sector of the urban environment.
Weinstein recommends that training be oriented toward the labor demand pattern in
the. primary market and that housing be located, away from the urban core in order
to prevent fhe new:higrants from being drawn into the social relations systems of
the secondary market. He notes that migration of Indians off the reservation is
1ikely to lead to serious problems on the reservation because those who can't
adapt economically in the world outside the reservation will be the ones who
remain..-~This is likely to result in considerable dissatisfaction and social
instability on the reservation. To prevent this problem, he suggests a program
of adaptation assistance to Indians that would find them jobs in yrban areas, up-
grade’ their skills to make them competitive for primary market jobs, and provide
psychological counseling to help them make changes in attitudes and avoid alcohol-
ism. (69:245-249)  The presant BIA Relocation Program appears to have incorpor-
ated many of these ideas already. The establishment of residential training
centers should promote these objectives further.

Summary. The education, training and occupational mobility studies
reviewed suggest that the most successful programs are those in which the par-
ticipants themselves are firmly committed to learning new skills. The documents
reviewed do not discuss the program implications of this finding. Tne required
comnitment is most Tikely to develop when a worker realizes that he cannot earn
an adequate living either because he has no skills (the case with many young
workers) or because technological change has made his existing skills obsolete
(the case with many older workers). Occupational mobility for a rural person
of ter involves not only learning a new job, but also relocating and changing
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lifestyles. Studies reviewed indicate that persons are willing to undertake these
changes if they can be confident that such moves will improve their lives. Occu-
pational mobility programs that reduce the uncertainty associated with change are .
the most 1ikely to succeed. Programs that do this best are those that offer in
addition to education and training, a wide variety of supportive services shch as
financial assistance to move, stipends while attending school, family counseling,
and job, housing, and community Tocation assistance. Finally, the success of any
occhpational mobili.y program is inextricably linked to the overall state of the
economy. When the economy is booming and unemployment rates are low, firms are ,
anxious to hire and promote new workers. Such an environment complements educa-
tion and training programs and together they encourage rapid occupational mobility.

Other Factors Affecting the Rural Labor Supply.

Physical factors and the effects of migration and education are cited most
frequently in the rural manpower literature as factors affecting the rural labor
supply. The studies reviewed in this section note other economic, legal, and
cultural forcas that often influence these factors directly and thereby influence
the supply of labor indirectly. In other instances, also reviewed here, these
factors affect the supply of labor directly by influencing a person's decision
whether to participate in the labor force. -

The combination of welfare payments and low wages in rural areas provide a
financial incentive for some persons not to work, thereby reducing the supply
of labor in these areas. A study conducted as part of the Vermont Experimental
and Demonstration Manpower Pilot Project concluded that regular employment
secured through temporary subsidized special work training does not afford the
publicly supported individual any marginal advantage over his welfare status.

It found the median annual dollar value of tax-free welfare payments in Vermont
was equivalent to $4,465 in taxable income per family unit when Medicaid and
food stamps bonuses were included. Comparing this with the $2.26 hourly wage
realized by program enrollees, male welfare clients experienced an economic
disincentive to work. (44) Since welfare payments vary by state, this experi-
ence cannot be general’ ~d to all states. Some states have welfare paym&nts S0
low that even a low paying job provides some economic incentive to work.

91 :




83.

Several studies cite transportation difficulties as a factor that adversely
affects the supply of labor in rural areas. An analysis of the transportation
situation of 196 Special Work Clients in the Vermont Experimental and Demonstra-
tion Pilot Projéct revealed that, althudgh sincere efforts were made to combat
each individual transportation problem (training-related expense monies for re-
pairs, car pools, etc.), the severe lack of public transportation and poor condi-
tions of private vehicles were in many cases the prime factors for clients®
terminating training.

Based on their experience, the Vermont group made a number of recommenda-
tions for solving the transportation problem. It was recognized that provision
of public transportation is difficult, given the sparse pcpulation densities of
most rural areas. The Study recommended investigating the feasibility of: 1)

a network of trainee driven and maintained project vehicless 2) utilization of
the school bus network; or 3) using prolect funds to subsidize private transport-
ation companies such as taxi cabs. Recommendations for providing better private
transportation include: 1) the leasing of cars on a monthly or longer basis

from a private vendor and assigning them to selected clients; 2) helping clients
buy cars by providing low-interest loans and counsel as to the suitability of
vehicles; and 3) making low cost car repair facilities available to clients.
(26:1-4)

" In another study Hansen stresses the need for making transportation pro-
grams an integral part of rural development programs since a lack of transporta:
tion can contribute significantly to isolation and ignorance of public services
and employment opportunities. (24:232-233) Hansen suggests that, as a general
practice, pricing for rural transportation services should cover the costs of
operation. Agencies wishing to discount services to a specific group could be
issued full price tickets which they could then provide to their clientele at
whatever price they chose. In this way.the economic viability of a rural trans-
portation network can be maintained. Evidence cited by Hansen indicates that
rural persons would be willing to commute comparatively Tong distances t0 work
if transportation were availabie. The energy crisis and resulting higher energy
prices have, however, reduced the economic attractiveness of commuting 10ﬁg
distances. There can be 1ittle doubt that this will adversely affect rural
areas by increasing the transportation cost for firms who would locate in these
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areas and for rd?a? commuters who need to travel long distances to work.
(24:187-257) .

In an evaluation of a Vermont employment project, program completers and
those who dropped out of the program were asked to identify their principal
barriers to obtaining employment. Of the ninety responses received, forty re-
lated to lack of labor demand, fifty related to tabor supply. Of the fifty,
nineteen cited personal problems (alcoholism, health/medical, lack of motiva-
tion/attitude), twenty-one cited family difficulties (marital problems, child
care), and ten cited lack of experience, education, or skills. (9:191) The
Vermbnt project found that the unemployed frequently have an inaccurate ration-
ale for their inability to find work. They are slow to cite personal deficien-
cies, either because of an unwillingness to acknowledge tinem Or an unawareness
of them, even though these deficiencies are often the root of unemployment prob-
lems. A blend of perceptions of clients and program operators found the follow-
ing barriers to employment: home responsibilities (includes child care) affects
fifty percent; inadequate transportation, fifty percent; lack of skill or train-
ing, twenty-five percent; lack of education, thirty-three percent; health prob-
tems and physical handicaps, thirty-three percent; lack of work orientation,
twenty-five percent; emotional/psychulogical attributes, twenty-five percent;
and poor appearance/hygiene, seventeen percent. Most unemployed workers suffer
multiple employability barriers. The barriers are complexly intertwined with:

1) the employer's attitudes toward potential workers' welfare history, regularity
of employment and educational achievement; 2) the potential employees' basic
belief systems, or world views, from which are derived attitudes toward work,
employers and authoritarian figures, and social welfare; and 3} the ways in which
employment counselors and coaches mediate between employers' job requirements,
clients' concepts of themselves, and their own assessments of clients’ capa-
bilities and hindrances in the competition for available jobs. In a review of
other studies, sixteen barriers to employment were found, six of which related

to physical, educational, or migration factors. The remaining ten factors identi-
fied as barriers were attitudes and motivation, lack of child care, inadequate
hous ing, raée discrimination, sex discrimination, criminology, values, family
problems, lack of transportation and pockets of poverty. (1:66-70}
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A—reviewof—tie— T rterature o rural youth indicates th.f observable TifTer-
ences do exist between rural and urban residents, although there is controversy
over the extent of such differences. A 1957 study undertaken by Haller and Wolff
on the personality orientation of 442 farm, village, and urban boys in Lenawee
County, Michigan, found that. personality orientations are related to residence,
even when status effects are controlled. Their study. found that eighteen of the
twenty-six personality dimensions studied are directly or indirectly related to
residence. Farm boys were found to score highest on submissiveness, depressive
anxiety, withdrawn shyness, practical concernedness, and lack of nervous tension,
and lowest on intelligence and on occupational and educational aspirations. Urban.
boys had the highest scores in intelligence and on occupational and educational
aspifatfons. They also scored highest on dominance, aggressiveness, hysteric un-~
concern, placid self-confidence, radicalism, independent self-sufficiency, and
nervous tension. Farm boys' attitudes were opposite that of urban boys in their
negative view of physical mobility and their belief that man has little control
over events. These data suggest that rural youths may be socialized to function
less effectively in an urban environment, making it more difficult for them to
obtain good jobs. Rural youths® lack of interest in mobility also helps explain
why there is an oversupply of labor in many rural areas. (32:47)

Other studies also indicate that rural youth have lower occupational and
educational aspirations than urban youth. A 1963 study of 1,794 rural and 720
urban youths of the same age show that twenty-eight percent of rural and thirty-
eight percent of urban young people plan to go into the professions. A Florida“
study and a Wisconsin study found that the larger the community, the higher the
occupational aspirations of Lhe boys. Studies of Michigan, Kentucky, and Iowa
youth agreed that farm boys rate behind nonfarm boys in occupational aspirations.
(32:50-51) Studies on the values of rural people indicate that there is a greater
reluctance toward change among rural adults, that rural youth have been condition-
ed by their experiences to the point of almost outright rejection of the material
and social aspects of the business world, and that rural residents tend to place

more emphasis on the value of hard work and its association with success than
urban residents do. (32:54-55; 60:78-87)

A study of the educational and cultural factors associated with the vocational
success of recent graduates of a large Navajo boarding school found that the Navajo
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is-stronglymotivated-by-cultural-forces -and -that-many—of-these—forces- confld

with the values of main stream society. The Navajo people strongly value coop-
eration, especiilly with relatives, and view their wealth as a family matter,
not an individual matter. Work is not viewed as a good thing in itself; the
Navajo believes in working only as much as he needs to. If a person is too:
successful he runs the risk of being called a "witch". Other Navajo values in-
clude maintenance of order at all times and in all things, distrust of non-rela- .
tives, avoidance of excesses, doing nothing in a new and dangerous situat 2n and,
if doing nothing is not enough to obtain safety, finding safety in fligh*.
{13:7-8)
P
In another study of rural Navajo and Papago youth, cultural barriers were

. found to be the. most important single factor that affects Indian employability.

Cultural factors that form a barrier to employment include the difficulty of
thinking of 5 job as something apart from the family, lack of time orientation
and inability to keep time schedules, unfamiliarity with methods of applying for
a Jjob, overestimation of their own job ablilities, underestimation of the demands
in the world of work, and noncompetitiveness. Other factors that adversely
affect the Indian's employability include communication barriers, alcoholism,

‘and predlems of social adjustment to urban life. -

Finally, it must be recognized that the demand for labor in rural areas can
affect the supply of labor as well. A study of industrial recruiting experience
in small city job markets tested the discouraged-worker hypothesis {i.e..,. that a
much greater labor supply is available than is apparent from unemployment data).
The hypothesis is based on the “"elastic concept" of labor supply, which incorpo-
rates measures of excess labor, dynamic changes in labor supply, and fluidity of
job changes. For example, jobs created by the establishment of a new plant in a
rural area may be met by not only the unemployed worker, but also by those under-
employed persons and discouraged workers who have dropped out of the labor force
and by those migrating into an area. To test this hypothesis, four sub-hypothe~
sis were formulated to guide analysis of case studies of the recruiting experi-
ence of newly located plants. The first sub-hypothesis was that the number of
workers available for new jobs would be much larger than the number of unemployed.
Evidence examined supports this hypothesis. A second hypothesis tested and found
to be true was that the qualifications of the applicants would exceed the qualifi-
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cations of unempioyed persons. The third hypothesis tested was that the "other"
employers would report a decline in the number and quality of applications
received. The fourth hypothesis tested was that the new firm could recruit its
labor force without greatly altering the wage structure of the area. Analysis

of quarterlf”payrolls per employee did not indicate that substantial changes had
occurred in labor costs, although a survey of employers indicated that the major-
ity of firms had raised wages in an attempt to either attract or retain workers.
While some wages did change, the study concluded that the wage structure of the
area had not changed significantly. (70:230-238) This study does help one to
realize the fluid nature of the supply of labor. An increase in the demand for

~ labor can cause the 1abor_fg[ggﬂparticipatipn rate to rise as discouraged workers
and others previously not sééking emplioyment enter the labor force. These labor
market dynamics must be kept in mind by those who would pursue policies to reduce
the unemployment rate in a particu]arkarea.

Summary. High welfare paymehts relative to a region's wage structure, inade-
quate and high cost transportation, lack of child care, and Tow wages are all
economic disincentives that lower labor force participation in rural areas. The
great number and diversity of persons in areas labelled "rural" make it extremely
difficult to make generalizations about the effects of cultural factors on labor
force participation, although these factors are generally recognized to be impor-
+ at. Cultural factors help to establish an individual's perspective'on what is
important in life. This in turn affects attitudes about work, education, time
management, savings, location of residence, and a host of other factors that
influenqe a person's ability and/or willingness to participate in the labor force.
Studies of Indians, rural youth, and rural adults reviewed here indicate that
cultural forces often preclude successful adaptation of the rural population to
the world of work.

Forecasting the Supply of Labor in Rural Areas

4

i .
The great majority of information produced on rural labor supply by ORD-
sponsored research has served to identify and analyze factors affecting the
supply of labor. This information is summarized in the pages above. Informa-
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tion on techniques for forecast{ng labor supply, which would be of more immediate
use to manpower planners, is quite limited in the documeris sQrveyed here.” “Unly
two complete forecasting models were provided in these documents. They are brief-
ly summarized immediately below; readers wishing more complete information are
referred to the documents cited.

The Iowa Model

One of two complete models found in the studies reviewed is a labor supply
model for the state of Iowa. It suffers from being a regional, as opposed to
rural, model. It is relevant to this investigation only to the extent that Iowa

The model used to project the male labor force from 1960 to
1970 was as follows:

-0, - SREN
0, =0, - D+NE- RN

where 05 and 01 are the numbers observed in a given occupa- o
tion and age cohort at the beginning and end of the decade,
D is intercensal deaths among the occupational cohort, NE
is in*ercensal new entries, R is retirements, and NM {s net
mobility. The magnitude of each component for. each occupa-
tion and age cohort was estimated for the decade from 1950
to 1960 and used to project the occupational structure of
the labor force to 1975. (47:125)
Census data were used in the above formula to make projections for the supply of
labor in 1976 for ten occupational groups: professional, management, clerical,
sales, craft, operative, service, labor, farm management, and farm labor.
The model used to project the labor supply of females by occupation was

based on the following formula:

Females 1960

Females 1950 X Males 1975 - Females 1975
Males 1960 Males 1960 Females 1960
Males 1950 ' .

*This model gssumes that the relative difference between male and female rates of

growth between 1950 and 1960 would also hold during the 1960 to 1975 forecasting
time period. (47:125-144) Application of this model to other rural areas
hinges on the availability of data. The accuracy of the model depends of how
closely future events parallel past trends. If they are similar, the model can

L 9




89.

__be expected to perform reasonably well in forecasting the supply of labor over .
short time intervals. For long-term forecasting, underlying events are likely
to change substantially and cause the accuracy of projections to decline.

The Michigan Model

<

The s cond mode} was used to forecast the supply of Tabor in the Upper
Peninsula of Michigan. The model is a generalized one which assumes a popula-
tion of single year age groups on an annual basis. To obtain projections of
the size and age composition of the regional labor force, the model first
obtains projections of the size and age composition of the regional population.
The model uses the following symbols and calculation:

di Annual death rate for age group 1 in year t, ) )
1=1,2,. ... .4m B
si Anndal survival rate for age group i in year t wheré, )
i_ 4,41
st = dt

m, Migration rate for age group i in year t, positive
immigration; negative emigration.

rl Annyal accumulation rate for age group i in year t

where,
rz =1+ ml
b, Annual birth rate of population in year t

Pl Projected number of individuals of age group 1 in year
t for those individuals who have been born during or
_ prior to base year for projection, where,

i_ pi-n d-n+j - dendd
Pe =P Ty Sened ¢ Tiney  ands

for those individuals who are yei unborn in the base year,

n n-k .
pl=2= »p b = ) r)
t k=0 " tentk ° Ttentk  J=1 Tt-ntk+j T tentk+
Pt Total population in year t where,
.- m i
Py = = Py
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occuﬁatioqgl groups, the other into age groups. It is unfortunate that neither
mode1 has done more to explain the rate of net migration, since this variable is
the most volatile and has been found to be the most important single determinant
of population change in many rural areas. The models either project net migra-
tion on the basis of past trends or insert assumplions about what the future
rate will be. A submodel that would predict the rate of net migration on the
basis of factors‘that affect migrafion would greatly improve future models of
rural Tabor supply.

Suggestions for Future Research

--. This-chapter has identified a number of factors which affect Tabor supply S
in rural 1abor markets. In general, the studies reviewed have examined one or
more of these factors from a descriptive standpoint. If Tabor market research
in this area is to be useful for policy analysis, such research will have to
examine more systematically and thoroughly those factors that affect Tabor-supply.
‘More experimentation needs to be done to determine how public policies affect the
supply of Tabor in rural areas.. Almost none of the studies reviewed described
. programs that have attempted to affect the supply of labor through a programmed
change in relative factor prices. -

The difference in wage rates between rural and urban areas suggests that the
economy is in_a state of disequilibrium and that workers will migrate from rural
to-urban areas in order to equalize wage rates. Is this in fact the case, or are
there barriers to migration (informational and financial, for example) that stop
this process of equalization from otcurring? Are real wage rates in urban and

rural areas actually about the same if one takes into account the differences in
external economies and diseconomies between rural and urban environments?
_Thorough research on these questions is needed before any. conclusions.can be
drawn about~the desirability of encouraging outmigration from rural areas or
the form'such encouragement should take.

Research results suggest that rural youth have a more difficult time adjust-
ing to the job market than urban youth. Research and development is needed to
determine what kinds of programs, if any, can be constructed to smooth the rural-
ubran adjustment process. (A report on one experimental project is provided in
“Chapter 1V.)
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Research is needed to determine the critical components of an education
that help produce socially and psychologically secure individuals who are
productive in society. '

The way cuitural factors ﬁnpact upon rural labor supply is very poorly
understood, yet it is generally recognized that these factors are very impor-
tant. Since these factors vary greatly between groupd in different rural
areas of the country, nore research needs to be done on this topic on a
reg1ona1 basis.

Finally, research on and development of models explaining the dynamics of

factors affecting the supply of labor in rural areas,.including migration, are
needed to facilitate both program design and fbrecastjng_qf.rpral labor supply.

. In general, research on these various. topics aid _planners of employmént
and training programs. The research reports surveyed for this report are
helpful in jdentifying the factors which significantly affect the supply of
labor in rural areas. They need to be supplemented with research that
emp1r1ca11y tests policies and programs.
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EMPLOYMENT AND TRAINING PROGRAMS FOR RURAL AREAS:
DESIGN AND EXPERIENCE

The two previous chapters identified the factors which affect the quality
and quantity of labor supply and demand in rural areas. This chapter will
.examine programmatic responses to those factors. In the documents surveyed for
this report, in-depth information on program design, impiementation and evalua-
tion is available only for public employment programs and for Neighborhood Youth
For this reason, this chapter is limited to
The Yimited information provided
about other types of_programs,'inc1uﬂing those facilitating upgrading, economic
developrent and geographic and occupational mobility, i; reported in those sec-
tions of the chapters on supply and demand that deal with the factors which each
of the programs seeks to affect. ~ ‘

Corps and other youth programs.
consideration of these two types of programs,

Public Empioyment Programs in Rural Areas

The Importance of Public Emplioyment Programs to Rural Development

Public emplioyment programs are potentially important for the solution of
both the employment and the broader development probiems of ryral areas, accord-
ing to the documents surveyed. The magnitude of their importance is indicated_
by the fact that "over one-fifth of labor earnings in nonmetropolitan areas is
derived from employment related to the provision of governmental services.'

In rural areas, only agriculture produces more earnings than government employ-
ment. (53:17) Government employment is therefore basic to any attempt to
alleviate rural poverty and promote rural development.

It is contended that the hard-core unemployed in rural areas do not have
the skills required for most of the jobs avaitable in ryral governmental units.
For this reason, public employment programs which provide skill training are
identified as one of the keys for overcoming rural poverty. In the past such
_programs have produced successf.t outcomes to individual clients, but have been
much too small to provide the »kill development and occupational mobility re-
quired to move all of the rural poor into jobs. Some studies claim that past
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programs have indicated the potential of public employment to "help-provide the
expertise needed...for the development of infrastructure and for raising the
quality of rural 1ife" and for developing skills that could be transferred from
the public sector to private industry when private industrial development is
finally encouraged-by other means. It is even expected that the development

of ﬁob skills will act as an inducement to private industry to locate in rural
areas. (25:5-7) ‘

Official Antipathy Toward Target Groups

The Public Employment Program (PEP), established by the Emergency Employ-
ment Act of 1971, is evaluated by some of the documents surveyed. The evidence

*_______1ndisﬁxes.1hQI_BEfLLUsLJn1L.pngglge significant employment opportunities_ for the

disadvantaged. This failure is attr1buted 'to the program's designation of
Vietnam veterans as a speciai-target group. Veterans obtained & much larger
percentage of PEP positions than their percentage of total eligible clients.
Other programs designed to foster employment opportunities in developing rural
areas have likewise bypassed the hard-core unemployed. (25:3-4)

Failure to reach the disadvantaged must be attributed at least in part to
the antipathy of government officials and general public opinion toward the
economically disadvantaged. One study maintains that the work ethic is strong
enough in at least some rural areas to make "outcasts of the first order” of
those who are capabfe of working but do not earn the minimum necessary to "get

~ by." To provide stable employment and relatively good pay to these outcasts
is “to flirt with the outrage of the community." Public opinion insists that
employmeﬁt aid programs must first deal with those who are and have been work-
ing but remain poor before providing relief for the unemployed. (53:128-129)
Given that helping the disadvantaged is likely to arouse public disapproval,

making employers, have little interest in hiring the disadvantaged.” (25 24)
Public antipathy to g1yjng aid to the poor in rural areas has two important

ficant numbers by rural public employment programs unless state and federal
guidelines mandate their inclusion as program clients. Unfortunately, the
other implication.is that such guidelines may be self-defeating: a program
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that provides service to the nonworking byt employable poor byt does 1ittle or
nothing for the working poor will undermine the acceptability of the poncept of
public service employment as an alternative to unempioyment and underempioyment
in rural areas. (53:127-729) - The studies surveyed here do not provide any

" guidelines for weighing ‘these competing costs that would help in the de51gn of
rurai publlc employment programs. e o N

Motiﬁetion of Potential Clients

One extensive study of the attitudes of the disadvantaged and poor clients
of an experimental public employment program conciuded that those clients have
. a strong desire to work and a willingness to seek and take jobs. Evidence
—-—— cited-indicated that about eighty percent of the program's -clients-said —they-
would rather take a Tow paying job than wait for a better one, that eighty-
~ five percent would choose @ hard job wiih high pay over an easy job with low
pay, that about seventy-five percent were willing to move in order to work
rather than remain where they were and be unemployed, and that eighty-five
percent said that they would work at a regular job even if they had sufficient -
money to not need to work. {44:31-35)

This same study cited directly contradictory evidence, however; fifty per-
cent said that they would choose welfare over work. The discrepancy is npot
satisfactorily explained. The authors speculate that the-preference for wel-
fare was based on the respondents' expectation that they were most Tikely to
hold unimportant apnd unsatisfying jobs in the immediate future. But other
responses indicated that ninety-three percent of the respondents aspired to
hold jobs within three years in the “highesf half" of jJob scales they con-
structed themselves. Seventy-six percent actually expected to hold such Jjobs
within three years. The authors cite these figures as evidence that clients

_..have motivations..and expectations appropriate to successful participation in
. the labor force. (44:39-44) This interpretation only increases the ambiguity
of the total picture presented. ' N
There is & basic problem with all of the evidence c1ted above it is based
on conjecture. The actual behavior of clients in accepting and iolding avail-
able jobs and rema1n1ng of f welfare would be @ much surer indication of moti-
vation and attitudes than their responses to questions asking "What would you
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A small amount of experiential data is reported. It supports the author's
optimistic appraisal of clients' motivations. Analysis suggests that there
were actually financial disincentives to holding jobs once participation in the
program ended: job earnings were lower than the previous combination of welfare
earnings and.program support payments. In spite of these disincentives, the
clients remained on their jobs. The ability to draw conclusions from this in-
formation is seriously impaired by the finding that the clients did not per-
ceivé the relative financial loss associated with holding the jobs, although
Tow pay was their primary complaint about their jobs. (44:51-55)

In spite of all the ambiguities suggested here, the authors conclude that
“with a1l of the actual and potential disincentives which have been indentified
in this program, one outstanding element remains--and that is the desire of
“welfare clients to work. Put another wayjmthéy“CTEE?1y:prefer“empTOyment to-
welfare.” (44:54) It appears that conclusions with important policy implica-
tions have been drawn which are not conclusively supported by the reported
evidence. ‘

Problems Associated with the Urban Focus of National Programs

Rural officials favored PEP but,argued ip large numbers that the program
; had,béen designed for urban areas and was much less useful for solving rural
labor market problems. These officials argued that hiring practices, wage
rates, the duties of public employees, and the administrative structures of
rural governments arg all significantly different from those in urban areas.
Théy felt that the design of the PEP program did not adequately take into
account such differences. {53:16) N ‘

Federal ]eglslation tends tc insist that individuals emp]oyed under feder-
ally financed programs be paid the federal minimum wage. This minimum is fre-
quently higher than the "going wage" in rural areas for the kinds of work per-
formed by employees of pUb]lC emp]oyment programs chal officials often
refuse to utilize funds available for public employment programs becadﬁe doing
'so offers them two unpalatable alternatives: 1) raise the wages of all public
employees who are not part of the program to parity with the wages of those in
the program; or 2} alienate current, permanent employees by paying them less
than the newly hired program clients. Legislation stipulating payment of the
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local going wage rather than the federal minimum would remove one obstacle to

local rural implementation of public employment programs. (53:116-117) -

The urban bias of the programs is also demonstrated by the administrative
cost ceilings placed on programs. These ceilings are established on a belief
that new programs can be absorbed into the existing large administrative struc-
tures within urban governments. Rural governments, however, do not have exten-

51ve administrative apparatuses and must create new structures to 1mp1ement new

programs Thus legislation must provide higher, more realistic administrative .
cost ceilings before programs such as public employment can be implemented '?
effectively in rural areas. (53:117-119)

Federal program legislation also assumes the availability of socfal services

which may be commonly available in urban areas but rare or nonexistent in rural ~ ~

areas. Singled out for special attention are the unava11ab111ty of child care
facilities and public transportation to Targe numbers of rural poor. Both
services significantly affect the employability of potential program clients.
Program funds may have to be expended to provide for these and other social
service needs of clients. This fact must be reflected in appropriations to
rural programs if those programs are to provide employment for a large percen-
tage of their target populations. (11:30-31)

Types of Public Employment brg§kdﬁs

- Great Depression. Programs instituted during the past fifteen years have not

Public employment p?ograms_have been adopted in various forms since the

equaled the depression measures in magnitude but nevertheless have provided
some evidence on the results that can be expected from such programs. Most of
the recent programs have been aimed at special target groups: Operation Main- -
stream, Neighborhood Youth Corps, the public employment segments of the Work
Incentive Program, and the small Public Service Careers Program. The Public
Employment Program (PEP), superseded by Titles Il and VI of CETA, followed the
Depression's WPA in being aimed at the entire set of unemp]qyeduqufcertain
segments of the underemployed 1abor force. The latter general purpose programs
have provided different Tessons than the specific target group programs.
(53:10?-109f The advantages and disadvantages of each are explored in a large
number of the documents surveyed.
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General Purpose Programs. Before the enactment of Cﬁfﬁ, the twa general
purpose public service employment programs of this century were the WPA during

the Great Depression and the Public Employment Program {PEP}. Inconsistent data

bases make comparison of the two programs difficult, but their common utiliza-
tion of governmental units as employers allow the statement of some conclusions. ,
It was found that local employing units tend to have different priorities than

do state governmenis. Ihéy tend to concentrate program activities in construc-
tion and repair, which require low levels of skill and Titeracy. It was also
found that they are generally able to follow their own priorities At the same
time, they_tend to hire the most qualified individuals available, resulting in
effective underemployment of progiam clients. Few of the truly hard-core dis-
advantaged are reached by such programs. It is concluded that "any future .
public employment program designed in a similar manner will produce similar-

resuits." (53:109-119) None of the documents surveyed relate programs funded“__

under CETA Titles II and VI to these generalizations.

Special Target Group Programs, ngeré] public enp]oyﬁeﬁfiprograms designed
to provide employment for particular target groups have been implemented in the
recent past. Some of them are discussed at Tength in the repoffs surveyed here.
The details of program design will not be repeated here; important lessons will
be mentioned. - -

The WIN program was designed to provide public employment opportunities for
welfare recipients. The purpose is to end individual's reliance on welfare.

The program is seen as undesirable for rural recipients discussed above in the
section entitled "0fficial Antipathy Toward Target Groups." Provision of jobs
to welfare recipients, when there are other poor pecple who are working and who
would also like to have the jobs, is seen as potentially destructive not only
to the WIN program but also to the "entire concept of public service employment
as an alternative to unemployment and under-employment" in rural areas. In
general, it js predicted that special target group programs aimed at the poor
are not likely to succeed in rural areas. (53:127-129) _
Operation Mainstream (OM) is a special target group program which has been
described as successful in rural areas. The program was in fact designed pri-
marily for rural areas and so avoids the problems associated with urban design
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discussed above. The target population is older people who cannot obtain employ-
ment because of their age. The clients have not been subject to the prejudice
expressed against the WIN clients. Success is primarily attributed to program co
design, which placed program administration in.the hands of private nonprofit
and other agencies committed to serving the needs of the target group.
(53:121-125) Comparisons of the success of OM with that of other public employ-
ment programs must take spec1a1 note of the definition of "success.® Because of
the age of OM clients, transition to permanent nonsubsidized employment is re-
~_garded as highly unlikely, and success is defined in terms of income maintenance.
In fact, OM has not been successful in transitioning its clients. (71:32-33)

The Public Service Careers program was aimed specifically at the disadvan-

- taged. It sought to provide sub-professional positions in human service agen-

cies &nd to aveid placing clients in public works type projects. Information
on-the results of the program would be an important addition to findings already
reported. Presumably, ORD would encourage research on the program, but one-
author who searched the Titerature for reports on such research was unable to
find any. (71:31)

The documents surveyed provide a great deal of information on the Vermont

Experimental and Demonstration - Special Work Project (SWP). In mid-1970,

welfare and manpower reform legislation became the subject of serious consid-
eration in the U. S. Congress. At that time, the Department of Labor contracted
with the Vermont Department of Employment Security th operate exper1mental pro-
grams testing the manpower training aspects of the proposed legislation. One
part of the tests examined alternative designs for condﬁci%hg public service

employment programs for the unemployed. The goal was to "develop guidelines

and other knowledge required to facilitate and make more effective national
implementation and Eapid expansion of manpower projects aimed at enchancing

the employability of heads (and other members) of low-income families."
(1:viii) The Vermont ES produced a long series of documents reporting the
results of the experimental SWP program and comparing it to Veymont's PEP pro-
gram. These are among the few reports of empirical data on the actual creation
and implementation of program alternatives. They provide the basis for most of
the rest of the discussion in this chapter.
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The target group for this program was defined as members of low-income
families with dependent children and "barriers to employment."” The lessons
learned sﬁﬁﬁld be of immediate relevance to administrators and planners both
of CETA Title II programs and of future public employment programs aimed at
the poor and disadvantaged. These lessons are discussed below. That they
merit attention ¥s indicated by the relative success of SWP: "Given an hypoth-
esized overall 1likelihood of slightly more than one-chanee in five of find-
ing work with SWP, trainees appear to have increased their likelihood of find-

ing work from slightly more than one chance in five to one chance in twq.f_mm_

(1:2) Other documents provide much detailed information. (14:1-6)

Comparative Evaluation. Comparison of the outcomes of general purpose and
special target group public employment programs indicates that the latter gen- '
erally are better suited for providing employment for the disadvantaged in rural

areas. Local officials administering general purpose programs are 1ikely to use
program funds to hire members of the community mainstream who have better job
qualifications than the rural poor. Although such administration achieves the
goal of reducing unemployment and increasing the general income level, the
clients served are those most 1ikely to be able to find alternative employment
on their own. It is suggested that improved labor market information services
‘be provided for these individuals and that public employment be.reserVéd for the
disadvantaged who have more serious employment handicgps. (53:123-124)

Administration of Public Employment Programs

Staffing. Suggestions for staffing come primarily from documents-describ-
ing the Vermont Special Work Project. Because the project was extensively
involved in the provision of supportive services to meet client needs, the
staff was structured to provide "employability teams" to work with individual
clients. Eacﬁiteam consisted of a Counselor, a Coach, and 2 Manpower Special-
ist. This differed significantly from the staffing of the PEP program in
Vermont. The latter program did not concern itself with the provisions of ex-
tensive training or supportive services to clients, and PEP field staff was
Timited to a Manpower Specialisé in each district office.
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The PEP Manpower Specialist was responsible for job development, grant
writing, gnd the maintenance of the monthly billings from employing agencies.
The SWP Manpower Specialist had the same functions, but his or her approach to
job development differed. SWP staff attempted to develop jobs suitable to
individual clients. PEP staff developed jobs that met specific employer needs.

The SWP Counselors and Coaches were responsible for the provision of sup-
portive services to program clients. One document (11) provides complete job
descriptions as well as descriptions of their day-to-day activities; the infor-
mation will be only briefly summarized here. The Coach filled a pre-profess-
ional position, and was responsible for day-to-day contacts with clients and
employers throughout an individual's enrollment in the program. S/he sought.
t0 ensure the provision of services (e.g., transportation and child care)
which wou]d enable the individual client to part1c1pate in the program. In
addition, the Coach was responsible for maintaining open’ channels of communi-
cation between the enrollee, the employer, and his own aggncy, tarrying out
follow-up dut1es and in general acting as the client's advocate,

The Counselor filled a professional position, responsible for identifying
a client's present and potential qualifications to aid in selection of an occu-
pation, helping the client identify vocational goals, and counseling clients
regarding physical and psychological problems. (11:2-4)

" The distinction between these job roles is clear, "The Counselor inter- .
. .- -views-an-enrollee, and identifies his problems and aﬁy barriers to employment SR
during the initial counseling interview. The Manpower Specialist develops a
suitable work expériencé slotwith an appropriate employer when the time comes.
The Coach's job is to keep each enrollee on the job, and this requires that
many varied tasks be performed." (11:3) The need to provide these various
services in programs that serve the rural disadvantaged is made clear in the

documents surveyed.

On the other had, a program such as PEP which does not cuncentrate on
providing serv1ces to the disadvantaged, may need only a single staff type to
serve as a full-time human resource program planner and coordinator. The
o position shoufd be funded six months in advance of the release of the remainder
f———v———of-the-program*s—a+%ocat+on—so—that*ﬁts—fncumbent-tan—produce-a-pian*gf*need"-**-"_——_
indicating the relati e importance of filling various public service functions,
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thus esiabiishing priorities for funding positions, and can have job slots
already developed when program funds become available.

Slot Development. One document (28) considers the development of job slots

for program clients. Discussion focuses on the relative meritsof the "pool
method" vs. the "individual method." The pool method produces a contract with
an employer that provides for the placement of a given number of program clients
in job slots made available by the employer. Any program client can then be
placed in an available slot. The individual method, on the other hand, involves
an employer's agreement to hire a specific individual to fill a specific job.

A combination of the two methods is always possible.

The Manpower Specialists associated with the program estimated that it takes
from five to six hours to develop a pool slot and from seven to nine hours to
develop an individualized slot. Analysis of unfilled slots indicated that there
were three times as many unfilled pool slots as unfilled individual slots.
Unfitled slots tie up funds and may eventually require the expense of deobli-
gation. On the other hand, individualized slots are pot necessary for large
numbers of c¢lients without particular employment handicaps. Thus, a "sophis-
ticated" use of both types of job development is suggested on the basis of the
Vermont experience. : (28:15)

The project personnel felt that employers tended to be more satisfied with

" __the performance of clients placed in individualized slots. They found, however,

e e JER N

that if job supervisors were given a choice in the selection of participants in
pool slots, the difference in satisfaction levels diminished. In general, em-
ployers were satisfied with the results df the program no matter whi;hLmethod
of slot development had been used. (28:17) ‘

Finally, it was found that the rate of placement of clients into permanent
employmept was nearly the same regardless of the method used for initial sTot
development. (28:38)

Paraprofessional Slots. The advantages of paraprofessional slots were
rediscovered in the 1960's. A separate report {62) documents the use of para-

_professionals.in_the_Jermont SWR. At _the very least..paraprofessional employ-

ment is seen as stopgap employment for the unemployed, but it is recognized to
have much greater potential. 111
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The paraprofessional can upgradé the professional services provided by an
agency by undertaking any number of tasks which do not require professional
competence but which routinely encumber the time of professional staff. In
this way, professionals are freed to concentrate their energies on their skilled
tasks. : 1
— Perhaps even more significant is the possibility that paraprofessionals can™ —
perform some tasks which the professional staff may not be competent to perform.
If the paraprofessionals come from the same backgrounds as the agency's clients,
they can be used to establish communication links between an agency's profes-
sionals and those clients. In one particular examplie, "Seymour Lesh...has said
that the paraprofessional 'can do what most professionals cannot do -- he éan

_ communicates in the broadest sense of ‘the term, with those youth deemed 'un-
reachable or beyond hope by the professionals." (62:3-5)

One important lesson about such slots is that they need to provide the in-
cumbent with a career ladder. A lack of opportunity for upgrading was found
to produce 2 slackening of effort and "a kind of burned-out quality" after
about 18 months for .. 0se who became concerned about "where do we go from here?".
(62:39) _ '

The records of the Vermont program report_that a substantial percentage of
the paraprofessional trainees were shifted to nonsubsidized employment. The
agencies which used such positions found that their effectiveness and efficiency

__in the delivery of social services to clients was increased. (It is interesting
to note that many of these paraprofessional slots were within the manpower
agencies which were administering the program.) Some of these positive results
————are-related to the -fact that the clients placed in paraprofessfonal positions -~ ——-
werg better educated than the average program client. This may argue for the
use of such slots for the better educated aiong the chronically unemployed.
(62:49-51)

_gpality of Job Supervision. The importance of involving an employer's
supervisory personnel in negotiations over slot development is stressed. It
is important that job supervisors be aware of the program and its aims and that
they agree with the employer's-.desire-to-participate-in the program. It is
further suggested that supervisory personnel be given special orientation to
familiarize them with the participant's problems. (28:32) -
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Evaluation of supervisory personnel found that they provided generally high
quality supervision in nearly all employer categories.‘_gll types of employers
were adequately prepared to deal with the problems which the program's clients
brought with them to the job. "Employers judged as best equipped to serve SWP
clients' needs were either (or both)' (1) large, ‘having access to many resources’

~or (2) social serv1ce oriented (concerqed with handling 'people’ problems).”
(30:48) — T

Training Related Expenses. The Vermont experience suggests the usefulness
of establishing a special fund for dealing with the special problems which
relate to program operation in rural areas. The SWP developed such a fund:
Training Related Expense {TRE) monies. Because public transportation was not
available in project areas, car'pools were necessary. When a car broke down,
only TRE monies were available to pay for the repairs necessary to keep program

_ participants on the job. These monles were also used to pay for emergency child
’ care, and for clothing needed by clients before they could enter a job. "Because -
of the limited available resources Trafning Related Expenses (TRE} monies became
_ one of the major resources utilized by the Coaches and has been one of the most
important contributing factors to the success of the E&D program in the rural
areas.” (11:37) T _

A separate document (21) is available describing the rationale for the use
of TRE and .the lessons learned in providing them for the clients of this test
program. The document enumerates the guidelines developed for their use and-
discusses the categories of services provided and the demands made on the avail-

ab]e resources.

—— - e - [P - - - .- S

Enrichment Training. The same document (21} examines the use of Enrichment
Training in SWP, which errolled ciients in job related courses. Extensive
analysis of the results of various kinds of training is provided. In general,
it was concluded that "such training can be a valuable aid in projects of this
type, ...(but) the training was most helpful in situations where one specific
skill, such as typing, could qualify a trainee for a job." (21:49-50)
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Outcomes of Public Employment Programs

A great dedl of the discussion above is based on the Vermont Special Work
Project. In order to eva]uate-the usefulness to CETA administrators and plan-
hecs, it is important to know whether SWP and the other programs studied were
successful. Judging success requires identification of criteria of success.
The program provided temporary employment in government and nonbrdfit,
organizations. The main goal was to move the client§;into permanent, nonsub-
- .. S&idized employment. This goal was to be accomplished by removing personal,
familial and other barriers to employment and, where necessary, by improving
a client's understanding of and behavior in the world of work. On the basis
" of these criteria, and "considering the difficulties, SWP has had unusual o
success.” (1:1-2) This claim is followed in the document by an extensive pre- B
sentation of the evidence on which it is based. '

L

*a

_ ~Transition. A public employment program may have as & primary objective

~either income maintenance or transition of clients from program-related employ-
ment to permanent, nonsubsidized employment. It is readily apparent that the
temporary provision of income tkrough placement in a subsidized government job
1S much easier to achieve than finding permanent nonsubsidized employment for
pdor and otherwise disadvantaged clients. The transition problem is particu- .
larly acute in rural areas experiencing economic decline or stagnation, where
new, nonsubsidized jobs simply may not exist. The documents surveyed indicate

that the two objectives have different implications for program operation.
Choosing between them is characterized as "the classic dilemma faced by mén}
s omm. —MANPOWET=-programs . "Creaming”-and-concentration-on-younger—-clients-with———————
: better job prospects occurs in programs which aim at transition; the goal of o
income ‘maintenance allows conceqtratfﬁﬁ'bn clients with more barriers to employ-_
ment. (53:121-122) ' ' '

Operation Mainstream, for example, was evaluated as highly successful in
terms of providing meaningful employment and extra income to older workers but
unsuccessful in encouraging their transition to other jobs. (71:32-33) A

Jarve” of studies of PEP indicated that local officials were generally pessi-
mistic about prospects for transition, "citing budget constraints, declining
populations, and decreasing public services as impediments to absorption."
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e oo . —_Income. —-Analysis_of the PEP. program in rural Wisconsin_ found_that the pro= __

~demographic groups. The study's findings “suggest that effective; fmmediate
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(71:34-37) _PEP‘yms seen as successful at income maintenance, the Vermont SWP
at traqsitiqn. 112:1-7) This would seem to indicate that the SWP may serve
as a useful model to p]annefé-interested in designing programs that have tran-
sition as a goal. More than eighty percent of the clients who completed SWP
training obtained permanent employment within 180 days of their training exper-
ience. (66:13-14) Jobs in higher education, social service activities, and
professional, technical, and managerial slots were found io offer the best
prospects for transition. Those in service (day care, janitorial, etc.) and
in elementary and secondary schools did not lead to transition (the latter
because of the timitations of local funding). Clerical skills proved to be
the most valuable for transfer to jobs outside the agency providing the public
employment experience. (30:46-50)

Retention. Success of transition is indicated not only by placement rates -
but also by rates of retention. Higher retention rates on initial permanent -
Jjobs were obtained if: Ij the public employment job gave the individual the
same job duties as the permanent job; 2) the permanent job paid a higher wage -
than the public employment jrb; and 3) the permanent job had the same employer
as the public employment job. In addition, it was found that retention rates
are higher in professional, technical, and managerial occupations than in
clerical, sales, and service occupations. (66:22-23)

gram significantly increased the incomes of participants while they were employ-
ed in the program. The.report differentiates the benefits accruing to different

transition to unsubsidized employment is the key to the success of the program
in providing long run benefits to its participants." (71:230-232) _

As indicated above, Operation Mainstream was generally perceived as an in-
come¢ maintenance program, capable of providing increased income to participants
but unable to transition them into permanent, unsubsidized employment. Thus
the income benefits accrue only for the duration of an individual's participa-
tion in the program. (71:32-33) | ' '
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The Vermont SWP attempted to move welfare recipients into permanent employ-
ment. One question of vital importance to evaluating program success is whether
clients were financially better off on welfare or in the jobs which resulted
from participation. One document (44) explored this question at length and con-
ctuded that there were actually financial disincentives to transition froﬁ_the
program into nonsubsidized employment. The basic explanation was that the wel-
fare recipients continued to receive welfare benefits while also receiving the
training and other benefits while in the program. Once they left the program
their real incomes declined. The study points out that there are incentives to
work other than income. Although the program was a success according to other
criteria, however, the presence of financial disincentives to successful program
completion provides important food, for thought for the administrators and p]aﬁ-

ners of other prbgrams. _(44:51-54) .

Skill Development. Public employment programs are recognized as potential
providers of job skills needed to support the development of rural areas (25:5), _
but the documents surveyed indicate that past programs have not been successful W
in'proyiéing skill training and development. General purpose programs (WPA and _
PEP) have provided low skill construction and repair jobs, and little training
in skills necessary for development. (53:109-119) Almost no training was pro-
vided ‘for PEP participants in any of the states studied by the author of one
study. (71:37) Operation Mainstream was also described as providing few enroll-

ees with any formal training and as generally ineffective in its training func-
tion. (71:32-33). Reports on the SWP indicate that it provided useful skill

_training only in the area of clerical skills. (30:47)

~ Other commentary indicates that participation in skill training is perceived
by potential employers as an indicator of motivation and thus aids individual
program participants in securing'permanent employment, whether or not the speci-

_ fic skills gained are particularly job relevant. (21:49-69)
l .

b

Civil Seryicé Reform. One of the goals of the PEP program was to secure
civil service reform, opening up civil service jobs to program clients and the
elements of the population they were drawn_from. "Nene of the studies reported
any notable success (or effort) in achie@ihg ... civil service reform. Civil
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service reform probably has 1ittle relevance to rural areas, where personnel
practices are usually informal and structured selection procedures rare."
(71:37) None of the other documents commented on this subject.

Countercyclical Effects. In addition to seeking the provision of income
maintenance and/or permanent employment to the nation's poor and disadvantaged,
public employment programs also frequently have as a goal the offsetting of the
unemployment associated with a cyclical downturn in the nation's economy. One
document, evaluating program performance on the basis of this criterion, found
that PEP. in rural Wisconsin was successful in achieving its countercyclical
objectives. Participants had higher real incomes during the period of program
employment than they otherwise would have had. The author also cited evidence
that the benefits were greater for demographic groups which usually fare worse
in the Tabor market: women, persons with Tess education, and persons not in
their prime work years. (71:230-232) T

Aid to the Poor. Documents other than that cited immediately above provide
contradictory‘ evidence about PEP in other Tocalities. PEP is described as pro-
viding Tittle hlep for, or actually bypassing, the hard-core unemployed in rural
areas. In general, Tegislation designed to foster employment opportunities in
rural areas is said to have done "Tittle to improve the empioyment of the least

" educated, the least skilled, and the aged." (25:3-4)
. Lreaming is_said_to characterize these programs._ One result is underemploy-

ment of program participants, who have capabilities suited to higher-skilled
jobs. It is pointed out, however, that some creaming is necessary in order to
meet employers' needs for skilled Tabor. (53:121-125)

Conclusions

Over-optimism is discouraged. "A1l of the problems of a rural community
will not be solved by means of a public employment program, and that goal should
be scrapped... (O)}ther changes, in fiscal mechanisms primarily, are required to
achieve the broader goals of rural development." (53:125)

The ability of public employment programs to accomplish anything by them-
selves is questioned. However, their potential in conjunction with other
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efforts is seen as very great indeed. "Public service employment can serve as

the fulcrum by which manpower policy, basic education, and area redevelopment

can be integrated to further émp1oyment, income, and thé duélitj_of life in

rural areas."” Occupational skill training associated with public employment

is seen as an integrzl part of the creation of new jobs in the public sector

and .as a major inducement to private industry to Tocate in rural areas. Inte- - SE—
grated policies can be expectéd to increase employment and income in rural

areas and the skills and experience they provide can serve to improve the in-
frastructure and quality of rural Tife. (25:6-7)

) Unfortunately, although the possiblity of using public employment programs
to promote integration of numerous manpower efforts is discussed in these docu-
ments, they provide no administrative or other guidelines for how this integra-
tion might be achieved. Without such guidelines, utilization of public employ-
ment and other programs to eng or significantly reduce rural unemployment and
poverty remains a goal with little chance of reaiizaﬁion.

Employment and Training Programs for Rural Youth

Prior sections of this report have dealt with the factors which affect the - o
supply of and demand for labor in rural areas and with public employment pro-
grams for all age groups. Programs designed to deal specifically with the
problems of rural youth are the concern of the present section. After survey-
ing the prob]ems 1dent1f1ed in the ljterature, we wlll examlne gu1de11nes for

estab]xshing programs for ruraI youth “and ev1dence of the past outcomes of such
programs . T

Regional Variations of Conditions

In general, the documents surveyed. stress that the problems of youth vary
in different parts of the United States and warn that lessons Tearned in one

Pt

Regional varlatmns were found to exist in the degree_of individual lsolatwn

in rural areas, the importance of racial discrimination, the availability of .
Jjobs s poverty, outmigration, school dropout rates, and the quality of educa-

tion. -
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In spite of the enumerated differences, however, the authors conclude that
the problems of youth in various areas are similar enough to justify the appli-
cation 'of the same program guidelines in different regions. (35, 6 and 38)
Guidelines have been stated broadly to make general application possible. They
will be of interest as models for planners responsible for designing employment
and training programs for rural youth. - Part of the following discussion will

‘examine the results of empirical tests which demonstrate that three different

rural youth programs had no effect on the subsequent employment and incomes of
the participants. -

The North Star Research Project

The tMorth Star Research and Development Institute has done extensive design
and testing of employment and training programs for youth in rural areas. Their
project began with a survey of available literature and the opinons of youth
program operators designed to identify the job-related prbb]ems faced by rural
youths._ Based upon hypotheses generated from the information gathered, the
Inétitute‘s staff designed and implemented programs for specific rural areas to
attempt to ameliorate the identified problems. Finally, employment records of
youth who participated in the programs were compared with records Of matchéd
youth from other, very similar geographical areas who had not participated.

. Discussion in the remainder of this section will focus almost exclusively upon

the reports published by the North Star Institute.

— - —-0ther.studies-of.-rural youth_that were_ surveyed and that appear in the ==~

bibliography of this report do not provide lessons useful for program design.
In most, conclusions are stated too broadly to serve as guidelines for CETA
prime sponsors and other practitioners.

The Conditions and Prospects of Rural Youth

Migration. The general characteristics of rural labor supply and demand
discussed above apply to youth as well as aduits, but youth face problems on
a larger scale. All1 of the children on singie-family farms cannot expect to
find employment on those farms; all of the children of rural nonfarm workers
cannot fill the one or two jobs their parents fill., Thus, in the absence of
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expanding job market opportunities that characterizes most rural areas, migra-
@ion becomes a necessity for rural youth, while it may be only one alternative
available to rural adults. Data indicating that a maiOrity of rural youth
migrates to urban and ather areas is present above in Chapter II.

Given the scopelof, and necessity for, migration to urban areas by rural
youth, a major problem affecting their employability and quality of life is _
-lack of preparation for urban life. The documents surveyed unanimously identify

be addressed by employment and training programs designed to serve rural youth.

The problem is complicated by the fact that rural residents in general do not

: recognize it, and further compiicated by the resultant lack of any institutions

- ~in.rural areas designed to prepare rural youth for urBan.?iving. (31:15-16)
The documents surveyed do not of fer examples of programs that would enhance

the ability of rural youth to make the transition from rural to urban living.

One document reports evidence indicating that various types of pre-migrat{on

experience 1iving in the city, do not significantly affect the social or occu-
pational adjustment of young migrants., Findings did indicate that rural youths
adjust to small cities more easily than to large cities, that rural girls ad-
just to the city more easiiy than rural boys, that youths from more isolated
counties.prefer to stay in cities more often than those from less isolated
counties, that high school dropouts adjust poorly, and that adjustment debends
— .. __largely_on_the particular_reasons given for leaving_the rural area. These

social adjustment to urban life as a principle probiem of rural youth that should

_ exposure to the city, including both family and school trips and even previcus =~

findings prompted the conclusion that a 'trip to the city' program would not
help subsequent migrants is their adjustment to urban 1iving. (34:12)

A related document by the National Committee for Children and Youth (10)
contains backgrdﬁﬁaﬂpapers for a conference held in 1963. Although discussing
rural youth's adaptation to urban 1ife, it examines programs designed to meet
the needs of deprived urban youth because those were the only such programs
then in operation. Although it does not suggest program formats which deal

" directly with the problems of rural migrants, it does corroborate the North
Star Research project's findings on the kinds of_problems which rural youth
face in an urban enviromnment. The primary problems, according to this study,
are: 1) insufficient training to allow effective competition in the urban
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job market, and 2) lack of social skills and values necessary for adjustment
to 1ife in an urban environment. (10:273-327)

Problems in the Rural Environment. Various studies have found that the
employment problems of rural youth differ from those of urban youth. Rather
than being proverty-related, the problems stem from the nature of the institu-

t1ons which characterize rural communities. B
" The primary local institution affecting youth is the school. In general,
these studies have found rural schools to be small and inadequately- staffed,
unable or unwilling to provide their students with the skills or experiences
most important for adjustment to the modern labor market or to urban living.
(31:11-14) Specific $ervices that youth employment programs should provide
as supplements to weak rural education systems vary from one community to
another, but, in general include occupation familiarization, counseling rele-
vant to both'urban and rural jobs, and familiarization with urban living.
(38:152)} (A:thoroqgh‘discussion of shortcomings of rural education systems
is provided above in Chapter II1.)

‘Several studies surveyed examined Neighborhood Youth Corps (NYC) programs
in rural areas. They found an urban bias in program regulations which deter-
mine the eligibility of clients. The law requires NYC to provide employment
and training services to disadvantaged youth. Program regulations define
_“diaadvantaged“ in relation to poverty and{pr minority group membership, which
i$ an urban perspective. In rural areas, "disadvantaged" may relate more

realistically to isolation than to either povérty OF minority group membership.
Isolation can be cultural or geographical. It can apply_to a youth who comes
from the ‘wrong kind of family' and thus is excluded from various opportunities
and experiences. Being disadvantaged may involve low 1, low grades in school,
dropping out of school, failure to participate in school activities, or coming
“from a geograph1ca11y 1so]ated location with 1ittle or no public transporation.
Youths who attend a rural schoo] in whwch total enrollment in grades 10, 11,
and 12 is less than 100 may be disadvantaged in the preparation they receive
for the job market, as may students who attend schools which offer no job skill
training. (38:151-152) In addition, for Spanish-surname youths who grow up

in rural areas, language difficulties may be a disadvantage.
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(35:106) The need to eliminate the urban bias fram the program regulations in
order to provide service to individuals whose disadvantage is not related to
Tow level of family income is made clear in these documents.

Progrém Implications. The NYC program, described above, provides the pro-

~-gram model tested in_the studies examined here. In general, rural NYC direc-"

tors reported that the program was fi11ing a real need, but was too narrow in
scope. Generally activities at the program reported on were limited to in-
school programs providing part-time jobs. The directors emphasized the need
to teach occupational and social skills. They describe NYC as the only insti-
tution functioning in rural areas which migh* provide vocational training for
'vouth. (21:15-16) :

Supporting the suggestion to expand the program beyond the provision of
part-time jobs in an in-school program is the finding that rural youths who
held part-time job's during high school "did not show any measurable beneficial
effects of this experience, in terms of entry-level wages, employment scores} _
or social adjustment Scores, when compared with their peers who had not held.
part-time jobs." (34:12)

Regional variations are indicated by the demonstrated lack of need for an
out-of-school program in the North Central states, where school dropout rates
are very low, in contrast with the importance of such a program in the South-
east, where there are a large number of dropouts at the end of the eighth grade

_and in each subsequent year of school. (38:161-155) This points to the more

general and frequent recommendation that program regulations be flexible enough
to allow individualized program design in each locality so that any given youth
program will respond to the shortcomings of the institutions in its area.

The need to prébare rural youth to live in urban areas also suggeﬁts the
desirability of affiliating rural NYC program with urban NYC programs in cities
to which local youth tend to migrate. One specific model is labelled the
“Growth Center NYC Program." The basic idea is to merge the operation of rural
NYC programs with the operations of programs in "growth centers", as defined in
Chapter Il above. Total absorption of the rural program into a growth center
NYC program is discouraged because it could result in the loss of the individ-
uatized attention which rural program directors are able to give to the needs
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of participants. On the other hand, merger would allow rural youth to take
advantage of activities which can be provided only by a program larger than
that which can be financed for a rural area.alone. One document discusses the
mode} and its implications at length, enumerating services which could be pro-
vided, broposing a model for a summer program, e]igibi]ify criteria, and ofher T
administrative details. (38) .

Another sﬁggestion would mesh NYC resources with those of other employment
and training programs. Suggested are the provisions of prevocational services
and referral of youth to on-the-job and institutional training resources out-
side the community, and the.involvement of local industry in the provision of
training to program-eligible youth. (34:248)

Guidelines for Program Design

Following its exteasive research on the conditions and prospects. of rural
youth, the North Star Research Institute developed a set of guide]ines-for
establishing and running NYC-type programs for rural youth. These guidelines
are summarized at the end of this chapter in the section entitled "Guidelines
and Lessons of Immediate Use to Planners of Rural Employment and Training Pro-
grams " _

Program componénts suggested in the North Star study include: intake,
assessment , counseling (vocational/education, school, and personal/coaching),
orientation, education, training, work experience, orientation to work and
higher education, social skills development {preparation for urban 1iving,

" financial training, leadership devélopment, driver education), supportive = =~
services (health, transportation, day care), and opportunity development {Jjob
development, placement, follow-up). The guideline booklets, available from
the Department of Labor, contain éxtended descriptions of each of these activ-
ities, including outlines of the content of the educational components. Spec-
ification of program content is followed by guidelines for wages and hours of
participation and for administration, including job descriptions of necessary
staff and specification of linkages with other relevant departments and pro-
grams. Interested planners should refer directly to the documents themselves.

(33 and 36)
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The general guidelines were applied to actual program design and implemen-
tation in three counties in the North Central region. Ope report, {33) provides
concrete examples of how the guidelines can be used in the development of pro-
grams to meet the needs of rural youth in specific geographic areas.

Resuits of Empirical Tests of the Model

The guidelines for the formulation of youth programs presented immediately
above were the result of extensive background research on the probiems of rural
youth and some creative thinking about how to attack those problems. Other
researck projects have stopped at that point. The most useful aspect of the

. North Star research was that it continued on to formulate youth programs for
three rural counties in the North Central region. These programs were subse-
quently carried out and their results were eva]uatéd. EvaTuation was based on
comparison of behavior in the labor market of program participants witn the
behavior of a scientifically matched set of rural youth from almost identical
environments who had not gone through any program designed to prepare them for
the job market and/or urban Tiving. The results of the test are rather

) startiing: participation in the experimental programs made no difference in
the subsequent 1ives of the participants. There was po statistically signifi-
cant difference between youths who had participated in the program and youths

" from fhé control group in terms of the goals of the program: 1) placement
into @ job; 2) placement into higher education or another training opportunity;
and 3) preparation for transition to urban living. (50:1-7) : -

Relevance for CETA Practitioners

Research on the employment problems of rural youth. supports the contention
that these youth face partichlarly difficult employment situations. Government
programs funded by CETA or other sources are a togical response to these pro-
blems. " The task remains to provide progrim planners and operators with guide-
Tines on how these programs should be structured. ]

_ The reports reviewed here suggest several general conctusions, drawn from
the materials cited above. First, poverty is not the only indicator of dis-
advantage among rural youths. Many who-do .not come from impoverished back-
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grounds are severely disadvantaged when entering the urban labor markets to
which the majority migrates. Program eligibility requirements should be writ-
ten to allow participation by all those who suffer from disadvantages associa-
ted with isolation from experiences and opportunities. Second, although the
general problem characterizes all rural areas, its specific form various with-
in and between regions in any one area depending on what services are not pro-
- -yided -to local youth by local institutions. Program planning for any given
area would benefit from considering the whole range of program needs identified
in these documents and shaping local programs to provide those which are not
Tocally available. Third, the prevalence of migration to urban areas by rural
youth should be a primary consideration in planning all programs for rural
youth. It is important to work out cooperative programs with the sponsors Hf
youth programs in urban areas in order to maximize the services available to
prepare rural youth for urban life and employment.

Given that problems vary from one geographic area to another, “(t}he basic
task, as seen by some writers, is to create conditions of equality (between
urban and rural areas) -- (equality)} of economic conditions, education, returns
to labor, and community facilities -- that will permit persons who prefer to
Tive in rural surroundings to do so withuut lowering their levels of living or
depressing the life prospects of their children." (32:68) Because of the
absence of such equality and the depressed life prospects of youth from rural
areas, faith continues to be placed in the need for special programs for rural
youth in spite of the failure of the tests mentioned above to indicate that
such programs make a difference to the 1ife prospects of the youth involved.

In fact, it can not be concluded that such programs contribute 1ittle or
nothing to future employment prospects of rural youth on the basis of the
empirical tests whose results are reported here. The tests indicate that these
particular programs did not improve participants' prospects of employment or
adjustment to urban Tife. It is not possible to conclude that no program could
be designed that would achieve these goals. A major weakness in the North Star
research reports is their failure to analyze why the experimental programs
failed to produce positive outcomes.
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Lessons and Guidelines for Program Planners and Operators

Lessons and guidelines for program design and 1mp1ementation are mentioned
throughout the text of this chapter +.In order to enhance the usefulness of
this dogument to program planners and operators, information which merits their
special attention is presented below as concisely as possible. The reader is
referred back to the body of the chapter for a more complete discussion of the
various points-and indication of their sources. T

i
"

Public Eaployment Programs

1. General purpose public employment programs do not provide significant
emp loyment opportunities for the disadvantaged in rural areas. Local officials
hire others to fil1&avai1ab1e slots.

S

2.  Hiring the disadvantaged may undermine all public emplioyment programs
in rural areas. . -

3. State and/or federal regulations are necessary to guarantee incorpor-
ation of the disadvantaged into such programs.

4, Success in serving the disadvantaged may depend on having program
operators who are committed to serving the needs of intended target groups.
These include private nonprofit and othagwaggncies rather than elected offi-
cials. This implies the necessity of apecial target group programs.

5. Programs designed for urban areas may not be adaptable to rural areas
if they assume hiring practices, wage rates, job descriptions, and administra-
tive structures which do not exist in rural areas.

6, Incorporation of federal minimum wage requirements in program regula-
t1ons may lead local officials to refuse to implement programs.

7. Social services necessary for program operation {e.g., public trans-
portation, child care) may not exist in rural aveas. Their provision requires
additional funding for vural prograns.

8. Individualized services to clients are necessitated by the rangée of
problems which affect the rural disadvantaged. Extra staffing is therefore
necessary. '

9. A job developer stot should be filled six-months before a program
begins so that job slots are available as_soon as funds arz available for use.

126




118.

10. Both the pool method and the individual method should be used for slot |
development. The rate of placement into permanent employment is nearly the
same for both. '

11. Paraprofessionals are valuable additions to program staff and in other
social services because the individuals who fill them are often better able to
comnunicate with clients (their peers) than are professionals. Paraprofessional
slots suffer from'a dead-end quality, however, and need built-in upward mobility.

12. Potential work supervisors should be involved in sTot development so
that they are committed to participation. They need orientation to familiar-

"“jze them with participants' problems.

13. Employers best equipped for public employment programs for the disad-
vantaged are either (or both): 1) laﬁge, with access to many resources and jobs,
or 2) social service oriented (used to dealing with “peopie" problems).

4. Job skill training as part of public employment programs is most use-
ful where one skill, such as typing, can qualify an individual for a job.

15. Public employment programs can easily achieve income maintenance ob-
jectives. Transition is much more difficult. .

16.. Retention rates of participants in their permanent, post-program jobs
are as important for the evaluation of public employment programs as is tran-
sition. Retention is most Tikely where: 1) the public employment provided the™
same job duties as the permanent job; 2) the permanent job pays a higher wage
than the public employment job; and 3) the permanent job has the same employer
as the public employment job.

17. Clerical skills are most useful for transfers outside the public em-
ployment program employer. -

18. Public empioyment programs automatically have counteﬁbyclicai effects
by providing emplioyment that otherwise would not exist. :

19. By themselves, public employment programs can not do much to end rural
unemployment and poverty, but can be used as a focal point for integrating a
number of programs and policies that seek this goal. Guidelines for such inte-
gration remain to be developed. _
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Programs for Rural Youth

1. Migration is and will continue to be neceégary.for a large percentage
of rural youth. : . '

2. Primary problems for rural-to-urban migrants are: a) insufficient
training to allow effective competition in the urban job market; and b) lack
of social skills and values necessary for adJustment to life in an urban

3. A 'trip to the c1ty' program of familiarization with urban enters will
not help subsequent migrants in their adjustment to yrban life.

4. The urban bias of program regulations (in the definition of "disad-
vanfaged") is a major problem in implementing federal programs in rural areas.
(It is important to note that this problem was-also discussed at length in the
documents dealing with public employment programs.)

5. Part-time jobs as part of an in-school program have no measurable
impact on the subsequent employment experience of program participants.

6. Programs need to teach both occupational and social skills.

7.  The need for an out-of~school program-is regional-and depends on
school dropout rates.

8. Meshing a rural program with a program in a growth center will pro-
vide added services for rural youth. Complete integration should be avoided
in order to maintain individualized attention necessary for rural programs.

9. Meshing with other employment and training programs, including those
providing on-the-job institutional trainings should be pursured. o

North Star's Guidelines for ﬁural Youth ProgQrams

The program guidelines developed by the North Star project and discussed
in numerous of the documents may be summarized as follows: '

1. "Disadvantaged" should be redefined to give equal weight to low incomes
geographical isolation, and social isolation as criteria for entry into rural
youth projects.

2. In addition to providing "equal opportunitles" for rural youth, rural
program objectives should include aiding the transition from rural to urban
1iving of youth who choose to make that transition. Subgbals éhou}d-inc1ude
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“as a'vehicle for achieving the Subgoals Tisted in 2. above or to ProVide neces-

' cooperation with youth programs in adjacent urban growth centers. {35:251-253)

. gram guidelines through identification and analysis of labor market probiems,
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familiarization with urban living; occupational familiarization and counseling;
and training in how to apply for a job and how to find the best jobs, the best
housing, and the most enjoyable social tife in the city.

3.  While local initiative and supervision should be maintained wherever
possible, outside resources should be utilized where local resources are not
adequate for meeting the objectives for the program.

4. Part-time jobs should be de-emphasized in rural programs and used only

sary income or training in a skﬁ]? that is directly transferrable to the labor
market.

5. Any rural youth project must be flexible enough to allow an individ-
ualized approach to each indiyidua]’s probiems.

6. Programs should seek-to supplement weak rural educational systems and
should not rely on rural schools to provide any essential services without
convincing evidence that individual schools can deliver those services.

7. Vocational counseling appropriate for the young rurai-to-urban migrant
should be coupled with a functioning system for job placement.

8. Administration of rural youth proirams should be structured to include

Suggestions for Future Research

The ORD-funded research .reviewed for this document is impressive in its
scope. Much of it is impressive in its quality. The basic weakness of the
total package is its lack of concentration on answering questions and providing
guidelines for empioyment and training program planners, managers and operators. -
The previous two chapters discussed the need for research that will lead to the
development of models which planners can use to forecast labor supply and demand
in rural areas. This chapter has discussed two viable attempts to produce pro-

development of program models on the basis of that analysis, and analysis of
the outcomes through application of the models for program design and imﬁle-
mentation. The failure of the particular youth program to achieve its objec-
tivés indicates the need for a substantial increase in the number of such Pro-

Jects. 12 9
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It seems clear that isolated projects that analyze some aspect of a single
labor market offer far fewer prospects of producing program guidelines than do
comprehensive projects similar to that undertaken by the North Star Research
and Development Institute and the Vermont Department of Employment Security.
Carefully organized research projects involving program design, implementation,
evaluation, and dissemination of resuits offer‘the best prospect of identifying

and_thoroughly analyzing Tabor market problems and possible programmatic solu-

tions. After studying ail of the documents Tisted in the bibliography of this
report, it is the opinion of the reviewers that ORD would best serve the needs
of its primary market by funding more comprehensive programs inyo]vingvempiri-
cal testing of program models.

Suggestions of a more specific nature, related to the subject matter of
this chapter, include an analysis of the guidelines for youth programs devel-
oped<by the North Star Institute. These-shouid be analyzed by rural program
operators and others with first-hand knowledge of the probliems associated with
programming for rural youth. The purpose of the analysis would be to determine
why the experimental programs made no significant difference 7n the Tives of
participants. Identification of problems with the original program design
might suggest alternative program designs which in turn would require empiri-
cal testing. Herein is generated an argument for a substantial financial com-
mitment to such a project. For without it, the investment in the earlier
project will have produced Tittle of proyrammatic value.

Perhaps the most basic question, not addressed in any of the documents
reviewed here but a good candidate for future research, is the identjification
of the optimal use of available resources. It would make sense to study
whether Iond term success can be significantly enhanced by putting no funds at
all into rural youth or public employment programs and investing all available
resources in projects promoting the economic development of rural areas. Such
research might be based on the hypothesis that building and strengthening local
institutions is a prerequisite to developing the ability to provide training
and employment on a permanent, indigenous basis.

The suggestion that public employment programs can serve as a fulcum for
coordinating a number of programs and policies targeted toward the elimination
of rural unemployment and poverty sugggsts the need for research Teading to

RN

130




~  prehensive regional development efforts.

the development and testing of guidelines for the structuring of such coordin-
ation. Given the political and economic parameters involved, a substantial

research effort is implied.:
As suggested in Chapter I, research is neéded on the mechanisms of regional
. development and the placé of rural areas within such development. Further, the
need is apparent for research that will develop guidelines for and empirically
test programs which integrate rural employment and training programs into com-
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CHAPTER ¥
CONCLUSION

ORD has funded a large number and a wide variety of R&D projects having a
"rural” emphasis. In the course of this project, seventy-one R&D reports cover;
ing more than 11,000 pages and representing work compieted over the years 1963-
75 were reviewed. As indicated earlier, these particular documents were identi-
fied in an earlier ORD project by Gordon Gayer has having, in one way or another,
a rural focus.

“The objectives for this particular project as outlined prior to funding - —
were mutliple. They included the:
- provision of a condensation of the rural R&D experience in a
form particularly useful by CETA manpower planners;

- identification of labor market analysis techniques, of the
implication of labor market analysis, and of programmatic
initiatives that have proven successful in rural areas,
which manpowér planners and program operators can draw upon

" as the current decentralized employment and training program
delivery'system evoives;

- identification of data gaps or unfilied research needs that
ORD can consider in establishing research priorities;

- identification of broad policy issues emergent from the study-
of the labor market problems in rural areas.

As the pieces of the project were pulled together, it became clear that the
‘actual accomplishment of the first two objectives would be more Timited than

_ .uainjtiéliy desired. Data analyzed and information provided were not directly
applicable to the daily problems of current CETA planners and administrators.

The latter point is emphasized by the large proportion of this doctment

dealing with the topics of labor demand and supply {Chapters II and III). In
terms of page allocation, more than seventy percent of this document deals with
those subject areas - a division which reflects the emphasis in the ORD projects
reviewed. This is not a criticism of ORD priorities. To the contrary, the
collection of documents reviewed represent priorities in the labor market and
employment and training fields which were established prior to the decentrali-
zation provided by CETA. This being the case, it would have been surprising

123,
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‘labor market or programmatic analysis is not entirely clear. The term has

‘poverty problems of rural America. The literature has not clearly documented .

124.

to observe a strong programmatic, service delivefy,.and applied or planning
orientation in the R&D collection reviewed.

{t has been the format of this report to provide concltusions or suggestions
for future research at the end of each substantive section. It would not be
useful to repeat those observations and recommendations in their entirety. A
few points areworthsummarizing here, however. These include:

1) What constitutes "rural" and what leads to the use of this term in either
multiple definitions. Under any definition, however, there are labor market
problems in "rural" America, and atthough they are not unique, the origins of
the problems in ryral areas are diffé}ent than those in the urban and suburbanlﬂ
areas. This has required exploring for innovative or popu?atiqn specific pro-
grammatic responses to deal with those problems.

2) The literature dealing with the Supply and/or demand characteristics of
rural_labor markets validates what economic theory would predict a priori. . - ="
Namely, and other things equal, an area-suffering-economic stagnation or a Tow

growth rate, and characterized by low wage *industries, is also characterized by

high unemployment rates and low per capita income. The RED literature has dis-

cussed at some length the role of economic development in the empioyment and

the causes of varying rates of economic development in the rural areas, nor has-
previous research clearly established whether it is effective to encourage
economic development via special efforts as a means of combating geographically
specific labor market probiems. Much more work needs to be done here.

3)  Another significant finding of the literature relates to the behavior of
rural labor force members. It is possible to observe and document the fact that
many rural labor force members do, in fact, behave differently than their urban
counterparts in terms of their degree of attachment to the labor force, mobility,
method of job seeking, etc. However, the mere documentation of urban-rurai
differences in labor market behavior does not explain the reason for the differ-
ences. Many questions remain to be answered including how many of the differ-
ences can be accounted for by culture, by discrimination and by education?
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4}  Dne conclusion which recurs in many studies relates the success of educa-
tion and/or training programs to the motivation of the client. This finding is
not profound. Its validity is commonly accepted by all CETA program opgrators.
Howevers one related point that emerged from the literature and which does have
importance for CETA related personnel is the proposition that most programs do
bést that offer a wide variety of supportive services in addition to basic edu-

~cation_and/or training._ However, given_the substantial_ commitment to work
experience and institutional training and only minor emphasis on related suppor-
tive service programs under CETA, the lesson is;worth repeating.

5) The Yiterature produced several lessons for CETA opefators desiring to
innovate -in-developing their Title I programs. For example, the Vermont Experi-
mental and éemonstration Manpower Pilot Project demonstrated that to encourage.fl-~
people to work, it is -necessary that the earned wage rate and related after-tax

~-="""{ncome available from work appear stable and reasonably higher than the combi-

nation of welfare, medicaid, and food stamp income available without work. -In -- -

~areas where the wage structure is low, it is possible for welfare tradeoffs to
appear favorable. This should lead CETA program planners to develop imaginative
wage subsidies in order to build in adequate incentive. Also of significance to
CETA planners is the importance of transportation in either fostering rural area
economic development or encouraging labor market mobility among rural labor force
members. CETA programs cannot directly solve area transportation problems. How-
ever, knowing that transporation is an important variable in the solution of
rural area labor market problems should ead the CETA planners to examine inno-
vative transportation programs and/or become politically invoived in the broad
area of transportation development.

6) Much of the literature reviewed dealt with the labor problems of rural area
youth. It has been documented that rural area youth compare favorably with urban
youth in educational attainment. They have different attitudes toward job search
and different sets of skills or employability characteristics. However, the
employment and employabitity problems of youth stand out as national problems;
the probiems of rural youth cannot be viewed as unique. In the opinion of the
authors the literature review suggests that youth should be treated as a special
segment of the labor force. A pre]imfnary research effort is required to
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establish and differentiate adult and youth motivation in Jjob search activities.
This should be followed by the designing of demonstration projects to test models
for dealing with special youth employability problems.

7)  This document, reflects the content of the documents reviewed. It is appar-~
ent that much more attention has been focused on rural youth than on older work-
ers in rural areas. That part of the titerature describing factors which affect

tabor supply and demand apply to all age groups. But that part which deals with .
-special target group programs reports on youth programs only. An R&D focus on~

older workers may pe warranted. Regarding setting new R&D priorities, and going
beyond the suggestions outlined in the text above, two suggestions seem in order.
First, comprehensive demonstration projects such as those undertaken by North
Star Research and Development Institute and the Vermont Department of Employment
Security stand out as offering the best prospects of identifying and analyzing

labor market problems and possible programmatic solution. Many of the projects

reviewed were interesting and raised serious labor market or programmatic ques~
tions; but being limited in scope, they may have raised more questions than they
answered. The demonstration project concept provides for both.research and
experimentation, the combination of which can lead to innovative and workable
programmatic developments. Second, the literature reviewed appeared to be more

~ oriented toward the research community than toward the program operators. It

would seem that, in this day of decentralization, DRDP should mandate that al}
R& efforts deal in the most applicable way'with the appiied, program, or oper-
ational implications of the phenomenon they are studying. Clearly, it is a
short extension of any of the labor market analysis projects reviewed to assess
the programmatic, servite delivery, or guideline development of the particular
research, Equally important, it would seem reasonable that ORD mandate that
alt such applied or programmatic discussions be in language which communicates
with, and in formats usable by, manpower practitioners.
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