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In its fifth annual report for 1979, the National
Commission for Employment Policy recommended that the nation make a

. new commitment to improving the employment prospects of disadvantaged
youth. In preparing its findings and recommendations qn youth
" unemployment, the commission received information from the Youth Task

Force; academic consultants; public and private agencies; public

hearings held in Detroit, Memphis, Philadelphia, and Los Angeles; and

the Vice President's Task Force on Youth Employment. The principal

findings and recommendations of the commi®sion are the following: (1)

while most young people are able to make the transition from school

~ to work without undue difficulty, many, espec1a11y minorities, high

- school dropouts, and low-income persons, face serious difficulties;

= (2) only through intensive'programs,'such as the Job Corps, that
provide a broad range of services including educational remediation,
skill training, and placement can we hope to reverse the cumulativ
d1sadvantages-that these young people have faced since birth; (3)
presently available funds for disadvantaged youth should be used
encourage a closer linkage between schools and local employers; and
(4) the Equal Employment Opportunity ,Commission should encourage
employers who are seeking to expand Jhe1r proportion of minority and
female employees by directing them to the youth who complete remedial
education and skill training; and (5) the federal government ;should
explore the possibilities of including in contracts commitments from
employers to hire job-ready disadvantaged youth. The commission also
noted that a sustained high level of general employment is necessary
to provide employment for disadvantaged persons and that the country
should work to increase employmént levels. (KC) .
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NATIONAL COMMISSION FOR EMPLOYMENT POl.icv
1522 K Street, NW, Sulte 300
Washington, D.C. 20005

(202) 724-1545

December 31, 1979

To the President and Congress of the United States: .

The auvached report on Expanding Employment Opportunities for
Disadvantaged Youth is the Commission's fifth annual submission
under the provisions of Public Law 95-524.

In preparing its findings and recommendations on'youth ynem-
‘ployment, the Commission sought and received assistance from a
Mariety of sources, including the work of its Youth Task Force, in-
Lﬂ(‘plh gnalyses prepared by its siaff, contributions from academic
consultants, inputs froma large number of public and private organi-

’ /lmions through public hearings held in Detroit, Memphis, Phila-
=delphia, and Los Angeles, and close collaboration with the staff of the
Vice President’s Task Force on Youth Employment:

Theprinapal éindings and recommendations of the Commission
follow:

—While most young people are able to make the transition from
school to work without undue difficulty, a substanual number,
particularly those who come from families with low-income

- and minority-group status and who have failed 1o acquire a
high school diploma, face serious difficulties. Unless their
educational deficits can be reduced and eliminated, many will

’ not be able to obtain and hold a regular job—™

—Only with intensive programs, such as the Job Corps, which
provide a broad range of services inc luding educational
remediation, skill training, and placement assistance, can we
hope to reverse the cumulative disadvantages that these young
people have faced since.birth. ’




—The presently available funds for disadvaniaged youth should
be utilized 10 encourage a closer linkage between the schoolsand
local employers (via the Private Industry Councils) and
additional funding should be made available to states and
localities that are able and willing to commit themselves to
provide remedial education, including through the establish-
ment and expansion of alternative schooling. ' :

- —The Equal Employment Opportunity Commissiori should
encourage employers who are seeking to expand their propor-
tion of minority'and female employees to improve their utiliza-
tion by directing them to the ongoing supply of young people
‘who complete remedial education and skill training. Further,

“the federal government should explore the potentialities of
including in its grants-in-aid programs and contracts an em-
ployment requirement that would involve commitment on the
part of recipients to hire a percentage of job-ready - .
disadvanuaged youth.

The Commission is convinced that a sustained high level of
) employment is a precondition for reducing the appallingly high .

unemployment rates among disadvantagde youth and that the
Administration and Congress must monitor the ongoing efforts to
bring these young people into the mainstream of the American
economy and society. Failure to do so would place our democracy in
jeopardy. The Commission pledges that it will continue to assist in
any and all ways the efforts of the Congress, the Administration, and
the American people to accomplish this important national goal.

ELI GINZBERG

Chairman
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I. Executive Summary

i

Goals

Given high and nising rates of unemployment, especially among
N minority youth, and the camulative deficits which are often produced

by growing up in a low-income or minority family and community,

the Commission recommends that the nation make a new commit-

ment to improving the employmen prospects of disadvantaged
‘ youth. More specifically:

® The President and the Congress should identify the employ-
abtlity and employment problems of disadvantaged youth as a
domestic issue of critical importance 1o the future well-being
and security of the nation and pledge that the federal govern-
ment and the nation will devote the resources and efforts neces-
sary to its amelioration.

® WHile the federal government should ke the I:ad role, state
and local governments, business, labor. education, and
community-based organizations must undertake substantial
responsibility for improving the employment prospects of
disadvaniaged youth. The local _leaders of all of these
organizations should make a new commitment 1o work together
on amehiorating the problem, and local employers should be
tully involved in helping to plan and implement these efforts.

® Federal resources should be targeted on youth most in need:
While there is no simple way to identify this group, those youth
most at risk come from low-income families, are members of a
minority group, or live in areas with high concentrations of

low-income families. .
&~
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® The major objective of federal education. training, and employ-
ment programs for youth should be to improve the long-term
employability of these youth; that is. their basic education, work
habits. ability to absorb new 'skills on the job, and other
competencies which will permit successful integration into the

| regular work force. T

\
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Elements of A Youth Policy_

The Commission believes that any new set of polic ies should be based
. . - ¥
on the following set of princ iples: :

e Youth unemployment should be viewed principally as a struc-
tural problem and long-term solutions sought. Nevertheless,
there is no question that sustained high levels of employment
are an important precondition for substantially improving the
labor market prospects of disadvantaged youth. )

e Remedying the educational deficienc ies of disadvantaged youth .-
must be high on the nation’s agenda. Without basic hiteracy
skills, youth are unable to take advantage of further education
or tramning and will be permanently consigned to the bottom of
the economic and social ladder. .

® (ur nauon should renew its commitment to chiminate racial
disc rimination and cultural stereotyping in the Jabor market. In
particular, all of our institutions must be involved in creaung a
new environment of trust and confidence between thoseswho
come from different backgrounds so thataccessto good jobs and
wreatment on the job are based on performance alone.

@ Youth themselves must be more fully involved 1n 1mproving
their own employabihity and must make greater efforts 1o meet
the performance standards sct by our educational and cmploy-
ing institutions. To encourage disadvantaged youth to do so.

‘ these performance standards must be clearly articulated and
greater rewards for success in meeting them provided at cach
stage of the employability development process.

]

e Employment and traiming  programs should be carefully
targeted to provide sec ond chance opportunities to those youth,
L who for reasons of family background. poor sc hooling, or race,

ERIC T :
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are likely to be permanently handicapped in the labor market.
These programs should be restructured, where necessary, so as
to have a cumnulative impact on the long-term employability of
participants,

® ‘There myst be a new emphasis on moving those disadvantaged
youth who are ready into unsubsidized private and public sector
jobs. While sheltered experiences may be appropriate at various
stages 1n their development, the ultimate goal should be to
create opportunities for them in the regular labor market. The
federal government should consider using a variety of
expenditure, wx, and regulatory powers to achieve this
objective. - I

“

( ~ Specific Recommendations
e

I'he specific recommendatons which the Commission® believes
would implement these principles follow:

To provide j rtunities: .
" (1) In the event that the unemployment rate rises substantially,
thatas to 7 percent or higher, and more particularly if it stays

at such a h:{zh level for a sustained period, Congress should

expand furfding for priority national goals such as energy
conservation. In so doing it should stipulate that private
firms which obtain contracts to further these goals must hire
a percentage of disadvantaged youth and adults who are
designated by the Job Service or by CE'T'A prime sponsors as
being ready to work. .

To imprave basic educational competencies:

(2) The Presidéntand the€ongressshiouldsupport new funding
for compensatory education in the secondary.schools. These
funds should be used to improve the basic skills of young

people from dlsadvanlaged backgrounds, through well-
fundedl, intensive programs involving special wtorial efforts,
extra after-school sessions, alternative schooling opportu-
nities, compensatory education linked to occupational rain-
ing, and in-service training for teachers.

'Fhe effectiveness of Title 1 of the Elementary and
Secondary Education Actin the elementary schools must not -
be jeopardized by a réduction ini funding at this level. What is

=3
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needed is a comparable pr.(;gram at the jupior and senior
high levels (a) to sustain the positive effects achieved at the

_elementary level and (b) to provide a second chance for those

3)

(1)

“not adequately served at the elemgntary level.

. 1]
To encourage a partnership with other local institutions, a

portion of the new compensatory education lunds recom-
mended in (2) should be set aside for allocation on the basis
of close consultation between the schools an CETA. This
would be comparable to the 22 petcent se;%de under the
Youth EmploymentangsTraining Prograps which should
continue to.be allotated on the basis of such consultation.
The new set-aside would encourage additonal Join efforts
on behall of CETA-eligible youth and miglit lead to the
development of more alternative schpoling opportunities.

The Secretary of Education should’be provided with special
funding to collect, integratg and disseminate informaton
about exemplary programs, such as the adopt-a-school pro-
grams in Qakland, Balumore, and Dallas. While schools
must retain flexibility to deal with local conditions, what has
been learned about effective ways of motivating and asdisting

" disadvantaged youth to acquire the basic skills should be

mobilized to promote wider sharing and adoption ol the
successful models. N

‘To braaden opportunities for minority and female youth:

(3

The F.F.()(is*hmj/ld encourage companies with overall low
minority and/or female unlization o improve their utiliza-
tion by hinng job-ready youth from inner ity s hools or
those trained through CETA programs.

Education, vocational education, and CETA programs
should be implemented in ways that will broaden the
occupational opportunities ol young \;'omen from disad-

wvantaged backgrounds.

Teenage mothers should be treated as a high priority group
in both WIN and CETA and their child care and income
needs should be fully met, with no diminution ol support
under AFDC.when they participate in an education or
training program.

12
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Te-link performance to rewards:
(8) Schools and prime sponsors should be encouraged 'or
‘fequired to establish_ local performance standards and
* dlsad\amaged youth who achieve the standards should be
(/ rewarded with entrance into a more generously stipended
program or with a job opportumty Those who fail to meet

N v the standards should be glven second chance opportunities,

‘whenever posslble

(9) Prime sponsors should gnc()urage the Private Industry Coun-
o cils to obtain specificatibns from employers about thecriteria
N they use in hiring young people, and, to the greatest extent
“ possible, secure commitments from them that young people
who meet their requirements will have a job opening when :
. they leave school or a training program.

To improve « employmenl and training programs;

(10) The Adiinistranon uest, and Con should
enact, a consolidated youth title under the Compréhensive
Employment and Trainin?hcl the principal goal of which -
should be to improve the employability of econ?)mlcally-
disadvantaged youth ages 16 through 21.

T (11) The Department of Labor should encourage CETA prime

. sponsors to invest substantial funds in remedial programs for
the most dlsadvanlaged even if this increases cos(§per indi-
vndual and);t@/suhs In a smaller number being served.

(12) The Job Corps should be maintained as a separate program,
and once current enrollment limits are reached, the’program
shouid be further expanded.

(13) The Congress should desngnale the ehglble populauon'
under the new consohdqled youth title as all youth from
families i@’ which income was at or,below 70 percent of the
Bureau of &bor Statistics lower living standard.

(14) Pfime sponsors should be permitted to uilize up to 20
percent of their funds under the youth title to assist.youth
who do not meet the income requirement but nevertheless
face substantial barriers to employment. '

(15) The majority of the funds for the consolidated: youth title
should be distributed by forifula to local prime sponsors.

7
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(16)

To move disadvantaged youth-i jobs:

(7

(18)

(19)

However, a sizeable portion should be set aside for supple-
mental grants to areas with high concentrations of low:
income families and another portion should be reserved tQ
the Secretary of Labor to reward superior performance or to
fund innovative programs, particularly those of an
interdepartmental nature.

Congres; should provide for forward funding, a five-year
authorization and additiénal emphasis on staff development
under the new youth title.

.

Stori-term, subsidized work experiences in the private sector’

should be permitted under CETA with safeguards to insure
thiat employers do not misuse the program and that the youth
are provided with a carefully structuredand supervised learn-
ing experience or training opportunity.

The President, with advice from the Office of Personnel
Management, should consider making youth, who have,
successfully completed a CETA program involving experi-
ence in a federal agency, cligible for conversion to entry level
positions in the career service on a noncompetitive basis.

The President should direct the Secretary of Defense to review
the experience of Project 100,000 during the late 1960’s which
was successful in.recruiting and providing special training
for 246,000 young men who did not meet the regular qualifi-

N ationy. £l

(20) When the various pieces of legislation that authorize grants-

in-aid are being considered for adoption or renewal, the

Administration and the Congress should consider writingin

provisions that would encourage or require that the grant

recipients employ a specified percentage of disadvantaged .
youth who are referred to them as job ready by either the Job

Service or thg.CETA prime sponsor.

(21) The President should direct the Office of Management a;nd

Budget, with the assistance of other appropriate agencies, 0
determine whether and how the procurement process might
be modified so that there would be new incentives for em-
ployers to hire structurally-unemployed adults and disad-

vantaged youth.

14




Finally, to insure long-term cumulative progress in improving the

employment prospects of disadvantaged youth, the Commission

recommends that:

(22) Congress should review annually the extent to which the

gross discrepancies in the employment to population ratios
and the unemployment rates for minority youth relative 1o
white youth and adults are narrowed as a result of imple- :
menting the foregoing recommendations. In the absegice of
substantial and continuing progress in narrowing the gaps,
the Administration and the Congress should seek to fashion
revised and new programs which hold.greater potential to
ameliorate the presentintolerable situation where our society
has no regular job opportunities for many young people who
come of working age. ’

ERIC
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II. Text of
Recommendations

A. A National Commitment to Disadvan

While unemployment rates for youth are very high, most youth make
the transition from school to work without serious prpblems. In fact,
among white youth, the proportion successfully entering the labor
market over the past decade has increased. Among minority youth, on
the other hand, there has been a marked decline in the proportion
both seeking and finding work. The consequences of not attending to -

“this situation are serious and include crime, alienation, and reduced

social mobility as well as lower incomes.and lost output.

Past efforts to deal with the labor market problems of disadvan-
taged youth have tended to stress the provision of jobs and have not
fully come to grips with the cumulative deficits produced by growing -
up in a low-income minority family and community. Enhahcing the
employment prospects of these youth can be*achieved only if schools,
community-based organizations, training institutions, and the job
market are more effectively involved in joint efforts to overcome the
legacy of poverty and racial discrimination.

Given the seriousness of the problem and the nature of the deficits

“which must be overcome, the Commission believes that:

@ The President and the Congress should identify the employ-
ability and employment problems of disadvantaged youth as a
domestic issue of critical importance to the future well-being
and security of the nation and pledge that the federal govern-
ment and the nation will devote the resources and efforts neces-
sary to its amelioration.

® While the federal government should take the lead role, state
and local governments, business, labor, education, and
community-based organizations must undertake substantial

: 16
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responsibility for improving the employment prospects of
disadvantaged youth. The local leaders of all these organiza-
tions should make a new commitment to work together on
ameliorating the problem, and local employers should be fully
involved in helping to plan and implement these efforts.

’ *

Federal resources should be targeted on youth most in need.
While there is no simple way 1o identify this group, those youth
most at risk come from low-income.families, are members of a
minority group, ot live i areas with hngh concentrations ol
low-income famihes.

‘The major objective of federal education, training, and employ-
ment programs for youth should be to improve the long-term
employability of these youth, that s, their basic education, work
habits, ability 1o absorb new skills on the job, and other compe-
tencies which will permit successful integration into the regular
work force.

B. Elements of A Youth Policy -

‘The reasons that disadvantaged youth have problems in the labor
market are many and these reasons interact. Based on the Commis-
sion staff’s analysis. the most lmpondm causes of their joblessness
appear to be the inability of the economy to absorb all those who want
to work combined with educational handicaps and discrimination
which putdisadvantaged, and especially minority, youthat the end of
the hiring queue, regardless of the state of the econgmy. The lack of
sufficient job opportunities for these youth, or of opportunities for
upward mobility consistent with their aspirations, has produced a
situation in which many of our youth no longer strive for excellence
in the classroom or the workplace. Employers, for their part, have
turned o other sources of Idbomledvmg subsidized work experience
programs in the public sector as ihe dominant source of employment
for minority youth, While these programs provide income and job
opportunmties which would not otherwise exist, they appear to have
few long-term benefits and a limited ability to integrate youth into
the regular labor market.
Based on these findings, the Commission believes that any new set
of policies should be based on the following set of principles:
® Youth unemployment should be viewed principally as a struc-
»  tural problem and long-term solutions sought. Nevertheless,

ERI!
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there is no question that sustained high levels of employment
are an important precondition for substantially improving the
labor market prospects of disadvanuaged youth.

® Remedying the educational deficiencies of disadvantaged youth
must be high on th¢ naton’s agenda. Without basic literacy
skills, youth are unable to take advantage of further education
or training and will be permanently consigned to the bottom of
the economic and social ladder.

® Our naton should renew its commitment 1o eliminate racial
discrimination and culwural stereotyping in the labor market. In.
parucular, all of our institutions must be involved in creating a
new environment of trust and confidence between those who
come from different backgrounds so that access to good jobs and
treatment on the job are based on performance alone.

® Youth themselves must be more fully involved in improving
their own employability and must make greater efforts 10 meet
the performance standards set by our educational and employ-
ing institutions. To encourage disadvantaged youth o do so.
these performance standards must be clearly articulated and
greater rewards for success in meeting them provided at each
stage of the employability development process. '

~

® Lmployment and training programs should be carefully tar-
geted 10 provide second chance opportunities to those youth,
who for reasons of family background, poor schooling, or race,
are hikely to be permanently handicapped in the labor market.
These programs should be restructured, where necessary, so as
to have a cumulative impact on the long-term employability of
participants.

f

® There must be a new emphasis on moving those disadvantaged
youth who are ready into unsubsidized private and public sector
jobs. While sheltered experiences may be appropriate at various
stages in their development, the ulumate goal should be to
create opportunities for them in the regular labor market. The
federal government should consider using a variety of
expenditure, tax, and regulatory powers to achieve this
objective.
In the sections that follow, the Commission provides a number of
more specific recommendations which it feels would further these
objectives. , '

13
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C. Adequate Job Opportunities

‘The Commission believes that the employment problems of disad-
vantaged youth will be severe no matter what the state of the economy
and most of its recommendations are directi"d to needed structural
changes for the longer-term. Nevertheless, it is concerned about the
* possible impact of a recession on the employment prospects of youth,
The evidence is clear that youth employment, and especially minority
youth employment, is even more sensitive to the business cycle than
adult employment. Moreover, in periods of economic slack, other
measures will simply reallocate existing opportunities and will be
strongly resisted for this reason. Thus, the Commission recommends v
that: -
(1) In the event that the unemplayment rate rises substantially,
that is to 7 percent or higher, and more particularly if it stays
at such a high level for a sustained period, Congress should
expand funding for priority national goals such as energy -
conservation. In s0 doing it should stipulate thatr private
firms which obtain contracts to further these goals must hire
a percentage of disadvantaged youth and adulis who are
designated by the Job Service or by CETA prime sponsors as
being ready to work.

D. New Directions for Educational Policies

Ma'stery of basic reading, writing, and computational skills is a pre-
requisite for other kinds of training, including on-the-job training,
with the result that these skills are almost universally demanded by
employers. High school dropouts, who are disproportionately black
and Hispanic, face a significantly higher probability of becoming
unemployed than do high school graduates. Even among those who
graduate from high school, especially from inner city schools, the
acquisition of basic skills is likely to be deficient. Any serious strategy
for improving the labor market prospects of disadvantaged youth
must put major emphasis on closing the basic skills gap. If this gap is
not closed, the employment prospects of these youth will worsen as
unskilled jobs in industry or agriculture continue to decline-as a
proportion of 1otal job opportunities.

The federal government has made a strong commitment toward
providing funds for low-income students who wish to go on to
college or other post-secondary training. An equally strong commit-

19 -
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ment must be made 1o provide funds [or remedial programs o serve
low-income youth who are not college-bound but who lack the basic
skills. . ‘

The schools have been, and should continue to be, the primary
institution for providing these basic skills. However, itis critical that
a partnership with employers and employment and training pro-
grams be forged so that disadvantaged youth will have more learning

‘()pp()numues outside of the regular classroom and greater motiva-

tion to acquire the basic skills. Accordingly, the Commission makes
the lollowing recommendatons:

(2) The President and the Congress should support new funding
for compensatory education in the secondary schools. These
funds should be used to improve the basic skills ol young
people from disadvantaged backgrounds, through well-
funded, intensive programs involving special tutorial efforts,
extra alter-school sessions, alternative schooling opportuni-
ties, compensatory education  linked o'y occupational
traiming, and in-service training for teachers. The elfective-
ness of Title I of the Elementary and Secondary Education
Actn the elementary schools must not be jmpardﬁ’é)d by a
reducuon in funding at this level. What is needed is a
comparable program at the junior and senior high levels (a)
to sustain the positive ¢ffects achieved at the elementary level
and (b) to provide a second chance for those not dd(’quau'ly
served at the elementary level.

I'o encourage a partnership with other local institutions, a
portion of the new compensatory education funds recom-
mended 1n (2) should be set-aside for allocation on the basis
of dose consultauon between the schools and CETA. This
would be comparable to the 22 percent set-aside under the
Youth Employment and Training Program which should
continue to be allocated on the basis of such consulation.
The new set-aside would encourage additonal joint efforts
on behall of CETA-eligible youth and might lead to the
developtent of more alternative schooling opportunities.

I'he Secretary of Education should be provided with special
funding to collect, integrate and disseminate information
about exemplary programs, such as the adopt-a-school pro-
grams in Oakland, Baltimore, and Dallas. While schools
must retain flexibility o deal with local conditions, what has

15
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been learned about effective ways of motivating and assisting

disadvantaged youth to acquire the basic skills should be
mobilized to promote wider sharing and adoption of the
“successful models.

1

E. Broadening Opportunities for Minority
and Female Youth

The poli::b of the Equal Employment Opportunity Commission
(EEQC) identify patterns of systemic discrimination against
minorities and women and to encourage employers to voluntarily
pursue remedial actions that will bring them into compliance with
Title VII of the Civil Rights Act of 1964 provides a significant oppor-
tunity to increase the number and proportion of minority and female
youth who can be placed into regular jobs. The EEOC is ina position
to identify by prime sponsor area those employers whose work forces
are not representative of the local labor force.

Accordingly, the Commission recommends that:

(5) The EEOC should encourage companies with overall low
minority and/or female utilization to improve their utiliza:
tuon by hiring job-ready youth from inner aty schools or
those trained through CETA programs.

Improving the employability of disadvantaged young women, the
vast majority of whom are going to have family supportresponsibih-
ties at some point in their lives, requires opening up to them a wider
range of occupational choices than those that most working women
currently have. All youth-oriented labor market policies have a
potential impact—for better or worse—on future patterns of occu-
pational segregation which currently confine women, and especially
minority women, to the lowest paid jobs.

Within the group of disadvaniaged young women, teenage '
mothers have special needs. They not only need income support but
also require money for child care services while completing their
schooling or training in order to obtain the requisite skills which will
enable them 10 earn an income equal to or above that available to
them as welfare recipients. '

It is with these needs 1in mind that the Commission recommends
that:

(6) Education, vocational education, and CETA programs
should be implemented in ways that will broaden the occu-
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pational opportunities of young women from disadvantiaged
backgrounds.

‘Teenage mothers should be treated as a high priority group
in both WIN and CETA and their child care and income
needs should be fully met, with no diminution of support
under AFDC when they participate in an education or
training program. .

’

Q’/./Linking Performance to Rewards

/ Too often, both in our schools and our employmentand training
programs, pérformance standards have not been established or
L‘ maintained. The result is that graduation from high school or com-

pletion

of a CETA program have had less value in helping young

people obtain jobs than would be the case if employers had confi-
dence irythese credentials and were willing to commit jobs based on
them. This lack of standards is one reason why disadvantaged youth
themselves have had littde incentitive to succeed. They need to be
convinced that if they take steps to improve their competencies these
efforts will be appropriately rewarded in the labor market, Unless
they are motivated to improve their own educational competencies or
lemployability. the chances that such programs can be successful are
slim. Therefore, the Commission recommends that:

)

1
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Schools and prime sponsors should be encouraged or
required 1o establish local performance standards and
disadvantaged youth who achieve the standards should be
rewarded with entrance into a more generously stipended
program or with a job opportunity. Those who fail to meet
the standards should be given second chance opportunities,
whenever possible.

Prime sponsors should encourage the Private Industry Coun-
cils to obtain specifications from employers about the criteria
they use 1n hiring young people, and, to the greatest extent
possible, secure commitments from them that young people
who meet their requirements will have a job opening When
they leave school or a traimiig program:
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G. N{ wDirections for Youth Eniploymem
’ %%d Training Programs

The Youth Employment and Demonstration Projects Act of 1977 was

- designed to promote a reassessment and redirection of youth employ-
ment programs. Through a variety of new program initiatives and a
“large-scale research and demonstration effort, much has been learmed
about what works best for whom, and the reldtiopships between
schools, employment and training programs, and the private sector
have been explored and fostered.

While the results of these efforts are not complete, the Commission
believes enough information is available 1o recommend that:

(10) The Adrainistralion should request, and Congress should

. * enact, a consolidated youth title under the Comprehensive--
Employment and Training Act, the principal goal of which
should be to improve the employability of economically dis-
advantaged youth ages 16 through 21.

The Commission has been reluctant to support separate pro ]
for separate groups under CETA. However, the severity of lh‘::!l\
ployment problems for disadvantaged youth and the importance of ‘
establishing collaboration with the school system in serving this age
group convinces us that a separate title is needed at this time.

‘The Youth Title should provide for a new comprehensive program
which would replace the Youth Employment and Training Program

~ (YETP), the Youth Community Conservation and Improvement

Program (YCCIP), and the Summer Youth Employment Program
(SYEP). The present level of funding for these programs must be at
least maintained if the desired results of consolidation are to be
realized.

Because of severe depyivation, disadvantaged young people nged .
access to a wide range of services including remedial education, skill
training, work experience and knowledge of how to look forand get a
job. For this reason, the Commission reject§ préscribing approaches
under the new youth title. However, for youth in need of compre-
hensive remediation, programs must be of sufficient quality and
duration to mfake a contribution to the youth'semployability. There-
fore, the Commission recommends that: :

(11) The Department of Labor should encourage CETA prime
sponsors to invest substantial funds in remedial programs for
the most disadvantaged, even if this increases costs per indi-
vidual and results in a smaller number being served.

-
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One of the most successful employment and training programs is
the Job Corps, which provides comprehensive services in residential
centers to the most seriously disadvantaged youth. Because of its
demonstrated record of success in recent years, the Commission
recommends that:

(12) The Job Corps should be maintained as a separate program,
‘ and once current enrollment limits are reached, the program
- should be further expanded. '

Youth from economically disadvantaged backgreunds are more
likely than other youth 0 be in need of employment and eniploy-
ability development assistance. It is especially important (o reach this
group—half of whom are nonwhite ot Hispanic—at an early age.
Accordingly, the Commission recommends that:

(13) , The Congress should designate the eligible population

under the new consolidated youth title as all youth from

) families in which income was at or below 70 percent of the

. Bureau of Labor Suatistics lower living standard.
I'his recommendation  reconfirms .the position taken by the
Commiussion in its Third Annual Report that a single set of basic
eligibihity requirements be used throughout CETA and that youth
programs be income-conditioned under the same definitions of
income that prevail in other parts of CETA.

I'e this the Commission would add one variation. The Commis-
sion’s Youth Task Force.heard testimeny at its field hearings that a
stiictincome himit may unnecessarily penalize youth from families
with incomes shightly above the limit, youth from working poor
tamihies and others who are greatly in need of help 1o succeed in the
labor market. Therefore, the Commission recommends that:

(14 Prime sponsors should be permitted to utilize up 10 20% of
their funds under the youth title 1o assist youth who do not
meet  the income  requirement but nevertheless  face
substantial barriers 10 employment.

Whether the purposes of a youth title can be achieved and youth

- most in need served depends on the way in which funds are allocated.
If there 13 poor articulaton betyeen the distribution of the popula*
tion most in need ard the distribution pfavailable funds, the employ-
ment problems of disadvanuged youth will persist. Moreover, the
Commission believes that intensive targeting on areas w here there are
concentrations of low-income families is needed. Finally, sufficient

- funds should be reserved to the Secretary of Labor to provide incen-
uves for innovation, (oordination and exemplary performance.

ERIC

A o




Acgordingly, the Commission recommends that: .

(15)/ I'he majorty of the funds for the consolidated youth utle
should be distributed by formula to local prime sponsors.
However. o sizeable portion should be set aside for supple-
mental grants to areas with high concentrations of low-
income families and another, portion should be reserved to
the Secretary of Labor to reward superior performance or to
fund 1nnovatve programs, “parucularly  those ol an

inrerdepartmental nature.

‘Under the Youth Employment and Demonstrations Projects Act,
the Secretary of Labor was granted a significantamount of money for
research and demonstraton. In ws Third Annual Report,'the Com-
mission noted that 1t recognized the value of such programs, but
stated that once these programs have operated long eénough o be
assessed. the successful ones should be folded into general allocatio
to the prime sponsors. Now that this large scaleeffort has been undztﬁ-
waken, the Commission recommends that research and demonstration
moncy under the youth title be reduced. There are, however, two
projects the Comrmssion would like the Secretary to pursue under
recommendation (15) above. In collaboration with the Secretaries of
Education, Commerce, Housing and Urban ‘Development, Health
and Human Services, and the Admmnistrator of the Community
Services Administration, the Secretary of Labor should support
cfforts aimed at utilizing funds from various agencies on joint pro-
grams and services to improve employability preparation for young
prople, and to enhance community economic development, particu-
larly 1 the naton’s ates and counties with the largest concentra-
uons of disadvantaged youth. Efforts should be taken to disseminate
the findings from the more suc cessful efforts and to modily depart-
mentally-funded programs to reflect the new findings. Second, while
all prime sponsors should be expected to achieve their prescribed
performance goals, the Secretary should establish an incentive pro-
gram to reward prime sponsors who do an exceptionally good job at
meeting their performance standards. )

« Grucial 1o the effective operation of ysuth employment programs 1s
_adequate planning and implementagon time, a stable funding and
Programs environment, and dedicgted, experienced staff. To
accomplish these objectives and promdje more effective cooperation
.among local educational, training and employer communities, the
Commission recommends that:

.
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(16) Congress should provide for forward funding. a five-year
authorzation and addinonal emphasis on stalf development
under the new youth utle.

It should be noted that the major federal education programs already
have these components. - .

H. Moving Disadvantaged Youth into Regular Jobs

Federatemployment and vaiming programs have failed in the past 1o

adequately involve the private sector in the employability develop-

ment process. The Youth Employment and Demonstration Projects
Actcontained several néw experiments to gncourage the private sector
to particpate more actively in training and employing young people
with labor market handicaps. including up to 100 percent subsidy of
their wiges. In addition, the Private Industry Councils created under

“Ttde VITof CETA have been encouraged 1o undertake a number of

acuvities o unprove the vmpl()Y?biluy of youth. Private Industry
Counals, by wirture of their independence and the community
standing and experience of their membérs, are in a unique position to
contribute to unproving the employability deyelopment of youth by
msunng thdo s related o the skills employets seek and by opening
up opportunities for taiming and later employment in the private
sector. Finallv. the Targeted Jobs Tax Credit, passed as part of the
Revenue Act of 1978, provides infenuves for employers to hire dis-
advantaged youth between the ages of 18 and 24.

I'he Commission has earhgr supported all of these initiatives for

nyegrating youth more effectivelyanto the private sector, and believes
that such efforts should be carefully monitored and wherever possible
expanded. In parucular. the current prohibition against private
sector work expenience ainder CE'T A isdepriving youth of opportuni-
ues to learn more readily transierable skills, 1o be exposed to a wider
vaniety of work setungs, .and to acquire valuable contacts and refer-
ences for future employment. In addition, such experiences could
help 1o break down t{w resistance of many employers to hiring youth
from disadvantaged minonty communities. Accordingly, the Com-
mission recommends thac:

(17) Shori-term subsidized work experiences in the private sector
should be permitted under CETA with safeguards 10 insyre
that employers do not misuse the program and that the youth
are provided with'a careflly stiuctured and supervised learn-
INE experience or raining opporunity.
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_ Whilg the above efforts to integrate youth into the regular job
market are important, they by no means exhaust the levérage of the
federal government since the latter accounts, directly or indirectly
through its grants to other levels of government and to private con-
tractors, for a substantial proportion of all employment. .
With a civilian workforce of 2.8 million and a uniformed military
~ force of 2.1 miltion, the federal government is the nation’s largest
employer. Since it believes that the federal gofﬁnmem should take
the lead in praviding opportunities for disadvantaged youth, the
Commission recommends that: ‘ .

(18) The President, with advice from the Office of Personnel
Management,- should consider making youth, who have
.successfully completed a CETA program isvelving experi-
ence in a federal agency, eligible for conversion to entry level
positions in the career servifg:on'a noncompetitive basis.

(19) The Presidént should direct the Secretary of Defense to review
the experience of Project 100,000 during the late 1960’s which
wgs successful in recruiting and providing special training
for 246,000 young men who did not meet the regular qualifi-
cations. . e : _

Federal grants-in-aid to state and local governments are now in the
range of $80 billion per year: While a substantial portion of the grant-
in-aid funds are used to provide services or benefits to individuals,
such as gants for medicaid and incofije security paynlg\t:, many of
the grants sustain or generate employment.,Some movement toward
l_argeting a portion of thevem-ploymem_gs\rd\erated by grant funds has
taken place in the recent past. Mandatory approaches were proposed
in the Labor Intensive Public Works Act of 1978, and voluntary ap-
proaches in the National Public Works and Economic Development
Act of 1979. Serious co_nsideration is also being given to the possible
use of administrative requirements and incemiv}s to accomplish
employment objectives. ‘ .

The Commission believes these efforts should be extended and
recommends that:

(20) Whén the various pieces of legislation that authorize grants-
in-aid are being considered for adoption or renewal, the
Administration and the Congress should consider writing in
provisions that would encourage or require that the grant
recipients employ a specified percentage of disadvantaged
youth wiro are referred to them as job ready by either the Job

/Sewice or the CETA prime sponsor. Z
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During fiscal year 1978 the government spent some $95.6 billion
* through contracts for supplies and equipment, research.and develop-
ment, and construction and other services. About 35 million workers
are covered by federal contract compliance regulations ur:ld;%xecu-
tive Order 11246. Although the contract procurement mecha#tism has
long been considered a potentially fruitful area for pursuing a
argeted employment Sbjective, relatively little is knowngabout the
range of employment that is generated through the procurement
process. The Commission believes that, as a result of the
establishment of a Federal Procurement Data Center under OMB’s
Office of Fe Procurement Policy, it is now possible to begin to
collect data ¥ will help to illumigate the question of whether
procurement policy should be used to pursue targeted employment
goals. Thus, the Commission recommends that:

(21) The President should direct the Office of Management and
Budget, 'with the assistance of other appropriate agencies, to
determine whether and how the procurement process might
be modified so that there would be new incentivgs for
employers to hih%) structurally unemployed adulis and
disadvantaged youth. R .

I. Monitoring Progress

It will not be possible to eliminate the employment problems of
disadvantaged youth quickly or cheaply, and the Commission
believes that the nation will need to make a sustained commitment
over many years if real progress is to occur. This progress must be
monitored and changes in programs implemented as more knowl-
edge becomes ;available. For these reasons, the Commission
recommends that: '
(22) Congress should review annually the extent to which th
gross discrepancies ip the employment to population rami
‘and the unempl ent rates for minority youth relative t
white youth and" adults are narrowed -as a”result of
implementing the foregoing recommendations. In the
absence of substantial and continuing progress in narrowing
the gaps, the Administration and the Congress should seek to
fashion fevised and new programs which hold greater
potential to ameliorate the present intolerable situation
where our society has no regular jéb opportunities for many
young people who come of working age.
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Chapter I.
Overview

&

Over the past year, the National Commission for Employment Policy
conducted an extensive review and reassessment of youth labor
market policies. This review was based on information gathered
from: field hearings canducted by the Commission in four cities in
May and June 1979; several meetings and seminars with experts and
practitioners; the background papers and deliberations of a&tiomil
conference on youth employment in August 1979, cosponsored by the
American Assembly and the Commission; and several research
projects sponsored by the Commission. Three topics were examined:
—the dimensions, causes and consequences of youth labor market
problems; -
—the goals, priorities, and options for public policies to reduce
these problems; and '
—the lessons from past program experiences.

One recurrent theme in this report is the lack of definitive answers
to some very basic questions. After years of research on youth labor
market problems, one would think that there would be some
agreement, for example, on why youth joblessness is high and why
minority yoyth joblessness is even higher. After years of experience in
operating education, employment, and training programs, one
would have hoped for a better understanding of what works best for
whom. This overview is written without many of the usual caveats .
about the “need for further research.” But the reader is forewarned
that the next generation of youth labor market policies will have to be
developed with incomplete and uncertain understanding of what it is
that will really help. One solid lesson from our past experiences is
that one needs to be cautious about expecting too much from whay
ever policies are developed.
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A. Youth Labor Market Problems

The report opens with a review of the dimensions, causes, and-conse-

quences of youth labor market problems. Chapters 2and 3 emphasize

that the high unemployment rates of youth are only one aspect of the

problem. A more complete picture is obtained by examining

employment rates, wages, occupations, and the patterns of progress,
. or lack of progress, which occur as youth age. Non-labor market
activities such as schooling and military service are also important,
both as an explanation of what youth who are out of theJabor market
are doing and as additional signs of whether they are on paths that
will lead to successful adult careers.

The majority of people go through their teenage and young adult
years (ages 16 through 24) without serious problems. Their early
labor market encounters may involve unemployment and almost
certainly involve very low wages, relative to what they will earn later
on, but by the end of the period they have made a successfyl transition
to normal adult work roles. A

Those wh less well are the subject of most of this report. Along
some continuum of need, the odds of making a less-than-successful
transition are increased greatly if ome is from an economically-
disadvantaged family or is a member of a group that has been subject
to widespread discrimination. Black and Hispanic youth still have
unemployment rates much higher than those of white youth and afar
smaller proportion of each of these groups is employed; indeed, along
both dimensions the position of black youth has been deteriorating.
This is not to deny the progress that has occurred: the black youth
who do have jobs are earning wages which are much closer to those of
white youth than was true even a decade ago.

Another group that faces substantial discrimination in the labor
market is young women. The main problem for this group is occupa-
tional segregation: women start out with somewhat higher unem-
ployment rates and lower wage rates than men of the same age, butin
very different occupations; this is an important factor in the widening
of the earnings gap that comes at later ages.

‘The reasons why some youth are especially likely to have problems .
in the labor market can be put into three categories: those associated
with a lack of jobs; those that relate to the characteristics of youth
themselves; and those that involve the mechanisms through which
young job seckers are matched with job vacancies. These causes
interact, but it is useful, especially in developing policy, toattempt to
distinguish among them.
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Youth employment, especially minority youyth employment, is
particularly sensitive to the state of the economys; in a recession, their
employment losses tend 1o be relatively greater than those incurred by
older workers. But even in a period of strong demand, employers tend
to place youth toward the back of the hiring queue. Legal and social
floors on wage rates, as well as youth’s own preferences, limit the
degree 10 which youth can move ahead in the queue by offering to
work for lower wages. An additional reason for their unfavorable
position in the hiring queue is discriminationi which is especially
acute among minority youth. Another factor that contributes to
youth unemployment is a growing imbalance between the types of
jobs that employers need to fill and the qualifications of youth.
Finally, the huge growth in the size of the youth labor force in recent

ars and, to a lesser extent, the growth in the number of women and
:};do(umemed workers, has also increased the competition for jobs.

Not a]l of the problem can be blamed on a lack of jobs. Whatever
the number of available opportunities, youth would be in a better
position to compete for them if they were better prepared for work.
Their chances of success are reduced by a lack of basic reading,
writing, and mathematical skills; poor credentials (e.g., lack of a high
s¢ hool diploma); unwillingness 10 accept the kinds of jobs for which
they quahify; lack of imtiative; and poor attitudes. Employers look to
educational attainment and previous work experience as indicators of
whether a job candidate will succeed. Minorty youth, despite
considerable progress in recent years, still are behind other youth in
educational attainment, basis skills, and experience. Also, some are
reluctant 1o take certain kinds of entry-level jobs for fear that they will
never break out of that market; the experience of their parents
provides a basis for these fears.

Finally, lack of knowledge of the world of work, how to look for
work, and how to conduct oneself in a job interview are serious
iunpediments for some youth. For youth whose families and friends
do not participate in good job networks, finding work can be particu-
larly difficult. One indicator of this is the substantially lower fraction
of black than of white youth that move directly into a job withoutany
mtervening unemployment, a factor that has contributed 10 the
widening gap in their unemployment rates during the past decade.

While youth unemployment is high, there is a substantial drop in
the unemployment rates of every race-sex group as they age, causing
many to question the seriousness of the problém. Apart from the lost
carnings and output that result when young people are out of work,
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why should society be especially concerned? Some of the answers are
- provided in Chapter 3, which examines the impact of early labor
market experiences on later success in the labor market, on attitudes,
and on arime and early childbearing. While it is difficult to disen-,
tangle causality, there is growing evidence that nonemployment in
the initial period after leaving school is an important cause of lower
earnings as an adult—even alter taking into account individual
characterisiics that may have contribuid to both. The advefse psy-.
chological consequences appear to include loss of self-confidence and
lowered aspirations. A link between poor job prospects and the
decision to participate in criminal activities also appears (o exist,
although the evidence is less well-developed in this case. Finally,
there may be a link between poor labor market prospects and very
early childbearing. If this link exists, it becomes all the more
important to reduce unemployment, especially among young
women, since teenage parenthood quite clearly leads to poverty,
wellare dependency, and impaired life chances lor these families. .

B. Policy Development

-

Any new set of youth labor market policies should be baetherh a clear
understanding of what it is that we are trying to accomplish and lor
whom. Once the goals and priorities are established, then the
strategies for achieving the goals and the design ol effective programs
to implement the strategies can be considered. But without well-
defined goals, it is difficult to tell whether a program is even working.
Chapter 4 addresses three issues: the goals of youth labor market
policies, the priority that should be given to youth relative to adults,
and the criteria that should be used to determine which youth should
receive assistance.

1 wo fundamental policy goalsare snggested as relevant: the fairstas
to provide immediate employment; the second is to provide experi-
ences that will improve long-term employability. Present employ-
ment and training progtams for youth largely emphasize the former,
while education programs tend to emphasize the latter. The
appropriate balance between the two goals will depend partly on the
age and situation of the individual being served, but normally the
focus should be on employability [or the youngest age group with
employment taking on increasing importance with age. In addition,
a more gradual transition between education and work might be
desirable.
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Given limited resources, difficult decisions about who should be
given i)ri()rlly In any new programs will need to be made. Young
people are not the only ones who can benefit from labor market
assistance and, among youth, there are likely to be rnany more with a
reasonable claim that can be served. In a life cycle perspective, the
choice is meen helping tomorrow's adults now or waiting for them
to age. 1 rsuing the employment goal, a case can be made (or
waiting, given the gencrally greater family responsibilities and pro-
ducuvity of older workers; however, the long-term consequences of
not providing employment 1o jobless youth may argue in the other
direction. In pursuing the employability goal, the case is stronger for
helping people early in life—if they are mature enough to be helped.

In choosing among youth, three kinds of criteria should be con-
sidered, cach of which may lead 10 a different wargeting decision:
putting the resources where they produce the greatest results; arget-
ing on youth who are most in need; or using the resources to provide
imcentives for vouth to behave mosocially -approved ways. One possi-
ble approach would be to first classify youth according to the kind of
assistance which 1s most likely 1o be effective in meeung their needs,
and then to target the assistance not only 10 those who are most in
need but also 1o those who demonstrate a willingness to meet cerain
approved performance standards. '

In Chapter 5, eleven major policy options which might be used o
achieve the employment and employability development goals are
presented and discussed. The options [or increasing job opportuni-
ues include: macrocconomic stimulation, argeted job creation,
minimum wage reductnon, anudiscrimination acavines, and reduc -
g the number of undocumented workers. While it 1s clear that
macrocconomic stmulation: increases job opportunites for youth,
4Nd that without it all other policies simply reshulfle opportuniues,
by 1tself 1t will certainly not eluminate the relauvely high rates of
youth unemployment or the differentially  poor prospects of
minorities. Subsidized job creanon and changes in the minimum
wage are two addinonal ways of sumulatung demand. Both involve
reducing the costs of employing youth, with the former being more
costly to the federal government, but probably more effecuve and
acceptable. Vigorous enforcement of laws prohibiting discniminas
uon against minontes and women continues to be needed, but it
would be impracncal and possibly counterproductive 1o extend
coverage to all youth. Finally, although undocumented workers are
probably in competiton with some youth, 1t would be difficult to
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reduce their numbers without curbing civil liberties and jeopardizing
our relationships with other countries. ‘

The options for increasing the qualifications of youth and improv-
ing their ability to find employment follow directly from the earlier
discussion of some of the causes of youth labor market problems.
Improvement of basic educational competencies for those who have
not mastered the three R's is critical, and will become all the more
important as our economy becomes more technologically sophisti-
cated and paper oriented. Specific skill training is less important
since many skills can be learned on the job but €arly exposure to
vocational training should be considered as a means of motivating

sthe participants to stay in school and to acquire the more basic skills.
Improvement in basic socialization and motivdtion for both educa-
tion and work is acknowledged 1o be important for some youth.
However, it is not clear what could be done by the federal government
that would have a major impact.

The options for improving labor market transitions include:
increasing young people’s general knowledge of the world of work
and of different career options; providing them with more specific
information about job vacancies in their own labor markets; and
teaching them how to search for and obtain employment. These
activities are especially important for youth .who have not been
exposed to successful adult work patterns and who do not have access

”

» 1o good informal job networks. :

C. Program Experiences

For a number of years the federal government has sponsored sub-
stantial education, employment, and training activities for youth,
spanning all of the major strategies presented above. Any new direc-
tions for youth-oriented policies should build on the lessons from
these programs’ successes and failures. The final chapters review
what is known (and not known) about the impact of several major
programs on the employment and employability dlevelopment of
youth.

Educational activities play a critical role in the employability
development of young people. During the past decade and a hall, the
federal government's role in supporting education has sharply
increased. Chapter 6 reviews three types of educational programs:
vocational, career, and compensatory education. The major issue

- examined is the impact of these educational activities on the success
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of youth in the labor market. It is recognized, of course, that this is
only one of sevegal goals for these programs. ‘

- T'he potenual role of vocational education in this regard is o ,
provide skills which will give the participants access to particular
jobs and ‘or to motivate youth to sty in school and acquire basic
skills, work habits, and a diploma. The state of the art in program
evaluation precludes definitive asse$sments about this or ardy of the
other programs reviewed. But it appears that, on avérage, vocational
education |mpr0vesp thé immediate employment prospects of its
graduates by only a small amount. For young men, there is no lasting
impact on their employment stability or earnings. For young women,
there do appear to be long-term positive impacts, related particularly
to the acquisition of clerical skills.

Career education is a much smaller and newer program. Iy encom;
passés a varniety of activiues to expose students to the world of work
and wotk values and to make their education more relevant to their
career development. Thus far, career education has mainly benefited
middle-class youth: Its potential for helping disadvantaged youth
appears limited.

Major federal involvement in compensatory education began with
Title L of the Elementary and Secondary Education Act of 1965. Since
the youth who participate in these programs are mostly very young,
we cannot observe a direc. link between compensatory education and
success irthe labor market, but we can ask if ¢ ognitive skills are being
increased as a result of the programs. The answer appears to be yes.
Recent evaluations of Tide I indicate that educationally-disadvan-
taged youth are, on average, gaining in reading skills asa result of the
programs being sponsored with these funds. An important issue,
which is now being studied by the Department of Education, is
whether these positive impacts are sustained beyond the students’
participation in the compensatory progtam.

Chapter 7 of this report reviews federally-sponsored employmeny
and training programs for youth. These encompass a wide range of
activities, from short-term work experience programs to intensive
traming and other services in residential centers (the Job Corps). In
addition, the enactment of the Youth I:mploymem and Demonstra-
tion Projects Act (YEDPA) in 1977 introduced several new program
imnauves, which are currently being operated and assessed.

kvaluations of job creation programs for youth—the largest
programs being the one for employing youth during the summer—
indicate that they have been successful ingncreasing the employment
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levels of youth beyond what they otherwise would have been. Their
primary goal has not been 1o develop the participants’ employability,
and the assessments indicate thatliude, ifany, employability develop-
ment has occurred. One premise of earlier work experience programs
funded as part of the'Neighborhood Youth Corps was that the pro-
vision of jobs would enable more disadvantaged youth to stay in
school: this appears not to have occurred. The new Youth Incentive
Entitlement Pilot "rojecus, authorized under YEDPA, have the same
objective. In fact, this program explicitly links job entitlement to
school attendance and performance, but it is too early to tell whether
this strategy is succeeding.

The training activities reviewed in Chapter 7 include institutional
skills training. on-the-job- training, and the Job Corps. These
programs are all intended to improve the employability and.earnings
of participants, most of whom are economically disadvantaged.
Although the methodological problems in measuring the long-term
impacts of such programs are severe, it appears that, in gengral, the
programs have succeeded, although success varies with the quality of
the trairiing, equipment, supportive services, and job placement
assistance provided. :

"The Job Corps, which tends to enroll the most seriously disadvan-
taged youth of any of the major employment and training programs,
appears to produce significant earnings gains, more ¢émployment,
and less crime among those participants who stay in thé program for
a sufficient period of time; for early dropouts, the program does not
provide any measurable benefits. This link between program dura-
tion and benefits is also found in other training programs.

From this review of employment and training programs, il appears
that it is relatively €asy to provide employment for youth, but much
more difficult and expensive to improve their employability. The
activities that succeed tend to be costly. It 1s simply not reasonable to
expect that problems which may have been accumulating over many
years can be eliminated easily.

1t is hoped that this review of what we have learned and the recor-
mendations which build upon this knowledge base will help to
insure that any new policies are designed and implemented in ways
which will improve the employment prospects of disadvantaged
youth.




Chapter.2:
The Nature
of the Problem

High unemployment among the nation’s youth has Jecome a
relatively permanent feature of the labor market. Over the past decade
(1968-1978), unemployment rates for persons 16 to 24 years of age
have averaged 12 percent, riple the 4 percent average for older
workers, aged 25-54 (see Figure 2-1). Among youth who are members
of minority groups, unemployment rates have been stll higher,
averaging 22 percent among nonwhites and 17 percent among
Hispanics (data for the latter group cover the last five years only). In
addition, the nonwliite unemploymem rate has shown a strong
upward trend over the decade, with ‘the result that there has been a
widening gap between the unemployment rates of nonwhite and
white youth. v
Although unemployment has been high'among young labor.fdtce
participants, the proportion of the youth population which is em-
ployed Has been gradually rising. However, this upward movement
has been due to the increasing propensity of white youth to seek and
find work; the proportion of the nonwhite population which is

" employed has fallen sharply.

This brief review of the data suggests that there are lhree questions
which need to be answered:
(1) Why is youth tmemplayment hlgher than adult unemploy-
ment?
(2) Why are minority youlh unemploymem rates 50 much
higher, and their employment rates so much lower, than ’
those of other youth? < C
(3) Why have gaps between the experiences of minority and
other youth widened over time? P
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This chapter examines what is known about youth labdr 'markets
and, in the process, auempts to shed some light on these three
Questions. The first section describes the dimensions of-the problen\\j
in greater detail. The second section examines its causes.

..

N ) \v\
A. The Dimensions of the Problem ’

i. indicalors of Success and Faililge

. Many have argued that unempl >yment rates understate the extentof -
youth's labor *narkel problems because these statistics do not reflect
. the substantial proportion of youth who have become discouraged
and dropped out of the labor force entirely.! Others have argued that
the conventional employment and unemployment statistics exag-
gerate their problems,? They point out that by including many youth
. whose primary activity is atending school and who are only inter-\
ested in garl-lime work, the _c6nvemiona| statistics are misleading.® \_
Furthermore, many young people are unemployed because they are
in the process of exploring the market as they move from school to
work or from one job to another before settling down into a more
permanent position.* It {3 often observed that much youth
unemployment is relatively short term and thus may not cteate
substantial economic -hardship.. On the other hand, recent studies
suggest that a rather highproportion of all youth unemployment is
- due to a relagively small number of young people who experience
lengthy spells of un_employmem.5

'Persons who are not aditvely seeking wark because they believe they cannot geta job
because no jobs are available or. because they feel some personal (acior would preclude
thew finding work are considered “'discouraged workers.” rather than ugemployed. In
1978, 250,000 of the 850.00 discouraged workers estimated in the Current Population
Survey were between the ages of 16 and 24. 1f they had been counied as unemplaoyed. the
youth unemployment raie would have been increased from 12.2 percent 10 13.1 percent.

For eximple, sce Michael Wachier. “"The Dimensions and Complexutes of the
Youth Unemploymem Problem,” in Youth Employment and Public Policy cdued by
Bernard Andegson and lsabel Sawhill (New York: Prenuce-Hall, 1980).

In 1978, 68 percemt of the labor force parucipants ages 16-17 were voluntanly
employed par-ume (less than 35 hours per week) or seeking part-ume work: 20 peveent
of the pstapants ages 18-19 were parcume and 15 percent of the partigpants .mupw
24 were pani-time. Wuhin each age group. th€ unemplgyment rates of the par-ume
and full:ume labor force were sumilar.

‘In 1978. 7} percent of the unémployed 1€eNAEETs were New eNFants o FECNIFNT: 1Nt
the labar force: 10 percent had quu therr last job; and 19 percent had lost thetr last job.
Amang unemployed adulis. only 35 percent were (reyenirants; 15 pereent had quu; and
49 percent had lost their Jast job.

st or example, 1 was esumated that in 1974, 54 percent of the weeks of unemploy meru
among out-of-school young men were experntenced by youth unemployed for maose
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Figure 2.1

. s ¢
Labor Force Perticipation Rates (LFPR); Employment to. Population
‘Rates (E/P); and Unemployment Rates () for Oider Adults and
Young Aduits, Total, White, Noiywhite, and Hispanic, 1968-1978
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Each of these criticisms of the statistics has some merit.® Clearly,
some unemployment is endemic to the school-to-work transition, but
- is unlikely to be of serious consequence. On the other hand, some -
“unemployed youth do become discouraged and leave the labor force
- and some have real difficulty finding work and remain unemployed
" jor long periods of time. Thus, on an individual level, some young .
‘(" people_make the transition to the stable work patterns of adulthood
quite successfully, while others encounter problems. Moreover, these
problems may impede success in later years. These longer-term
consequences are discussed in Chapter 3.

It is useful to attempt to identify ‘those gtoups for whom the .
transition years are problematic. The evidence presented below
sugg‘s’ls that women) minorities, high school dropouts and youth
from low-income famflies are among the groups that are most likely
t0 have problesfis, with the transition from school to work. We

~ compare their equien‘ces‘llo those of all young men in the post high
».¢ school years. Of course, this is a very aggreg;le comparison. Within
.<  each subgroup there are individuals whose experfiences may be
considered successful, and others for whom the transition years are
unsuccessful. Moréover, some youth may face multiple difficulties as

‘they enter the labor market. . '
~ When evaluating the labor market problems of these groups, we go
beyond a simple. inspection of unemployment rates. We also
considered k.he extent andwslabil\lly of employment as well as young
o people’s involvement in competing ‘activities, such as schogling and
the military. Youth, more than adults, are likely to be engaged inone
of these activities, and focusing on labor force experiences alone
would be misleading. Moreover, these experiences outside of the

than six months. This group constituted only 8 percent of the labor force of the age
group. (Kim Clark and Lawrence Summers, “The Dynamics of Youth Unemploy-
ment."” paper presented to the National Bureau of Economic Research Conference on
Youth Unemployment, Airlie, Virginia, May-1979.)
¢An additional possible problem with the statistics relates to the way in which the
_~ data are collected. In the Current Population Survey, the parents (typically the mother)
are asked about the child’s labor {orce activities; the child is not asked directly. A
comparison of results from tht"CP$S with those from the National Longitidinal
Surveys (in which youth report their own activities) indicates that the extent to which
young men are working and young women are looking {or work, may be underesti-
mated in the CPS. See Michael Borus etal., **Counting Youth: A Comparison of Youth - \ .

. Labor Force Statistics in the Current Population Survey and the National Longitudi-
“ nal Surveys,” in U.S. Department of Labor, Conference Report on Youth Unemploy-
ment: Its Medsurement and Meaning (Washingtén, D.C.: U.S. Department of Labor,
1978); also Richard Freemap and James MedWif, “Why Does the Youth Labor Force »
l Activity Differ Across Surveys?” paper presented 1o the National Bureau of Economic
Rescarch Conference ¢n Youth Unemployment, Airlie. Virginia, May 1979. ‘
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labor market may be important because of their influence over the
future course of young people’s lives. For example, thére is evidence
that additional .years of schooling contribute to, while teenage
pregnancy impedes, success in later years.

Finally, we examine the labor market experiences of youth bath ata
point in time and over time. This is important since young people.
differ not only in their iniual positions in the labor market, but also
in the paths they begin o follow as they gain experience. At the
beginning of their careers, variations between groups may appear
largely in the form of unemployment rates and other measures of

‘employment stability; fewer differences may be found in the wages

they earn in their entry-level;jobs. However, over time vanauons
along all of these labor market dimensions may emerge: someé may
moveézguickly into the more stable, higher-paying jOlZS associated
with a work roles whilé others may have difficulty locating such
work. For these reasons, we also examine such measures of labor
market success as earnings growth and occupational upgrading.

2. The Labor Market Experiences of Youth: Mainstream Patterns

The years between ages 16 and 24 are often termed the *transition
period.” Schooling is replaced with “job search and full-time
employment; parents cease to be a primary source of income as ""own.
households™ begin to be formed. And, within the labor force, young
people move from their first entry-level jobs to more permanent
positions which will be held for several years, or possibly a lifetime:

For most youth, this transition period is successful. By age 22-24, 85
percent of all young people have graduated from high school and of
these, 20 percent have completed college. This latter group of college-
educated yvouth, by having spent added years on education. has
formed a solid base for the start of aduld life.

Among those who do not attend college, virtually all young men
are employed some part of their first year after leaving school as well
as some part of the ensuing years (Tables 2-1 through 2-3). More
important for them is the increasing stability Jf that employment.
Between.the ages of 18 and 19, they average about 40 weeks of work per
year and their unemployment rate is above that of the nation as a
whole. However, by age 22-24, they are averaging almost full-year
employment (46 weeks) and their unemployment rate is below thatof
the nation.’

In October 1978 the unemployment rate for 18-19 year old male high school
graduates was 8.8 percent; for 22-24 year olds, 1t was 5.6 percent. At the same time. the

1
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Table 2-1
Experiences of Male and Female Youth

Ben - Wemen
Experioncs indicater 1117 110 224] 1817 il-lﬂ 20
All Educational Categeries
Unemployed as a Percent of ., .
the Labor Force, 19783 ‘ 190 123 67| 172 w7 80
Employed as Percent of the Civilian, -
Noninstitutignal Population, 19783 399 624 837 | 33 515 659
- .
Emgloyod. Enrolled or in the Military ’
as Percent of the Population, 19788 ° 90B6 %00 9031 772 708
Percent of Those Aged X in 1977 .
Who Had Completed High School® 44 691 B4 ] 70 766 842
Percent of the Civilian, Noninstitutional c '
Population Enrolled in Colleged — 32 12| — %2 1132
Nenceilegs Youth
Average Weeks Worked Per Year of 528 2528 .
Those 16-17 in 19&6 (1968 for Women)
and As They Agebd . 286 396 456 | 218 283 381
Hourly Rate of Pay (in 1978 Constant °
Dollars) of Those Who Were 16-37 in
1966 (1%% for Women) and As
They Age * 287 433 631|209 304 384
Pércenl Increase in Average Hogrly
Rate of Pay from 18-19 to 25-26' 459 264

3 SOURCE Current Poputation Survey. October 1978,

b SOURCE. National Longitudinal Surveys. unpublished data (al) NLS unpublished data shown in this chapter were

provided with the assistance of Tura Eiseie under a NCEP research contract to Stanley Stephenson).

© SOURCE. Current Population Survey Seriss P-20 No. 333, February 1979,
d Bass is al} thoss who worked one 07 more weeks during that year..

In these first years after leaving high school, some upward
movement in occupational status begins. Most young men start their
careers by working as unskilled laborers or operatives, or by entering
the military. But by t'hei\r early twenties, many have already moved

national unemployment rate was 6.7 percent. See U.S, Department of Labor, Bureau of
Labor Statistics, "Students, Graduates and Dropouts in the Labor Market, 1978,”
Special Report No. 215 (Washington, D.C.: U.S. Department of Labor, forthcoming).
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7 Table 2-2 >
. Experiences of Minority Youth by Sex
MEN " WOMEN
» Wittse Blacks Hispapics Whitss Blacks Hispanics
Experioncs indicater 16 18 2216 18 22|18 18 22-' 16 16 2-{10 -18- 22- |18 18- 22-
17 19 2117 19 4l 19 v 9 Ul W AUV 0
- : Al Educations) Cotngories
. avera 37 aamual Unemployment 169 108 76(400 308 200|272 138 93 17.1' 124 83 07 35 213|303 166 131
ate, N :

. hore! 024! o1t 202!
Employed as a Percentage of the Civilian, 439 66.2 855 1(?.3 406 714|461 81.6]416 555 67.9[13.7 285 521|347 50.8
Noninstitutional Population, 1078 N .

EmployeY, Enrolied. or in the Military 638 91.7 919]821 792 790 N/A vNI.A N/A]935 796 72.4|908 625 60.0 [N/A N/A N/A
as a Percent of the Population

Percent of Those Aged X in 1977 Who 44 728 850| 37 438 775] 3.0 458 71.4] 72 786 86.1| 58 644 NI 48 548 524
Had Completed High Schootd .
Percent of Civitian, Noninstitutiona! — 375 189 — 181 78| — 225 136] — 368 30| — 31,i "9t — 52 57
Poputation Enolied in Collegeb




2 e Table 2-2, continued
T Experiences of Minority Youth by Sex

| . - . _ MEN WOMEN
Whitss Siacks | Wepanics Whitss Shacks Hiapanics
Exporionce Indlcater o 18 2016 18 2 1e 18 208 8 2 |8 8 2 |16 18 2
17 10 24017 10 2417 w9 2l 1w a7 w0 4|1 19

i .

| Nancaliege Yeuth

|

| Average Weeks Worked Per Year of Those
16-17 in 1966 (1968 for Women) . X 52 %72 2528
and As They Agec® 299 410 470|253 343 428 |N/A N/A N/A|238 300 37.3|181 248 394 |N/A N/A NIA
Hourly Rate of Pay (1978 Cohstant Dallars) 528 s ' 7528 25.28] '
of Those Who Were 16 to 17 in 1965 (1968 297 460 698257 373 470 [N/A N/A N/A|207 304 401[2.11 306 354 [N/A N/A N/A
for Women) and As They AgeC —

, Percent Increase in Average Hourly 518 2.2 N/A 319 159 N/A
. Rate of Pay From 18-18 to 25-26¢

3 gquRCE U'S Bureau of Labor Statistics. Employment and Egrmngs. Vol 26, No 1. January 1979

D SouRCE Current Population Survey. October 1678, :

€ SOURCE Naticnal Longituding) Surveys. unpublished data

d SOURCE US Bureau of Census. “School Enroliment—Social and Economic Characteristico of Students.” Sertes P-20, No 333, February 1979
® Bage 15 all those wWho worked One Of MOre weeks

! SOURCE Monthly Labor Review. Becember 1078
N/A - Not available
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" Table 2-3

Experiences of High School Dropouts and Graduates by Sex

MEN WOMEN
High Schesl —— High Scheel .
Sratushe ""g Sraduste "1' Wuse
Ne Callogs Mot Enrelied No Colloge et Enveliod
Experionce Indicater e n 2w 1s-2|w w z2|w - 2
n " u n " u n 19 u 14 0
Unemployed as a Percent of the Labor Force, 1978' N/A 88 56| 345 170 124] 132 139 70 R4 284 197
Employed as a Percent of the Civilian. . . : . .
Noninstitutional Population 19788 740 859 N4] 454 737 796) 745 689 723 | 342 384 368
Average Weeks Worked Per Year of Those 16-17 in 1966 sl %2 %% B
(1968 for Women) and As They Ageb¢ Q19 B2 469 U3 404 432] 29 03 409] 186 224 28
Hourly Rate of Pay (in 1978 Dollars) of Those Who Were &8 528 ey ] : 598
16-17 in 1966 (1968 for Women) and As They Aged 287 445 684 287 409 521) 207 316 407 | 209 265 319
) .
Parcent anrease in Average Hourly Rate of Pay from 18-19
10 25-26 . 938 LX) a7 19.8

4 SOURCE Current Population Survay. Octobar 1978,
b SOURCE. Nationa! Longitudinal Surveys. unpublished data.

€ Base (3 al) thase who worked Gng CF more waeks during the year
N/A — Not avallable.
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into- professional or managerial occupations or into the skilled-
crafis’ '

Finally, as a result of both the progression of occupational status
and the gains which accrue from work experience, the real (inflation-
adjusted) eamings of young men who do not go on to college rise by
about 46 percent in-theirfirst seven-years-after-leaving school— - — oo

3. The Labor Market Experiences of Youth: Other Patterns

Women

The problems that women encounter during the transition years
begin appearing in the statistics ataround age 18. (See Tables 2-1—2-.
3.) Before.that age, they are just as likely as men to be enrolled in
school or emiployed. Also, women are much more likely than men to
be high school graduates by theage of 18 or 19 although mencatch up
to them in educational attainment at a later age.

Within the labor force, women have somewhat more difficulty
findinig work than men. Both atages 18-19 as well as at ages 22-24 the
proportion of unemployed women is greater than that of men within
each race (or ethnic) group and among high school graduates and
nongraduates alike.

But the greatest problem women experience is with the wages they
earn. In particular, noncollege women begin their work career
receiving hourly wages that are about 75 percent thatof men and over
time this wage gap grows; when they are 25-26 these women are
earning only 6] percent as much as men.

Part of the wage differential may reflect women'’s relative lack of
experience. After leaving high school women work fewer weeks per
year than men. Further, the proportion of women who are employed
declines over the transition years due mainly to their increasing
family responsibilities. But another part of the wage differential is
due to the differing occupational distributions of men and women.
Women begin their work careers in a different set of occupations than
men and as they age, men experience greater occupational upgrading
than women.?

sAbout 50 percent of the noncollege young men begin their work careers as
operatives and unskilled laborers. but a little over 15 percent are already employed as
craftsmen. By their mid-twenties. the proportion working as operatives and unskilled
labor has declined, to 42 percent; the proportion working as aaftsmen has doubled.
and 7 percent are in professional and managerial jobs. (National Longitudinal Surveys
unpublished data which.exclude college youth.)

In contrast to the occupational distribution of menat age 18-19 over 80 percent of al)
noncollege women are in clerical, service or operative occupations. By their mid-

»
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Minorities

The labor market problems of today’s youth are particularly severe
among members of minonity groups. The problems they experience
are evident in all of the labor market indicators shown in Table 2-2,

At age 16-17 comparable proportions of white and minority youth
are either employed, enrolled or in the military. However, at ages 18-
21, minority young people are less likely to be involved in one or more
of these acuvities. In particular, the schooling measures indicate that
proportionately more whites than blacks or Hispanics complete high
school and enroll in college, with Hispanics being the least likely to-
graduate from high school.

Once in the labor force, minority youth have a serious problem
finding jobs. The unemployment rhte of black males is at leagt two
and one half umes larger than that of white males of the same age. -
The unemployment rate for Hispanic males is also significantly
igher than that of white males, but is less than that of their black
counterparts. Among women 00, the unemployment rate for
Hispanics 1s much larger than for whites, but less than that of blacks.
For both sexes, differences in the employment to population ratios by,
race or ethnicity tell the same story as the unemployment rates.

Among the noncollege youth who do work, at each age blacks
average fewer weeks of employment per year than whites. They also
earn lower wages at every age (although the disparity is not very
significant among teenage women) and the growth in earnings
between the ages of 18-19 and 25-26 is twice as large for whites as it is
for blacks.t®

While minority youth today clearly have a disadvaniaged position
relauive 1o whites, along some dimensions the situation is better than
it was a decade ago. First, the wage gap between blacks and whites is
nwenties. women have experienced hitle upgrading: while 8 percent are 1n professional
and managenial ranks. at age 25 or 26. 80 percent are siill employed as operatives,
dencal or service workers. (Nauonal Longitudinal Surveys unpublished data which
exc lude college youth )

Econometric rescarch which adjusts for other differences between the two groups
has found an insigmificant difference 1n the hourly wages of 1819 year-old black and
white men. At the same tme. an annual carmings differential exasts. reflecung the
greater employment instability of black men. Among 20-24 year-old men. blacks were
found to earn significantly less than whates on both an hourly and an annual basis.
Richard Freeman, Economic Determinants of Geographic and Individual Vanation
0 the Labor Market Positon of Young Persons.” paper presented o the Nauonal
Bureau of Economic Research Conferenice on Youth Unemployment. Airhie, Virginia,
May 1979

I he teason black south tecensea sitaller wage increase oser these imnead sears in the

labor iarker appears to be due not only to their less frequent, but also to their slower
novemnent out of low-wage. low-skill jobs For example. at age 18-19 about 20 percent
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much reduced, at least among those at the beginning of their careers.
As important, there has been a significant increase in the proportion
of blacks who are completing high school as well as auending
college.!!

High School Dropouts
Along most of the dimensions reported in Table 2-3, school dropouts
fare worse in the labor market tharn graduates. At every age (and for
both sexes) nongraduates have unemployment rates from two to three
times those of graduates. Also, dropouts are much less likely to be
employed than are graduates, although the differences between -
graduates and dropouts in average weeks worked per year are not as
large as the unemployment rate differential.
Among those who work, the wages of graduates and dropouts differ
" liule at age 18-19; for example, male dropouts earn 90 percent as
much as male graduates. However, the percentage increase in hourly
rates of pay is considerably larger for high school graduates than
dropouts. By the end of the transition years, there is a substantial
wage gap between the two educational groups.

Youth from Low Income Families ‘
Finally, Table 2-4 provides data on noncollege youth who come from
econqmimlly-disadvamaged families.’? These figures indicate that

of white men. but 40 percent of black men, are working.as unskilled laborers. By the |
(ime youth are in their early twenties. this ligure has alseady been halved for whites. but
among blacks little change has occurred. Tt takes black men until their mid-twenties for
sigmificant upgrading to appear. By that age. the proportion of black men employedas |
unskilled laborers has fallen to 20 percent. the proportion found among whites at age
18. (National Longitudinal Surveys unpublished daw which exclude college youth.)

1in 1967, 56 percent of black 18-24 year olds completed haggh school and 23 percent ol
them attended college. A decade later. in 1977, two-thirds of them went on to college.
While the proportnn of whites who complete hugh schoois greater than thatnf blacks,
among those who do graduate, equal proportions subsequently enroll in college. The
increasing enfollment rates nf black youth seem (o be nne nf the reasons for thewr

lining employnym to populauon ratios (see Figure2-1), since black youth tend not

10 attend school and work ssmulianeously. I black ynuth were not autending school'at
therr current levels, their employment-to-population rates would be conmderably
higher than they arc at present. although still belnw those nf whites. See Piul
Osterman, “The Emplnyment Problems nf Black Ynuth: A Review of Evidence and
Some Policy Suggestons,” paper prepared {nr the Naunnal Commission for Employ-
ment Policy. July 1979

17The relative paucity of infnrmation on this group 13 due to the fact thatofficaal
{Current Population Surveys) data on income are collected fnr hnuseholds and not, as
18 important here. for parents of ynuth. Since over 90 percent of the 16-17 year olds live
with thewr parents, for this age group hnusehold income is a reasonable proxy for
parental econamic sMatus. However. the proportion of youth ltving with their parents
dec hines substanually with age. making household income a leas reliable famaly-
background indicator for the older age groups. The data from the Natunnal

Longitudinal Surveys in Fable 2-5 use parents’ income. ‘
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- Table 2-4
/Elpcmncn of Noncollog} Youth From Economically Dlncunlngod and Nondisadvantaged Families by Sex
o t .
MER WOMEN N
, Mmml Biastvanioged M Sestvisieged
M Family Famity M Family Family
Expevioncs indicater 1 18 25|10 16 2718 & 25|18 & B-[18 18 %]t B B
17 1© 22|17 w0 2|17 w0 |17 9 Aj17 19 H]7 W B
Unemmuymcm Aate. 224 N/JA N/AJ18S N/A N/A|355 NIA N/A|256 N/A NIA|178 NIA NIAJ 299 NIA N/A
March 16768 .
Empioyed as a Percentage of the Civllia 356 N/A N/A|40.0 N/A N/AJ245 N/A NIA|30A N/A N/IAJ354 N/A N/A| 189 N/A NIA
Nunmslilullunal Papulation, March 1978 ®
Averag}e Weeks Worked Per Year of Those
16-17 ¢ 1866 (1968 tor Women) 286 396 4560207 418 4671266 364 446]218 203 381|248 313.381]17.7 243 kY]
ang As They Agede ‘
Hourty Rate of Pay (in 1978 Dolars) . _ .
"\ of Those Who Were 16-17 in 1966 (1968 ‘286 433 631]285 482 713|255 352 470200 3.04 384|213 3.16 4071191 281 350
for Women) and As They Age . . .
Percent Increass in Average Hourly 459 - 451 B9 204 287 203
Rate of Pay from 18-19 to 25-26¢

8 COMRCE Currest POpulation Gurvay, March 1978 Tha incoma culo!! used to dafine 8 tamily’s economic status ts 100 percent of the B9 Lowsr Living Standard.

b soumce Haugjaliongiiudinal Survays, unpublished data. The incoms culn!! used to delinie 8 family’s eCONGMIC StAIUS Spproximates the BLS Lm:umsnmmmmmﬂm

€ Basa s 8!l those who worksd 0ne wesk or mors during that year.

N/A —= Kot svailable
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even at age 16 to 17, there are substantial differences in the employ-
ment experiences of low-income, and higher-income, youth. For both
men and women, the unemployment rate of the disadvantaged is

. almost twice that of their more advantaged counterparts and low-
income youth are also less likely to be employed in these early years.
As important, these young people begin their work lives earning

less than nonpoor youth and they fall further behind as they age..

Among men, in particular, coming from an economically-disadvan-
taged family seems to be gssociated with evén greater wage problems
than leaving school easly.

@ 4. Summary

The fact that women, minorities, high school dropouts, and youth
from low-income families have various labor market handicaps
shoyld be no surprise. It must also be remembered that these are
overlapping categories and that youth who belong to more than one
of these groups experience particularly serious problems.

If there is any one indicator which might be used to judge the
relative seriousness of the problem for various groups of young men,
it might be annual earnings at age 25-26. This indicator tells us who
concludes the transition years reasonably successfully and who
coneludes these years with a deficit, either because of low rates of pay
or unstable employment. Table 2-5 shows that, among the various
subgroups of men, blacks and those from low-income families have
the lowest hourly rates of pay, with high school dropouts not faring
much better. Blacks have the lowest annual earnings because they
work fewer weeks per year.

Estimated annual earnings is a less satisfactory indicator for young
women, since they may voluntarily withdraw from the labor force or
work fewer hours because of family responsibilities. For them, hourly
rates of pay are better measures for assessing their transition years’
experience. These data (in Table 2-5) show that even the most
advantaged subgroup of women, white females, averages an hourly
rate of pay below that of the most disadvantaged male subgroups
(blacks and those from low-income families).

-
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, Table 2-5
Estimated Annua! Eamings at Age 25-26 of Noncollege
»  Maie anid Female Youth From Different Subgroups

= “Thae A i
Afl Men, aged 25-28 $631 456 $11,500
White o b0 ' a0 1312
Black . 479 48, 8,200,
Hispanic , N/A N/A NIA
High Schoo) Dropouts 5.21 Q2 9,002
From a Low-Income Family ‘479 “s 8.545

o

- ]

. All Women, aged 25-26 s 81 5,852
White _ 40 3 5,983
Brack " 354 "Y' 5,578
Hispanic - - | N/A N/A
High Schoo) Dropouts 319 ‘ 28 3602
From a Low-Income Far_nuy 350 384 5,376

[]
% Basa is al) those who worked at afl during that yeas

. )

b Estimated annual aareings o hourly 1818 af pay x 40 x average weeks worked per year The assumgtion thit al)
subgroups work 40 hours & week 13 mads for calculation Clearly. this is not the casa and this assumption
overiooks additional differences betwean these subgroups Al figures are stated (n tarms of constant (1678)

doflars.
N/A — Not avallabia
GOYRCE Nationa) Longitudina) Surveys of Young Men and Women, ynpublished data. The datafor young men ara
from the 1975 survey and tor women from the 1977 survay

B. The Causes of the Problem

y

1. Overview

- This section provides a capsule review of the reasons why some youth
are especially likely o have problems in the labor market.'® The
particular focus is on unemployment although, where possible, the

"An carher Commussion briching paper by Carot Jusemus (1978) provides an

extensive survey of the lierature te causes of youth unemployment. Subsequent
papess and imgenm reports to i Lommusston by Eligah Anderton, Ronald Ehrenberg,

Richard Freeman, Robert N and Chnstopher Winship, Paul Osterman, and
Michael Wachter were aleo particularly useful. Fhe Anderson, Freemtan, Wachter
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other labor market problems described in the preceding section are
also considered. As noted at the beginning of this chapter, in ¢
discussing unemployment thene are three basic patterns that need to

be accounted for: first, there is the high rate of youth joblessness
relative o that of older workers: second, among youth, one must
consider the higher rate of joblessness experienced by minorities;
finally, there is the question’of why the gap between black and white
youth joblessness appears to have widened in recent years.

To anticipate the policy analysis that begins in Chapter 4, the
factors likely to lead to unemplgyment are organized into three
categories: (1) those that are associated with a lack of jobs, (2) those
that affect the employability of youth, and (3) those that involve
problems in matching young job-seekers with existing job vacincies.
At the outset, it should be pointed out that these problems interact,
complicating the analysis and the development of appropriate
policies. ‘

2. Lack of Jobs

.

. Introduction
A lack of jobs for youth may be due to: (1) inadequate total demand,
(2) discrimination, or (3) various structural imbalances, such as a
decrease in the kinds of jobs typically open to youth relatiye to the size
of the youth labor force. Each of these factors may contribute to youth
joblemness, low wages, or both. One can envision employers ranking
job candidates in order of attractiveness. The total number of jobs
determines how far down in the queue they go. Of course, how youth
come to be disproportionately at the énd of the queue involves their
own characteristics,'t as well as employer behavior. One way that a
young person could ynake imself or herself more attractive to
potential employers is to offer to work for lower wages. However,
legal and social floors on wage rates, .as well as youth's own
preferences, limit the use of lower wagesasa market clearing device.

L Y

a@

Inadequate Total Demand _ .
In one sense, an insuf!i( ient number of jobs can always be givenasa
cause of youth unemployment: as long as job opportunities can be
, papers were prepared as background for the (iommluiﬂ;?und Amcrican Assembly
cosponsored Assembly on Youth Employment. in August 9. They will be published
in Youth Employment and Public Pplicy edited by Bernard Anderson and Isabel
Sawhill. .
WThese characteristics will be discussed in the section that follows.
¥The role of minimum wage legislation is addressed tn Chaprer 5.
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expandéd, youth employment will increase and youth unemploy- -
ment will decline. For -example, during the four-year period
following the last” recession (197511-197911), when the aggregate
unemployment rate declined by 3.2 percentage points, that of
teenagers fell by 4.2 points. The role of macroeconomic policy as a
means of increasing youth employment and reducing youth
unemployg]_gm"is examined in Chapter 5. The evidence reviewed
there cléarly demonstrates that youth employment, and especially. .
black youth employment, is higlily sensitive 1o aggregate economic
conditions (the business ¢ycle).!s This suggests that when jobs are
available, youth are there 1o take them.'? ‘ '

‘Discrimination o ‘
Although it is difficult 1o measure, discrimination is still an
important source of I;ﬁo_r market problems for minorities generally,
and especially for those who are young. Discrimination against
women tends to take the form of occupational segregation and low
carnings; their unemployment rates are not much higher than those
of young men. . :

Clearly much discrimination can occur before young peaple enter
the work force.' Our concern here, however, is with their experiences
in the labor market, where discrimination cah result ip less
employment, lower earnings, or both, for equally qualified minority -
youth. ’ v ,

Since the early sixtie$ racial earnings differentials among yeuth-
have narrowed significandly. At (he _same time, however,%\e
unemployment rate differential has risen. The reasons for these,
opposing trends are not well understood. One possible explanation is
that equal opportunity legislation has resulted in a tradeoff between
wage discrimination and employment discrimination.'® That is; if

e el

1%See Freeman, (May 1979); James Luckett and Robert Flanagan, “Youth Employ-
ment Policy Review [ssues,” (Washington, D.C.: Council of Economic Advigers, April
1979); Wachter in. Anderson and Sawhill (1980); Ralph Smijthetal., “Recession and the
Employment of De; ographic Groups,” Brookings Papers on Economic Activity, No.
3 (1974): Paul. Osterman (July 1979). See also Stanley Friedlander, Unemployment in
the Urban Core: An Analysis of Thirty Cities with Policy Recommendatjons (New
York: Pracger, 1972). . . ’

"7Also see the discussion later in this chapter under the heading “‘Willingness to
Work.” . .

'*For an analysis of the black educational experience in this context, see John Ogbu,
Mznority Education and®Caste: The American System in Cross-Cultural Perspective
(New York: Academic Press, 1978). . -

"%See in particular the discussion in Robert J. Flanagan, “On the Stability of the
Racial Unemployment Diiferential,”, American Economic Association Papers and .
Proceedings, Vol. 66, No.2 (May 1976). - .

)
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" equal opportunity legislation or social pressures force employers to

provide equal pay, then discrimination may increasihgly take the

form of not hiring minorities instead of paying them less, Whileitis

unlikely that employers are more prejudiced than in the past, it is

possible that they have substituted dne form of discrimination for

anfjther, thus accounting for some, of ‘the widening disparities inthe
employment prospects of minority and other youth.

There is evidence that discrimination is arvimportant explanation
for the current disparities. Research has fqund that holding constant
those factors kriown to influence the employment prospects of all
groups (such ‘as geographic location and. previous experience),

‘minority youth are thore likely to experience .unemployment than
whites. For example, one study of young men{16-21) in low-income
areas found that almost 50 percent of the black/white unemployment
rate differential was attributable to race.? Further, approximately 90
percent of the differential between Spanish-speaking and white
young adults appeared to be due to ethnicity.?! The presumption is
that these differentials are due to discriminatiop, although there may
also be some unmeasured differences in prdductivity not easily

+  captured in the analyses.

A substantial proportion of unemployment rate differentials has
been attributed to age.-22 However, to some extent (especially among’
men), age is a proxy for the number of years of labor force experience.
That is, the older the person, the longer the time he or she has had to
learn about how the labor market vop_era(eg and to gain on-the-job
trainjng. Thus, it is almost impossible to specify what portion of

- youth/adult unemployment differentials is due to age per se (age
. discrimination) and what part is due to the effects of previous
experience (legitimate diﬁezces in productivity). .

. #Duane E. Leigh and V. Lane Rawlins, “Racial Dilfferentials in Male Unemploy-

ment Rates: Evidence from Lo -Income Urban Areas,” Review of Economics and

Staiistics, Vol. 56, No. 2 (May 1974). Osterman had similar findings: 55 percentof the

difference in the average annual weeks of unemployment between blacks and whites
could not be explained by differences in their personal characteristicsy See Paul

Osterman, “Racial Differentials in Male Youth Unemployment,” in U.S. Department
of Labor, Conference Report on_Youth Unemployment: Its Measurement and
Meaning (Washington, D.C.: U.S. Department of Labor, 1978). See also, Robert
Flanagan, "Discrimination Theory, Labor Turnover, and Racial Unemployment
Dilferentials,” Journal of Human Resowrces, Vol. 13. No. 2 (Spring 1978)

21Leigh and Rawlins. This evidence shouid be taken as indicative only sinte the

. sample size [or Spanish-spcili%uth is small.
11]_eigh and Rawlins compared t effectof being 16-21 versus 2234 years old among
whitesxblacks and Spanish-speaking men. Their findings indicate that controlling for
other [actors, 43 percent of the age differential in finemployment rates among whites is

a
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‘The major problem with the research to date is that while
employers apparently dodifferentiate among workers on the basis of
age’ race (ethnicity), and sex, we know little about the process by
which this differentiation takes place. The information which does
exist strongly suggests that there are wide variations in hiring

. standards and that subjective evaluations of job applicants may be the

rule.? These hiring procedures may’ effectively exclude minorities
and women from certain jobs even in the absence of conscious
prejudice on the part of employers. A sufficient condition for
exclusion exists when employers do no more than exercise their
natural preferences for those with similar backgrounds, values and
lifestyles and use recruiting networks consistent with these
preferences. In addition, there is the possibility of statistical
discrimination. That 1s, employers may base their hiring decisions
less on the background and qualifications of the individual, and more
on the presumed characteristics of the group to which he or she
belongs.24 Problems stemming from this form of discrimination may
be compounded by occupational stereotyping. Employers may view
only some jobs as “appropriate” work for women, men, whites,
blacks, Hispanics, or young people in general. If vacancies exist for
other positions, employers may not consider hiring a person from the
“wrong” demographic group.?

Structural Imbalances

v/.»\nolher set of explanations for high youth unemploymem. and the

ERIC
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‘widening differential between black and white youth in particular,
focuses on a growing imbalance between the types and locations of
available employment on the one hand and the qualifications and
locations of youth on the other. . .

One hypothesis is that joblessness among black youth is related to

associated with age; among blacks, 46 percent; and among Spanish-speaking persons,
55 percent. '

#Daniel Diamond and Hrach Bedrosian, Industry Hiring Requirements and the
Empfoymenl of Disadvantaged Groups (New York: New York University, School of
(Iomm\grce. 1970); E. Lynton et al., Employers’ Views on Hiring and Training (New
York: Labor Market Information Network, 1978); Oswald Hall and Richard Carlton,
The Study of Albertown, Occasional Paper 1 (Toronto: Ontario Economic Council,
1977 -

#RNor example, if youth in general are viewed as having high turnover rates, then an
individual young person may not be hired for a job which requires a great deal of on-
the-job training..See E. Anderson in Anderson and Sawhill (1980) for a discussion of
this problem for black youth. )

1t should be noted that we also know little about the occupational desires of young
peopie and the extent to which they place restrictions on the occupations they will -
accept. ’ )
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the fact that they are disproportionately located in central cities where
few entry-level jobs are available. The empirical evidence siggests,

~ “however, that residential location is not a major factor in explaining

either the relatively high rate of joblessness among black youthor the
deterioration in their relative position. It has been estimated that if
the black population had been relofated to match the residential
distribution of whites, the black teenage unemployment rate would
only have been reduced by about 5 percentage points in 1978 (from
40.5 to 35.1 percent).? In addition, there is no evidence that the
suburbanization of employment opportunities between 1960 and
1970 had any significant impact on black youth employment. This
may be due to the simultaneous movement of jobs and white youth to
the suburbs, which gave minority youth in the city an opportunity to
capture a larger share of the remaining pool of jobs.? ’ o

On the other hand, the labor market problems of black young men
do appear to be related to the changing industrial structure of the
economy.?? Young men of both races are disproportionately
concentrated in certain industries and these industries have
experienced either no growth or only sluggish growth over the past
decade. As the relative numbes of youth jobs has declined, young men
have not moved into other sectors of the economy. Instead, it appears
that white youth have been capturing an increasing share of a rather
stagnant pool of jobs.

One important change affecting black youth more than white
youth has been the decline in agricultural employment. In 1960, 15
percent of all black teenagers were employed in this sector butonly 6
percent of white teenagers. By 1970, the proportion of this age group
engaged in agriculture had declified to about 4 percent for both racial
groups. .

Finally, it has been argued that the rapid growth in the size of the
youth cohort, and in the number of older women and undocumented
workers in the labor force has worsened the employment prospects of
young people. An increase in the size of the youth cohort might
reasonably be expected to influence labor market opportunitiés.
Wages may be depressed, making alternative activities, such as
schooling, relatively more attractive. Also, to the extent that

sEmployment and Traimng Report of the President, 1978, p. 73.

11Gee Paul Osterman, "Black and White Youth Employment: A Cross-Sectional
Analysis,” (Boston: Regional Institute for Employment Policy, June 1979).

28ee Osterman (June 1979); Robert Mare and Christopher Winship, "Changes in
Race Differentials in Youth Labor Force Status.” paper prepared for the National
Commission for Employment Policy. December 1979.

o a8
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employers do not view vouth and adults as substitutable at the
prevailing wage scales, the shyge of youth who are employed will be
adversely affected. Recent research has indicated that the population
> “bulge of the youth cohort has had a negative impact on the percentage
of youth employed while simultaneously increasing the percentages
- unemployed in school and engaged in other non-market activities.??
-~ Whether older women workers and undocumented workers affect
the labor market for youth depends largely upon the degree to which
these groups are substitutable for young people, and thus in
“competition with them. There is little direct evidence on this issue.
Recent work has indicated that in the manufacturing sector, older
white women (25 years or older) do appear to be substitutes for youth
(1'1-24 year olds) and that unless there is a decline in the costof hiring
young people, some displacement will occur.3® However, we do not
know which youth older women are replacing.3! Also, the degree of
+ substitutability among these various groups in sectors other than
manufacturing has y&t to be estimated.s?

The possibility of competition between undocumented workers
and youth can only be inferred. Studies on the characteristics of these
workers have dealt almost entirely with those from Mexico (little is
known about the non-Mexican groups). These studies suggest that
undocumented workers are in their late twenties, predominantly
male, poorly educated (the great majority with less than six years of
schooling), often farmworkers from rural areas, and economically
motivated: In the U.S. they are generally employed in low-paying,
low-skill jobs.?> All of this would suggest that undocumented

. workers may be displacing youth, partic ularly young men. However,
the size of the effect1s notknown, largely because there are norelfable
" estunates on the number ¢ ation of undocumented workers. 3

PSe¢ Michael Wachter and Choonggpo Kim, “Time Serics Changes in Youth
Joblessness,” paper presented at the Natignal Bureau of Economic Researchon Youth
Unemployment, Awrhie, Virginia, May 1479. .

¥Danmiel Hamermesh and James Grant, Do Employers Substitute Workers of
. Different Ages, Races and Sexes, and What Does hig Imply for Labor Market Policy?”

paper prepared for the National Commussion for Employment Policy, October 1979,
M The exastence of occupational segregation by sex suggests that older women are

most Likely o displace younger women. -
Y“Research currently underway for the NCEP by Daniel Hamermesh and James

Grant should shed some light on this issue. Their Gimal reportisexpected early in 1980.

* YWayne Cornehus, “llegal Migration 10 the United States: Recent Research
Findings, Policy Implications and Rescarch Priorities” (Cambridge: Massachusetts
Institute of Techmology, 1977); Joyce Vialet, llegal Aliens: Analysis and Background
(Washington, D.C.. Congressional Research Service, 1977).

HINS reports indicate that the imajority of undocumented workers are in the South-
west. However, 11 must be noted that INS data are not representative of the 1otal

.
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3. The Employability of Youth

Introduction

While there is uncertainty about the relative importance of various
factors that affect employabilily, there is general agreement that
together they can seriously reduce the likelihood that youth will be
successful in the labor market. The factors considered here include:
lack of education as measured by years of schooling or basic com-
petencies, lack of work experience or training, and *‘poor” attitudes.

o
.

Educational Competencies
The literature on the determinants of earnings strongly supports the
. commonsense observation that people with mote education receive
higher pay. Controlling forother factors, college graduates fare better N
than nongraduates, and high school graduates-fare better than those
without a high school diploma. The reasons for the relationship-
between éducation and earnings are still in dispute. One possibility is
that education enhances productivity and that higher earnings reflect
this greater productivity. Another possibility is that education simply
signals other characteristics about people. For example, it may be that
intellectual ability and motivation are responsible for a youth both .
completing high school and earning high wages.3 . ’
The nature of the relationship between education and unemploy-

ment is even less well understood. The literature on the determinants

. of unemployment among noncollege youth has not produced
consistent findings. As indicated at the beginning of this chapter,
high school dropouts tend to have much higher rates of unemploy-
ment than graduates; but after adjusting for other differences between
the two groups, the relationship is less clearcut. W hile some research
has indicated that a diploma raises the probability of obtainingajob,
other studies have found it has no effect and still other studies have

" found that a high school diploma assists young white men but not
members of other demographic groups.* : oo

undocumented population. Increasing numbers of aliens from other natons than,
Mexico are also entering different pars of the U.S. particularly’ the northeast and
midwest. “Thus, in addition 10 the southwest, large concentrations of undocumenied »
workers apparendly can be found in New York City, ®Mine. Dewroit. and in the San ’
Francisco.Bay area. Recently, there has been arelatively rapid expansion of this group
in other major urban areas from California to the Connecticut-New Jersey area aswell.
‘This expansion reporiedly 13 centered in manufacturing and in the strvice fields.
particularly hotels and restaurants. ‘ .

 Fhis issue 18 taken up again in Chapter 6, in which educ ALION PrOZrAMm exXpenences
related 1o vouth enployabiliy are reviewed. .

WResearchers who found that a high school diploma lowers the probability of
unemployment are Jerone Johnston and Jerald Bachinan, The TYansition from tHaigh
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In any case, it is difficult to argue that a lack of schooling is
responsible for the deterioration in the employment prospects of
minority youth since thenr educational attainmient has been rising
rapidly. Between 1970 and 1977 the proportion of the population,
aged 25 10 29, with a high school degree increased from 66 1o 87
percent among whites and from 38 1o 74 percent among blacks. It is,
of course, possible that achievement among minority youth (as

" distinct from attainmenu) lags behind that of whites and that this - -
differenuial is partially the cause of tHeir current employment
problems. Sull, there is no evidence that differences in achievement
levels have widened over the decade and thus explain the worsening
employsnent situation of minority young people.y?

Work Experience
Among noncollege youth, being employed while in school is
associated with a lower probability of unemployment during the
peniod shortly following school attendance.’® Several explanations
for this have been proposed. Through employment while in school,
young people may acquire useful skills or learn about the “*world of
work” —how to behave and how to dress for a job interview. They
may also gain references which reduce a potential employer's hiring
risks, or establish a network of job contacts which is useful when full-
- time, full-year employment is desired. Finally, it has been suggested
that young people who work during their school years may simply be
a more ambitious and highly motivated group and that their later
employability reflects these particular personal characteristics rather
than their previous employment. Recent research indicates that the

School to ll':?)rk Ihe Work Athtudes and Farly Occupatiomal Experiences of Young
>, Men cAnn Arhor University of Machigan Insatute for Socal Research, 1973). Some of
5 tthe teseanch which found no effect on unemployment of a high school diploma
" i ludes Lagh and Rawlins, Herbert Parnes and Andrew Kohen, “Labor Market
't xpenence on Non-College Youth A Longitudinal Analysi,” i Erom Schaol to
Work Improcing the Tranution (Washingion, D.C NCMP, 1976); and Stanley
Stephenson, - The Transition from School to Work with Job Search Iinplications, " in
US Department of Labor, Conference Repart an Youth Unempliyment: |l
Measurement and Meanmg, (Washington, D.CUS Depattment of 1abor, 1978),
Results which differed by demographa group were ohtamed by, (or example, Paul
Andusam Wenk ttitudes and 1.abor Market Expenience, (New York Pracger Prews,
1978,
Viames P %vnllh and Finis R Welch, “Black- White Male Wage Rutios. 1960.70,
Amencan Foonomic Revrew, Vol 67, No 3 (June 1977) See abso the disc ussion in
Chaprer b .
*lohnston and Bachman, Fileen Appethaum and Ross Koppel, ~ The Tnpact of
Work Attitudes Formed Pnior 1o abor Matket Fotry on the Process of Farly Labor
Martker Nimment,” ue Andosame (1978), Standey Stephenson, “ The Shore Run
Fmployment Canseqgences of Work Fxpenience While in School,” papet prepated for
the Navonal Comimbission for Finploviment Poliy December 1979).
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explanation may be even more straightforward than the above
hypotheses would suggest. Namely, youth who are employed part-
time during the school year typically move into full-time positions
with the same employer after they leave school.*

Within the already-experienced labor [orce of young men, years of
job tenure are important in reducing the likelihood of unemploy-
ment when the national unemployment rate is nising and layolfls are
accurring throughout the economy.* Indeed, the lack of seniority
among young people is one of the reasons for the cyclical sensitivity
of their unemployment during ecconomic downturns. However, even
when the national unemployment rate is low and few layolfls are
occurring. itappears that job tenure does not reduce the likelihood of
a layol[ among young black men.*! One reason is that black youth are
concentrated in occupations and industries which even in “good
umes” provide unstable job opportunities. In fact, a considerable
part of youth labor market problems arises because the jobs youth
(and espectally minority youthy hold are disproportionately low skill.
Such jobs require litde investment (in the form of recruitment or
training costs) on the part of employers, and employees feel [ree o
quit, knowing that another “deadl-end” job will be easy tofind. Thus,
work experience may be no protec tion against unemployment if it
does not 1mvolve on-the-job training,.

Attitudes

Employers, whether or not they are looking for workers with special
Jkills. do want their employees to have certamm atutudes and work
habits. Such characteristics as W neat appearance, d respectful
demeanor. an mterest 1 the type of work a firm 1s doing, and a
general alertness are found to be important in the hiring decisions of
employers.#2 As reasons for not hiring youth, employers frequently
Gte imimatunty. instability and high tarnover.* Of course, 1t nay be
that a vicious ardde occurs: youth are confined to low -paid, dead-end

wyiephenson (December 1979 1 he long tenmellects ol nonwork whilean s hoeol are
discussed ain Chapter 3 Sunsess of b do imdicate that expenchce, pariicalatly mthe
wiine or b telated ocoapation, s o preleried chatacer st amongg b applicants See
Dramond and Bedrosian

Oohn Grasso,  Dinensions of Nowh Unemplovment, m U8 Depatunent ol
Labor, Career Phiesholds. Vol VT (Washingion, DCUS Departnent of Labon),
Ostennan (1978,

O Lanagan (Sprng 1978)

<1 ynton et al . Paul Ostieninan, ~ Yeouth Labor Marke Structure,” No. 26 (Boston,
Boston U naversity, Depariment ol Feonoimacs, November 1978).

whramond and Bedrosian, U8 Bureau of Labor Statisties, Youth Unemployment
and My Wages. Bulletin 1657 (Washangon, DG US Govermnent Puntng
Olfice. 1970 "
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jobs on the grounds that they are too responsible and unieliable for
shilled ones When they are thenabsent, or quit in disgust. the circ e is
complete; they have proven their unrchabihitys

Alternauvely. 1t may be that employer perceptions of youtly
behavior are largely accurate and that the kinds of jobs youth hold
reflect thers own preferences. For the most part, unburdened by
family responsibilities. young people may choose a lifestyle that
maximuzes leisure ume, working primarily because they require
mcome for speaific purposes, because they are urged 1o do so by their
parents or because they value the socal interacuon. According o this
view, youth pass through a “moratorium period” which naturally
subsides as they matare.$ -

Wiule it s dear that employers view young apphicants with some
suspraon, there s hitle direat evidence on youth attitudes. That
which exasts suggests that the view of youth as uncommitted and
unrchiable workers s overstated. Controlling for the o« upations n
which people are employed, there are virtually no differences by age
i absenteeism nor an views on what makes a job auractive. For
instance. both youth and adults “desire 10 do meaningful things,”
“want antellectual sumulaton,” and “a chance for  personal
growth. " At the same time. those who operate youth programs in
the ield consistently report that young people are more motivated by
the wages or supends they receive than by any other aspect of their -
cmployvment.

Willingness to Accept a Job

One of the reasons suggested for unemployment among youth s their
unwillingness to accept employment at the going wage. According to
this view some proportion of youth unemployment is “voluntary”
hecause available jobs are rejecied.

Fhe willingness to accept, a job offer depends largely upon the
attracuiveness of the offer (e.g.. wages, working conditions and
prospects for the future) compared 10 acual or perceived alternative
opportunities. An andividual's estimate of the worth of his or her
alternative uses of ume is called the “reservation wage.” Youth

“Paul Ostenman,  The structare of the Labor Market for Ybung Men™ (Boston,
Boston Uniseras, Depattment ol Foonomics. undated)

CForsome of the tesearch i thas area see Andosans (1978), Sue Berryiman, ~ Youth
Uncmploymentand Cateer Education Reasonable Expectations.” Public Policy, Vol
200 N0 L Waneer 1978), and Patrscn Maller and Willaam Simon, Do Youth Realty
Want o Worke an US Department of Labor, Supplementary Papers from the
Conference on Yeuth nemployment Uiy Measwrement and Meanming (Washangion,
DO US Departinend of Labor, 1978)
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unemploymem' may occur if their reservation wages are higher than |
the wages they can actually command in the labor market. -
Empirical evidence on the reservation wages of young people is
sketchy at best. One kind of evidence which supports the contention
that unwillingness to accept a job is not a major source of youth
unemployment is that youth typically take the first job they are
offered. One study found that 78 percent of successful young job
seekers took the first job offered.*s Another study found that 90
percent of both black and white male job seekers took the first job
offered and that the reservation wage of youth adjusts downward the
longer they search for work.*? These studies, however, are based on
limited samples and their. general validity has not been established.
On the other hand, there is some evidence that young people’s
reservation wages, as manifested by their occupational aspirations,
. may be 100 high. One study found that 59 percent of young white
males and 52 percent of young black males aspire to professional or
tec hnical careers, while only 15 percent of all employed males work in
these fields.*®
‘There is also limited evidence to support differences in attitudes
between minority and white youth toward the acceptance of
lowpaying menial jobs. One study reports that the wage expectations
of blacks aged 16-19 were 15 cents per hour higher than whites of the
same age and more than 30 cents higher than what they carned at their
last job.* As one author described the situation, "But for the inner
city black youth with high aspirations and real doubts about his
prospects in the labor market | low-wage] jobs are very casily viewed as
‘deadend,’ offering the spector of a permanent position at the bottom
of the social order.”*®
Reservation wages may be high too because of the existence of
alternative sources of income. Employment in the subec onomy—f{or
instance. fencing  stolen merchandise.  hustling, pimping  or

wOsterman {November 1978), see also Hylan Lewas et al . lnproving Emplayment
Opportumties for Female Black Teenagers in New Yark Cay (Wastungton, 0 ¢ U S,
Department of Labor. Emplovmenm and Lianing Administianon. 1977)

s5anley Stephenson. * The Economies of Youth Job Scarch Behaveor.” Review of
Feonamics and StatstiecsaVol LV No. | (February 1979).

“jchn Grasso and John Shea, Focational Education and Travng: Impact an
Youth (Berketey  The Carnegie Counal on Poltcy Studies in Higher Educanon, 1979);
we alio Andiew Sitk. “ls It Me o1 1he Sysiem?— The Ambwalence of Youth
Unemployment,” Internal Report. fdna McConnell Clark Foundanion (November
1978).

WPl D Flgun and Paul M. Ryscavage, “Lowenng Youth Unemployment: How
Much and At What Gostz o US. Department of Labor, Conference an Yeuth
Unemployment 1ty Measurement and Meaning (1978).

op  Anderson i Anderson and Sawhall (1980).
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trafficking in drugs—1s one such source. 1t has been suggested tha
the subeconomy s a major source of income for young men in urban
centers. '

Wellare and other income mamtenance payments are a second
source ol income that may reduce the willingness of youth o work.
While relatively few wenagers receive unemplovient benefis. 5
teenagers may be affected by the transfer paymens available o other
farmly members. The evidence on this 1ssue s mixed. One study
found that increases 1n nonearned income reduce work effort among
20 1o 21 vear old men and womren by only small amounts.’® In
contrast. a study of the Seattdle and Denver income maintenance
experiments found sigmilicant reductions in work efforg among
youth who do not head famibies and these reductions were related (o
the receipt of income transfers ¢ -

4. Labor Mnr!m Transitions

One reason that youth have higher unemployment rates than adults
15 simply because they are more likely to be new entrants to the labor
force and to move frequently amang employers before settling down
into a more permanent career. In 1977, for example, about 70 percent
of unemployed eenagers but only about 40 percent of unemployed
adults, had recently (re)entered the labor force. Also in that year about
one-third of 16-24 year old men, in contrast 10 about one-quarter of
older men (25-44), worked for more than one employer. Still, a spell 6f
unemployment need not accompany labor force (re)entry or job

.changing. A person out of the labor force may hear of a job and

become employed without ever having actively sought work. In
addition, there is evidence (cited below ).that many workers move into
the labdr force and between employers without becoming unem-
ployed. ' '

A major part of the black/white differéntial in unemployment can
be traced to the difficulty that minority youth have in making suc-

YPaul Bullick. Aspiratin s Opportionly, Careers” inthe Inner City (Ann Mrbos
Institate ol Labor and Indusinis) Refations, 1972)

I the My 1976 Conrent Populstion Suisis, only 10 percent of unemploy mentout- -

of school male eenagens were sepotied 10 be tecenvaing unemplovinent insuranee
henefits B

UStandey Mastens and CTevan Garhinkel, Estonating the Labor Supply*Effects of
Income Mamtenance Alternatives (New York Moademie Press, 1977) Fhis atuly was
based on the 1967 Suivey ol Foonomie Oppottunity and the 1972 Panel study of
Incone Dynanies .

“Ruchard W West, Fhe Effects of the Seattle and Denver Dicome Maintenane e
Experiments on the Labor Supply of Y ang Nonheads, paper puepared lor the U S
')(‘[l«ll;lll('llﬂl of Health, Fducanon and Wellare (June 1978)
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cessful ransitions, either into the labor force or between employers.
Black youth are less likely to find a job without active search; that/is,
they are less likely to move directly from being out of the labor force to
being employed. Also, while black youth are no more likely toquita
job than whites, they are more likely to quit into unemployment.
Finally, once unemployed, young blacks spend a longer time than
young whites searching for work .

Whether a young person becomes unemployed, or remains
unemployed, depends in part upon the amount and quality of the
labor market infotmation that he or she has at hand. Clearly, even if
youth have no employability problems, they must know where apnd
how to look for work. There is good evidence that minority youth and
persons from low-income families tend to use jobsearch mechanis
that differ from their white/nonpoor counterparts. They rely moreon
formal mechanisms, such as want-ads and public employmént
services; by contrast, white youth and persons with higher incomes
use “informal methods,” such as contacting employers directlyf or
asking friends and relatives about available opportunities.®® At ‘(he
same time, surveys of persons and of firms indicate that the most
effective means of looking for work is by direct application to/the
employer or by contacting friends or relatives.” Of course, simply
altering the job search methods used by minority and low-income
youth will not necessarily be sufficient to reduce their unemploy-
ment. Certainly the use of friends or felatives, for example, is only as
effective as the knowledge of the labor market that those friends and
.- relatives have. i

Some portion of the unemployment differential betwe¢n age
groups, and within the youth population between the races may also
be attributable to young people’s lack of occupational information.

See Osterman (1978); Romald Ehrenberg, “The Demographic Stfucture of
Unemployment Rates and Labor Market Transition Probabilities, ” paper prepared for
the NCEP (February 1979); John Antos aidd Wesley Mellow, The Youth Lébor Market:
A Dynsmic Overview (Washingtén, D.C.: U.S. Depanument of Labor, 1978); Kim Clark
and Lawrence Summers, The Demographic Composition of Cyclical Variations n
Employment (Washington, D.C.: U.S. Deparument of Labor, Office of the Assistant
Secretary of Policy. Evaluation and Research. 1979). . .

“For example, in the National Longitudinal Surveys, 16 percent of blzck young men
but 10 percent of whites use a public employment agency; and 40 percgnt of the whites,
but 22 percent of the blacks contacted employers directly (U.S. ument of Labor.
Career Thresholds, Vol. | (Washington, D.C.: U.S. Départment of Labor]). See also,

Leigh and Rawlins; Bullock: Osterman (November 1078). /
WGee Harvey Hilaski, "How Poverty Area Residents lnoll;lg Work,” Monthly

Labor Reniew. Vol. H. NG. 3 (March 1971); National Chamber Forecast and Survey
" Center, “'A Survey of Federal Employmem and Training Pr ms,” (Washington,
D.C.: U.S. Chamber of Commerce, 1978). /
{
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Emplayers indicate that they prefer to hire people who have some
basic knowledge and interest in the type of work for which they are
applying. Employers also indicate that young people have miscon-
cepuons about alternative occupanons.®® National surveys of youth
report similar findings: young people have little understanding of
various occupations, the job tasks embodied in them and their
educational requireMents. The proi)lem 1s particularly severeamong
black youth.%? : .

But the extent to whl(h a lack of occupational information is
responsible for unemployment problems among youth has not been
determined. Researchers have not found that beuter occupauonal
informauon reduces the likelihood of unemployment and there 1s
only sketchy evidence that it reduces lhe duration of the jOb search
period &

5. Conclusions

At the outset of this chapter three \queslions were posed regarding
unemployment among young people. Why 1s their unemployment
rate highex than that of adults? Among youth, why does thg minority

populauon expenience greater problems than the white population’

and fhnally, why have the racial differennals 1n employment and
unemployment been worsening over the past decade? The evidence
on these issues indicates that there are no simple answers o these
questions.

Whether one wishes to stress preparation for work while in school
or access (o jobs later on, it is clear that not all youth are likely 0
experience difficulties. Many young people make the transition to
adult roles quite successfully; a substantial proportion of youth
unemployment reflects their movement from school to work as well
as their natural tendency to move from job 10 job. But some youth
unemployment is also the result of the failure of the economy to
expand sufficiently 1o dbsorb all new entrants into the labor force. To

#See. for example, Lynton et al.

#*On an occupational information test that was administered. 44 percent of the white
male high school graduates received a high score, but only 12 percent of the black men
recetved such a score. Among female high school graduates. comparable figures for
white and blacks were 45 and 22 percent, respectivgly; U1.S. Deparument of Labor,
Career T'hresholds. Vol 1. U'S Department of I.d&ll. Years for Decssion. Vol Il
(Washingten, D.C.. US. Department of Labor, 1971). See also Phyllis Wallace,
Unemployment Among Black Teenage Females in Urban Poverty Neighborhoods
(Washungton. D C. U S, Depantment of Labor. Manpower Administration, June
1972)

' S. Department of Labor, Career Thresholds. Vol. 111 (Washington, D.C.; U.S,
Department of Labor). Parnes and Kohen.
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the extent that existing jobs are reserved for their incumbents on the
basis of senioriq. the problem of absorbing new entrants is inten-
sified. ..
The current experience and historical trends found for minority
youth are not fully undersiood. Over the past several decades there has
been a confluence of events that seems to have affected their labor
market position, First, part of the widening employment gap between
blac k and white youth is due to the increasing number of black-youth
who are enrolled in school. In addition, there have been shifts in the
industrial structure of the economy that have eliminated jobs in
which minority youth were disproportionately employed. Thistrend
has been exacerbated by an increasing supply of white youth (and
possibly older women and undocumented workers) from whom
employers could also choose their new workers. Concomitant
increases in legal and social minimum wages, along with fear of
being found in violation of antidiscrimination laws, may also have
made employers increasingly reluctant to hire black youth. Finally,
the aspirations and expectations of black youth may have been
increasing at a more rapid pace than their qualifications.
As with these long-term trends, there appears to be no one cause of
the employment difficulties of today’s minority youth. Relative to
their white counterparts, these young people have educauonal
deficits. They also do not have access to the informal contacts which
help people secure good jobs. Finally, problems of discrimination
. continue. Subjective evaluauions play an important role in hiring
dec1sions and 1t appears that similarly qualified minority and white
youth are not treated 1 a ssimilar fashion.

|
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| _Cha‘pet 3
. The Consequences of
Youth’s Experience in the
. LabornMarket

While the preceding chapter documented the nature of the problems:
‘which ybuth face in the labor market a%d some of the reasons for their
high’ unemployment, it ‘stopped short of addressing- why society
should be particularly concerried about the issue. In fact, many have
argued that youth unemployment is not a particularly serious
problem; rather it is a natural part of the transition from school to
work and settling down into a relatively permanent, job. The last
chapter indicated that not all youth -are equally ‘“‘at risk”: some
~ groups make this transition more easily than others, and it would be
unwise to generalize-about the seriousness of the problem. Also, since
virtually all groups"unemployment rates fall shtarply as they age, it
seems reasonable to ask whether there really is a “‘youth labor market
problem.” Apart from some immediate loss of output and income,
should youth unemployment be a cause for concern?

This chapter addresses this issue by examining evidence on the’
longer-run consequences of being\out of work during one’s adoles-
" cent years. The discussion is orgamed around those outcomes which

are economic (employment and earnings), those which are psycho-
logical (attitudes), and those which are social (crime, early
childbearing). In each case, labor market problems may directly affect
the individual and they may also impose costs on others. The case for.
government intervention is* particularly strong where there are
collective, as well as individual, consequences 1o be considered.

v




i ~ A. Economic Consequences

It is apparent that involuntary jobléssness represents an irnmcdiatc :
_economic cost in terms of earninigs foregone.! Reccm“:{r h has

attempted o detérmine if there are longer-term eco c conse-
quences as well. This work has investigated the connectioif$ between
a youth’s current employmient and unemployment expérience on the

" one hand, and his/her future employment and earnings on theother.

It is not difficult to document a correlation between early labor
market difficulties and ldter joblessness and low earnings. Until
recently, however, it has been very difficult to determiné whether the
carly difficulties cause the later ones (“*scarring effects’’), or whether
sorne third factor (¢,g., family background, motivation, ability) is
simultaneously responsible for both (“signalling”). This has beenan
important issue because it affects the strength of the argument for

* targeting job creation efforts on youth. If there is clear evidence of

“scarring,” then targeting resources on unemployed youth has long-

.term, as well as immediate, payoffs. We turn now to a review of the

evidence.

To begin with, it.has been found that extensive unemployment in
- one year is highly predictive of unemployment in the next year.

Youth with 15 or more weeks of unemployment in 1977 had an
unemployment rate in March of 1978 that was at least 4 times thé
unemployment rate found among youth without previous

unemployment.? At the same time, other research has found that,
among young men at least, an early spell of unemployment is not

_causally related to the later unemployment.®

In a similar vein, nonwork in one year is highly predictive of
noniwork in the following year,* but for young men any ca 1

10me study estimated that the mean carnings loss because of unemployment in May

1976 was about $100 per week for young men and $85 for ycung women between theage

of 16 and 19. Among men and women 20-24 the mean weekly eamings loss was
estimated at $158 and $135, respectively. See Paul Ryscavage and Curus Gilroy,
“Earnings Foregone by the Unrmploycd.“ in Proceédings of the Business and
Economics Section (American Statistical Association, 1977).

2Robert Lerman et al.. Concepts and Measures o/‘Shurluml U nemployment
(Washingion, D.C.: U.S. Department of Labor, 1979). '

sDavid Ellwood. ‘Teenage Unemployment: Permanent Scars or Temporary
Blemishes?” paper presented to the National Bureau of Economic Research
Conference on Youth Unemployment. Airlie. Virginia, May 1979. .

‘Adele Harrell and Philip Wirtz, “An Analysis of the Antecedents of Youth
Unemployment,” paper prepared for the NCEP. August 1979; Robert Meyer and
David Wise. “High School Preparation and Early Labor Force Experience,” paper
presented to the National Bureau of Economic Research Conierencé on Youth
Unewnrployment, Airlie, Virginia, May 1979. .
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connection is short lived. An extended period without work in the
first year after leaving school has been found to reduce the amount of
employment in the following year; but the effect diminishes sharply
thereafter.> By contrast, among women being without employmentin
the first years aftey leaving school does seem to be causally related 10
not working during adulthood.6

For both sexes, the effect of joblessness on earnings-is also short-
lived if that joblessness occurs during the schooling years. In the first
year after leaving high school, youth who have already’ been
employed receive higher wages than those without such expcﬁence;"
but, five or six years later, there seems to be no difference in the annual
earnings of the two groups.® . '

Research findings on- the earnings impact of joblessness after
leaving school are quite different. While the precise magnitude of the
effect has not been determined, being out of work«n the initial period
after leaving school appears to be an important cause of relatively Jow
earnings during the adult years.? The, effect remains after adjusting:
for individual differences that could simultaneously explain both
early and later )u(’cv.‘SS in the work place.

This is nof to say that brief spells of nonwork—or unemploy-
ment—necessarily have long-term deleterious effects. The evidence
suggests that some time spent looking for work may ultimately result
“in higher wages. Rather, it is lengthy periods of nonwork that have a
long-term, negative impact on earnings.!?

B. Psychological Consequences

At the beginning of their labor market careers, young people are
committed to the world of work and, like older workers, they “‘desire
to do meaningful things,” want ‘‘intellectual stimulation” and ‘‘new
» challenges” from their jobs. Moreover, the accupational status of the

SEllwood. \ \ ¢
$Mary Corcoran. “The Employment. Wageand Fertility Conséquences of Teenage
- Women's Non-Employment,” paper presented 1o the National Bureau of Economic
Rescarch Conlerence on Youth Unemployment, Airlie, Virginia, May 1979
'Meyer and Wise. |
© *Wayne Stevenson, ‘“The Transition from School to Work,” in The Lingering Crisis
of Youth Unemployment, edited by A.V. Adams and G.L.. Mangum (Kalamazoo: W.W.
Upjohn Institute for Employment Research, June 1978).
*Ellwood; Corcoran.
“1%Brian Becker and Stephen Hill, “Teenage Unemployment: Some Evidence of the
Long-Run Effects on Wages” (Washington, D.C.: U.S. Department of Labor,
Employment and Training Administration, undated).
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jobs 16 which they aspire is high—too high perhaps given their levels
of education and the status of their current jobs."

- One of the first consequences of a poor labor market experience
shortly after leaving high school isa downward revision in aspira-
tions.!? Among women, holding a low-skill job (such as being a-
service worker or an operative), or moving into one from a white
collar job, is associated with a change in labor market plans for the

. future. Controlling for other factors, these young women are more
 likely to decide that they no longer plan on.working in later years.

Young men, after leaving high school, experience unemployment, -
or hold jobs in which there are few chances for upgrading, revise their
occupational aspirations for the future downward. Simultaneously,
the occupational ambitions of otherwise comparable young men who
do not experience unemployment, or whose initial job includes
favorable prospects for the future, are raised. Of course, the implica-
tions of these differential outcomes are not totally clear: while it seems
likely that some youth are being discouraged, it is also possible that
some youth are simply becoming more realistic.  °

At the same time that these young men’s occupational aspirations
are being lowered, their commitment to the labor market changes
little because of unemployment or low-wage jobs. Having had either
of these labor market experiences does have some negative short-run
effect on their commitment to work, but it does mot lastinto the adult
years. ;

Finally, one of the most important ways a lack of success in the job
" market can affect individuals psycholggically is by lowering their
* sense of self-confidence. In the short-riin, both unemployment and
(relatively) low earnings soon after le ving school have this impact.!
However, while the impacyof joblessness on self-confidence
diminishes over time, the efféct of low wages persists into adulthood.
Moreover, the research-suggests a vicious circle exists; other things

upaul Andrisani, Effécts of Unfavorable Labor Market Experiences on the Work
Youth,” paper prepared for the NCEP, December 1979. See also
pter 2 under the heading "Willingness w Work.”
is'noted, the research findings reported in this section are based on
sared for. the NCEP. This work examined the effectof a variety of
Leriences (such as unenfployment, low-wage jobs, occupation and
irldustry of employment) among out-of-school youth on théir agtitudes several years -
To date/ the attitudinal consequences of labor market problems while ip high
school have not been researched. o LT .. ’
Young men who were in the military, but not commissioned officers, during the
last years of the Vietnam conflict were also found to have a lowered sense of self-
confidence. The research indicates that this feeling continued into their early adule
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being equal, individuals who lack self-confidence have less
-subsequent success in the labor market (increases in earnings and
occupational status) than their more confident peers. !+

C: Social Consequences

In addition to being a possible source of long-term economic and
psychological problems for the indiwidugl. youth.unemployment is
also believed to be a cause of such social problerns as crime and very
early childbearing. .
There are several reasons for expecting youth with poor “labor
market prospects to engage in illegal activities. Such activities can
provide both a source of income and a source of status among peers.
Engaging in illegal activities may also ST&ieve the boredom associated
with joblessness or ﬁ; tediousness assd¥iated with holding a dead-
end, low-paying joB. Finally, when no other avenue is open, acts of
violence can provide a means of venting frustrations against society.
Several studies have shown that all of these reasons are important
in understanding the sources of youth crime,'® What is missing is
documentation of direct causal links between various labor market
problems and illegal activities. Somé studies have shown that more
crimes are committed in high unemployment areas and when the
natipnal unemployment rate is high. Other studies have shown that
the incidenge of crime is greater in low-income areas. But the litera-
ture has not shown 4hat, for an individual youth, there is a causal
relationship between joblessness and low wageés on theone hand, and -

.crime on the other. Nevertheless, the evidence is persuasive that an

Aruntoxt provided by Eic
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environment which consists of unemployment, low-wage jobs and
few prospects for future improvement is conducive to youth crime.
Moreover, some government programs which have provided employ-
ment and training opportunities seem to have been successful in
reducing the likelihood of committing a first crime and in reducing
recidivism. (See the review of the Jobs Corps in Chapter 7.)

At the same time, it is important to fiote that for some yaung people
the availability of jobs may have little todo withi their probability of

14See Andrisani (1978).

"Seg Anderson in Anderson and Sawhill (1980); Bullock: Silk: Paul Barton,
"Juvenile Delinquency. Work, and Education” (Washington, D.C.: U.S. National
Manpower Institut®, August 1976); Daniel Glaser, “Economic and Sodocultural-
Variables Affecting Rates of Youth Unemployment, Delinquency and Crime,” in
Conference Repott on Youth Unemployment: lts Measurement and Meaning
(Washington, D.C.: U.S. Department of Labor, 1978).
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engaging in crime. For them, difficulties in the labor mairk'cl and
. crime seem to go hand-in-hand: joblessness, low-wages, and criminal
activities are symptoms of other problems. These other problems may
begin in school, in the home, or in the community and cannot be
addressed through job opportunities alone.!* ’

While crime is a problem principally amafig young men, early
childbearing constitutes a problem for young women, particularly
those who are 16 or younger. Teenage motherhood can be viewed
both as a consequence of early labor market problems and as a cause
of later ones. A study of youth eligible for the entitlement program
(i.e., individuals who are 16-19 yeats old, economically disadvan-
taged, and with less than a high school education) found that 26
percent of the eligible females had at least one child.V?

Research on this topic has documented the individual and social
costs associated with adolescent childbearing. Women who have
children in their early to midteen yearsare less likely to complete their
educasion and are more likely to have larger familigs. In turn, these
. factors work to reduce their participation in the labor force and to
increase their likelihood of welfare dependency.' One study
estimated that of the women receiving AFDC payments in 1975, 61
percent had had children while they were in their teens. About 50
percent of the total monies expended on AFDC in that year (or about
4.45 billion dollars) went to households in which the mother had
borne a child before she was twenty.!* Moreover, even when teenage
mothers are later employed, their lack of education still ensures that
their occupational status and earnings will be low.?®

Finally, women who become pregnant when they areyoungdo not
always find that marriage isa solution to their economic problems. In
some cases the women report that the fathers (also often teenagers) are
100 unstable to make good partners. When marriage does occur,
divorce is a frequent outcome.!

165ee particularly Barton, and Glaser. “o

vSuzanne Barclay et al.. Schooling and Work Among Youths from Low-Income
Households: A Baseline Report from the Entitlement Demonstration (New York:
Manpower Development Research Corporation, May 1979).

1Sandra Hofferth et al., The Consequences of Age at First Childbirth: Labor Force
Particspation and Eamings (Washington, D.C: The Usban Institute, August 1978).

9Kristen Moore, “The Economic Consequences of Teenage Childbearing,” .
Testimony before the U.S. House of Representatives Select Commiiticeon Population.
February 28, 1978. ’ .

SHofferth et al.

fiHelen Koo et al.. “Long-Term Marital Disruption..Fertility and Socioecoriomic
Achievement Associated with Adolescent Childbearing™ (Chapel Hill: The Carolina
Population Center, Apnl 1978). Harriet Presser, “Sally’s Corner: Coping with
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While the consequences of teenage motherhood are reasonably
clear, lttle or no research exists on the extent to which labor market
problems among young women, or their male peers, contribute to
carly childbearing. We can only sketch the likely linkages. First, the
mncidence of teenage motherhood depends no y on the probability
of pregnancy but also on the decision to keep the child. The best
evidence to date suggests that the vast majority (81 percent) of teenage
pregnancies are unplanned.??2 The great majority of these wormen
who do not plan to have a child later regret the uming of their
motherhood. Secondly, the failure to control this timing appears to
be based as much on indifference toward pregnancy’ as on a lack of
information about how to prevent it. This indifference, in turn, may
well be related to a perception that few benefits will accrue from more
education, more work experience, and a decision to delay
motherhood.

D. Conclusions

High-quality research on the consequences of youth ynemployr‘em
1s scarce and most of 1t has only recently become avaglable. Much of
the carlier work was marred by a failure to distinguish carefully
between correlation, an the one hand, and causation, on the other.
Nevertheless, the following conclusions seem warranted:

First, for both men and women, being out of work during the
initial period after ' leaving school reduces earnings during
adulthood. In addition, among women it reduces the likelihood that
they will contimue 10 work ar all. Similar consequences do not hefall
those who are unemployed while in school.

Second, unemployment or working in a low-wage job after leaving
school is associated with a downward revision in occupational
aspirations among young men and with a decision not to continue
working among young women. In addition, there is some evidence
that unfavorable labor market expefiences (especially low wages)also-
undermine self-confidence and that a lack of self-confidence, in turn,
has a direct and negative impact on subsequentearnings and occupa-
tional status. R ~ i

'nmarned Motherhood,”” paper presented to the American Sociological Association,
San Franciso, September 4-7, 1978.

Hamet Prewsser. “Early Motherhood: Ignoran r Bliss?”’ Famuly rlanmng
Perspectives, Vol 6, No. | (Winter 1974). ) ’
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Finally, while the links between youth unemployment,.on the one
hand. and crime and early childbearini, on the other, are less well
- documented, it is quite-reasonable to expect that a relationship exists.
Moreover, interesting new evidence on the experience of young
enrollees in the Job Corps suggests that providing employment and
training opportunities can reduce antisocial behavior. -
Taken together, these findings suggest that there are long-term
payoffs 1o increasing the labor market opportunities of youth.

.
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Chapter 4: '
Goals and Priorities

The preceding chapters found that some youth face serious problems
in their early encounters with the labor market and end up with
serious cumulative deficits in terms of years of education and labor
market experience by the time the majorjty have settled info stable
adult work roles. ‘The remainder of this report examines the policy
lmphcauons of these findings. First, however, it is necessary to clarify
what itis thdt.(ederalyeulh labor market policies should be trying to
achieve and, given scarce resources, who should have priority. The
resolution of these issues,ipvolves a number of societal value judg-
ments that are best made within a political arena. But the debate can
be more productive if the participants have a clear understanding of
the issues.

The key questions around which this chapter is organized are:
—What should be the goals of youth labor market policies?
—What priority should be given o youlh relative to adult labor

market problems?
—Within the youth population, who should receive priority
attention?

Once these issues are resolved, then the strategies for achieving
goals and the design of effective programs 1o implement those
strategies can be considered. These topics are the subjects of. the
chapters that follow.

A. Employment vs. Employability Development

Youth labor market programs can and do serve a large number of
specific purposes. But there are two fundamental policy goals for
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youth in the labor market and the two may lead to very differentkinds
of programs. :

The first goal is to provide employment. The “ctisis” of the youth
labor market is olten described in terms of high unemployment rates
and low employment rates for youth in gtneral and for mmomy
youth in particular. The provision of more jobs for youth is seen’as a
way of providing income, work experience, and social parucipation
for the jobless youth themselves and. perhaps. some output, .
reduction in transfer payments, and anticrime and riot insurance for
the rest of society. Success or failure in achieving the employment
goal 1s measured by the conventional ('mploymenl and unemploy-
ment statistics.

I'he second goal is to provide experiences that will lmpmve the
long-term employability of young people. These experiences rmay
involve education, training. employment, or other learning activities
to prepare for subsequent productive and rewarding labor market
parucipation. Here the activities of youth are evaluated as an invest-
ment that leads to higher lifetime earnings, productivity, and
employment, Tather than in terms of their immediate impact. Success
or failure 1s more difficult to measure since the anticipated outcomes
are 1n the future. Farly indicators include educational attainment and
test scores that measure whether the individual at least has the
knowledge or skill that is thought to be linked to subsequent gmploy-
ment and ecarmings growth, Developing longer-term indicators of
success, such as lifeime earnings, requires longitudinal data wbich
are rarely available.

No one would argue against the worthiness of providing employ-
ment to youth who seek work or of improving their employability.
But neither can be achieved for free and the pursuit of one goal could
even be at the expense of the other. This tradeolf could exist for three
reasons. First, given scarce resources, the more money spent on pure
job creation, the less can be spentfor d(’vt’lopmemoumdeof the work
environment or ennic hment of the work experience itsell. Second, the
time spent by the youth themselves in employment reduces the
amount of ume available for other activities, incJuding éducation and
tratming.  Third, pursuit of the employment goal by the f(‘d(‘ml
government may provide an incentive to some youth to drop out of
sc hool n order to take the jobs that become available.

In the past. the major emphasis of federal employment and
training programs for youth has been on employment. Educators, on
the other hand. have tended to emphasize employability and have

e N
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shown less concern for the immediate employment problems of the
voung prople they serve.

What 1s the appropniate balance between the 1wo goals? The
amswer depends partly on the age and stuation of the individual
being served, It 1s tiempting 1o dismiss the high unemployment rates
of youth as nothing more than the normal symptoms of transition 10
adulthood. Many people need ume to settle down. Indeed, there is
serious question about the accuracy and relevance of the conventional
unemployment statistics when apphed 10 a group with marginal
attachment to the labor force. The real question may not be whether
they are employed or unemployed, but whether the adtiviiesin which
the youth are engaged have long-term payolls, for themselves and for
socety. For some youth, at some tmes in their lives the most
important aciivity 1n which they can engage is education. The
employment goal should be secondary and employment should be
considered as a means of preparing the individual for subsequent
1oles, not as an end in nself. .

Beyond some pomnt, which is difficult 10 fix and which people
reach at different ages, employment emerges as the more impor'lam
goal. The mimimum driterion for determining that that time ' has
come 1s that the individual is capable of performing a productive role
n tte labor market if given the chance. Employability development
should sull be unportani, but 1 becomes secondary. One prablem
with the existing systems of education and employment is that each
system tends 1o speaialize, making i difficult for youth 1o make a
gradual transiion from the pursuit of employability development 1o
the pursunt of employment.

As stated by the President of the Interstate Conlerence of
Employment Security Agencies at a Commission field hearing:!

Educators have long recognized that, in terms of learning
academic subjects, there 1s a continsam of steps in a very long
and comphicated process called educational development. .,
learning how to earn money requires a developmenial process.

. I'he employability development process is similar 1o the educa-
nonal process in that centain fundamental sieps are first
necessary before other, more comphicated sieps are undertaken.
One has o learn, for example, what is involved in a job assign-
ment before one can supervise others in that job. | .employment

JGlenn W Nichols, 1estimony before the NCEP Youth 1ask Force, Loy Angeles,

Cabforma. June 14,1979 Mr Nichols is also the Director of the Idaho Department of
Fmployment and Executive Direceor of the 1daho Manpower Lomoraum.

77

ERIC T -

Aruitoxt provided by Eic:




'

/
and training policy mugl recognize that at any one point in time
a person can secure eeronmem but the employability process
continues. .

Finally, it should be stfessed that many young people today are
ready, willing, and able t¢/work and that their lack ofemploymentisa.
loss 1o them and to th¢ rest of society. In 1978, when the overall
employment rate was 6 percent, the unemployment rate for labor
force participants between the ages of 16 and 24 was 12.2 percent. The
rates ranged from 4).7 percent for black females, ages 16-17, 10 7.6
percent for white thales, ages 20-24. As indicated in Figure 4-1,
unemployment ratgs fall with age for every race-sex group suggesting
that some fraction of youth joblessness reflects the normal process of
school to work transition and job change early in one’s career.
However, what/{”igure 4-1 also indicates is (1) that the entire structure
of unemployrhent rates was lower in 1969 (when the national
unemployment rate was 3.5 percent) than in 1978 (when the national
unemploymént rate was 6.0 percent) and (2) that there are substantial
racial diffefences (and some small sex differences) at every age. While
setting numerical targets for youth unemploymentand employment .
is an inherently arbitrary exercise, one possible goal for national
policy would be to bring down each age-race-sex group's unemploy-
ment rate to the rate for white males of the same age in a high-employ-
ment year (1969). In 1978, this would have required at least 1.4 milhon
more jobs for youth, of which nearly half would have been for black
youth. The total youth employment gap was probably closer 10 two
million, taking into account the labor force expansion that more jobs
would induce.?

It is sometimes ¢ laimed that the employment deficit for youth will
evaporate over the next decade as the size of the youth population
dedlines. Between 1978 and 1990, there will be 5.8 million fewer
peogle in the 16-24 age group and it is projected that the size of the
youth labor force will shrink by between 0.5 and $.3 milhon.? This
will undoubtedly relieve some of thé pent-up demand for youth jobs,
making it easier to provide employment for a larger fraction of the
young population. It may also induce employers to lower their =
standards and, or to provide on-the-job training as a means of
meeting their employment requirements. .

TIs and the projec uons reported below are descnibed 1n Ralph E. Smath, “Goals lor
National Youth Employment Polices.” Nauonal Commussion for Employment
Policy Brieling Paper 7-6-79 (March 16, 1979).

*Based of the range of projecuons made by the Bureau of Labor Staustics (Flaim and
Fullerton. 1978).
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UNEMPLOYMENT RATE (%)

. Figure 4-1
Unemployment Rates by Aga, Sex, and Race, 1969 and 1978
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But 1t 1s doubtful that demographic changes will substantially
diminish the need for youth-oriented policies. The projecied dechne
in the size of the youth labor force is confined to white males, the
group that already has the fewest labor markét problems. The popu-
lation of young blacks and Hispanics, and probably the number of
them in the labor force, will not decline.* The expected continued
growth in the labor force participation rates of young white women
should offset the reduction in the size of this population, resulung in
little, if any, decline in numbers in the labor force. All of these groups
will be helped by the reduction in tompetition from young white

_ males, but they must be in a position to take advantage of the
situation. This could be an excellent opportunity for minority and
/' female youth to become better integrated into the labor market. It

|/ becomes all the more importapd that they be provided the preparation
that will permit them to take this opportunity.

B. Who Should be Served?

Once again the scaraity of federal resources requires thay some
difficult choices be made. Young people are not the only ones who
can benefit from labor market pdlicies to increase employment agd
employability. And, among young people, there are likely to be many
more with 4 reasonable daim for assistance than can be served. The
_“decisions ultimately 1nvolve political judgments made with
incomplete informauon. These decisions should be based on an
assessment of where the money will t?(’ most effective and where it i
most neede ’ .
It may be(helpful 1o view the youth vs. adult choice withina long:-
tudinal perspective. The tradeoff may really be between helping
omorrow’s adylts pow or waiting for them to age. In pursuing the
employment goal a case can be made for focusing on older people:
they are more likely to be in rieed of incgme and to already have the
necessary skills. Their foregone earnings and productivity are,on the
average, much higher than those of youth.* On the other hand, they
are also more likely to be eligible for unemployment insurance, since
the work-history ehigibility rules disqualify inexperienced job

“The black populaion, age 16-24. 10 199015 projecied to be abbut the sameas in 1978,
the labor lorce projecuons lor this group range between a 300, decrease and an
800.000 int rease  See Addeaduom A.

sPaul Ryscavage and Curits Giroy estimated thar the mean eafnings loss because of
unemployment in May 1976 was about $100 per week amnns uneniployed male
teenagers, $158 lor males between the ages of 20 10 24 and $2 I’G for males age 29 w0 54.
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“which youth have no control, such as famlly ingome and race.$ Third,

‘hange their behavior oract insocially approved ways. An example of

. \’ J
seekers. Also, the literature on “'scarring”, rcvnewed in (hapler 3, |

indicates that lack of em‘ploymeﬁl among youth can lead to later
problems vslmh may cumulate over a lifetime. Finally, one suspects ,
that any connection belween joblessness and antisocial behawor
weakens with age.

In pursuing the employability developmem goal, the case for
helping people while they are young is basedon the generally lower .
costs of doing so and e longer period over which they can benefit’

On the other hand, some people may simply not basready to learn
unul they have acquired a certain level of maturity or until the need

for income becomes more pressing. - -
ven more difficult issues arise in choosing, ‘from among a large
number ‘of youth who could efit from Various labor market

programs, those who should receivd priority. Some policies, such as
macroeconomic stimujation, tend td benefit all youth, even though - ,
they may disproportionately benefit certainssubgroups (for e{(ample,
blacks). Other poticies, such as enforcememnt of amldlscnmmauon
laws, aie inherently aimed at helping specific ‘groups. The real
choices that must be made are in programs such as CETA, in which
there may be more Youth than slots. Criteria must be used expllcllly

or implicitly, to determine who is 10 be served.

At least thiee ditferent types ol criteria may be used tn designing
eligibility rules. First, targeting decisions niay be based on efficiency
considérations; that is, on the need 10 use scarce resources where they
will produce the greatest individual or social benefits per dollar
spent. (For cxample there is some evidence that young women,
benelit more from institutional skills training than young men.)
Second, targeting decisions may be based on notions of f‘almcss, with
resources being used to reduce social and economic inequities over

targeting decisions can be used to provide incentives for people 10
L4
this latter type of 1argeting is provided by the Youth Entitlement
ngmm which guardntees jobs 1o youth who are willing to remain
i, or rétrn jo; school. Benefits are also conditioned on school
petiormance and regular work .lll(n(l.m((

I'here are a nunber of difficulties in using these criteria’to design
ard implement eligibility standards. Ehe most obvio onels that the
three argumerits listed above lead to different rules ahd posmbly the

"l- stunates of the numlx rand charactenstics of wmlh from low-income famiilies are
provided in Addendum B. B .o .
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-selection of different people: those who can be helpedllhe most; those
who need help the most; and those who, by their own behavior,
clearly demonstrate a desire to be helped. Also, any rules that sort
people into groups of clﬁibles and ineligibles are inherently,
arbitrary for the borderline cases and (if based on need) run therisk of
S‘ligmatizinlg the participants. One possible approach would be to

- first classify the youth populatiomaccbrding to the kind of assistance

which is most likel§ to be effective in meeting their needs, and then to
target the assfstance’provided to ¢ach group on those who are themost |

disadvantaged and who condt&: themselves in socially-approved

ways.
. ‘, /!




Chaptef 5:
Policy Options
for-the 1980’s

In this chapter the major policy options which might be used to.
increase youth employment and to provide experiences that will
improve their long-term employability are presented and discussed.
‘As background fgr this discussion, there are a number of conclusions
based on the analysis in the preced;;wg chaplers whlch can be briefly
summarlzed as follows:

» The majority of the populaton goes through the transition

from youth to adulthood*with few serious employment prob-

iems and comes out of it prepared for adult work roles,
— Som¢€ youth experience@rious problems in the labor market
" and these problems persist into adulthood.

— . The youth most likely o have employment and employability
problems are those who come from economically-disadvan-
taged family backgrounds, are members of groups that have
been subject to extensive disgrimination, or have physical or
mental dishbilities. -

— The population at risk is not likely to diminish sxgmhcamly
over the next decade.

— Policies to increase youth employment and employability will
need to address a wide variety of problems; no one problem
dominates. -

The policy options presented here are grouped according to
whether their intent is (1) to increase the number of jobs employers
are willing to offer young people without changing the latter's quali-
fications; (2) to increase the qualifications of youth and thus their
ability 1o compete for existing job offers; or (3) to improve the ability
of youth to successfully negotiate the transjtion from school to work

< ' : 2
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or from one job to another hy providing them with more knowledge
of where the jobs are and how to obtain them. Table 5-1 provides a
range of, policy options grouped under each of these three major
strategies. If the problem is mainly one of inadequate %&b
opportunities, then solutions should not be directed toward
improving the employability of the younger generation. Conversely,
if the ptoblem is thatyouth are poorly qualified for the jobs thatexist,
then something should be done to improve their basic and vocational
skills, their work habits, and experiences. Alternatively, if the
problem is targely the inefficient ways in which youth search for and
obtain jobs, then it is this process which should be given the most .
policy attention. Of course, the issue is further complicated by the fact ,
that the problem may vary depending on which group of youth is ’
being vx.'unil}('d. Moreoser, the alternatives are dlearly not mutually
exclusive. The diagnosis .of the problem presented in Chapter.2
indicates that pursuit of all three strategies. may be needed. Any new ¥V
legislation should combine the best elements of each approach and
remain sensitive to the diverse needs of different groups of young
people. : . .
L The next three sections describe and assess each option, but a few

general points’should be kept in mind. First, these options are notan N

exhaustive set. For example, no explicit consideration, is given to

various social services (e.g., treatment for drug abuse, child care, and

health services), to policies to restrict competition from women and L

older workers, or to various military and national service options.

These were.omitted largely because they were judged to be less effec-

nive or politically leasible or becadse they involved issues outside the

expertise of the stafl. -

Second, host of the options are outcome, tather than process,
onented. They are intended to focus attention on what needs to be
dohe. Once the several approaches are agreed upon, one still needs to

. determine how to implement them and what kinds of legislative and
institutional changes are required. ,

Third, it can always be argued that a strategy for increasing the
employability of youth will be ineffective il the jobs do notexist; that
a-strategy ol increasing job availability will not work if the youth
most in need of help.are not prepared to work; and that improving ‘ }
matching mechanisms is futile if there are no jobs or employable |
youth to be matched. Each of these arguments. is' valid and
underscores the importance of having all conditions met at the same
time. . |

R 66
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Table 5-1
Policy Options

- _A. Increasing the Number of Jobs for Youth

l. Sumulate the national economy ,

3. Create jobs (via wage subsidies or tax credits for public or
private employers) targeted on young people, or on certain sub-
groups of young people. or on areas where these groups live

3. Reduce theminimum wage®or create a youth ditferential in the
minimum wage

1. Reduce discrimination against youth, especially minority

-~ youth, on the part of employers

5. Reduce competition for existing jobs by curbing the supply of
undocumented workers
" B. Incareasing Employability _
1. Increase basic educational competencies (reading, writing,

s arithmetic) and life coping skills
2. Increase specific occupationdl skills
3. Improve basic socialization and motivation for both education

and work _ .

3

C. Improving Labor Market Transitions
Lo dparease young people’s general knowledge «l the world of
work and of different=career options N
2. Provide young people with more specific information about job
vacancies in_their own local labof market
3. Teach young people how to search for and obtain a job

Finally. we recognize that dudr-ing the next year or so the bleak
economic outlook will tend to weigh heavily. in most policy discus-
sions. Hence, empleoyability and mal‘thing strategies will be subject -
to the jobs-do-not-exist eriticism. But it should be kept rmind that

the subject of this report is the next gepm«-uﬂ of youth labor market
policies, ones that will be in place beyond the current recession.

. {\ ‘ . .S

¢+ A. Increasing the Number of Jobs for Youth

- The options considered in this section are based on the underlying
premise that over the next decade there will be a substantial number
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of job-ready youth whose main problem is a lack of jobs. To help
these youth will require, at a minimum, that measures be taken to
increase total job ()p;;')rlunilies or to increase the proportion of jobs
that go to youth. The five options presented here would each do one

or both, but involve quite differént approaches, different apli%ipaled -
impacts ori the employability development of the youth who gain
employment, and different kinds of costs imposed on the rest of
society. ' ‘ '

1. Stimulating the National Economy" ‘ m

The first—and most obvious—strategy for increasing the number of
jobs for youth is to use monetary and fiscal policies t6 expand total
job opportunities. Astimulative macroeconomic policy would be one
which generates aggregate employment growth at least proportion-
ate to expected labor. force growth and, to the extent consistent with

other goals, is used to lower the national unemployment rate. It s

well established that stimulative macro policies can inarease the

aggregate demand for goods and services; thatan increase in aggre-

gate demand’ translates, with a lag, t0 an increase 1n aggregate em-
+  ployment; and that youth, including minority youth, share in he
employment gains. . '

I'he strong bond between the overall state of the economy and
youth unemployment and employment is illustrated by the cyclical
behavior of youth unemployment during the past decade. During
each of the two periods in which the nation’s total unemployment,
rates rose (1969-71 and 1973-75) the youth unemployment rate rose by
over 4 percentage points. In sharp contrast, during each of the two
expansionsary periods (19711973 and 1975-1978), the youth unem-
plos ment rate tell by over 2 points. I.ikewise, the employment-
population rate of youth declined during both recessions and
increased during both expansions.

Black and Hispanic youth shared in these gains And losses. The
cyclical sensitivity of black youth employment was sometimes over-
shadowed by the sccular deterioration in their situation, but the two
should not be confused. During the two recessionary periods, the
unemployment rate of black youth rose by 4.5 and 7.5 percentage
poigts. During the two periods of expansion, their unemployment
rate fell by 1.6 and 1.8 points. Their employment rate followed a °
similar pattern. The data for Hispanic youth have only been available
since 1973 and, therefore, only inclu le one cycle of contraction and
expansion. The same story can be -told: in 1973-1975, their




-~
um-mplmmem rate increased by 8 | points and in 1975-1978 it fell by
b.6 points. These statisties, reinforced by ec onometric studies that
cover a longer perod, idicate that youlh (un)employment is, in fact,
more cyclically responsive than that of adults and that black youth
(unjemployment is more sensitive than that of white youth.!

I'his history also serves to illustrate the main problem with relying
solely on macroeconomic policies to reduce the black-white unem-
plovyment differential even in good times: a wide gap remains. In
1969, when the nanonal upemplovment cate was oniy 3.5 percent,
the rate for white youth was 7.4 percent and the rate for black youth
was 15.5 percent. In view of the secular deterioriation in the position
of blacks since that ume, the gap assoriated with a low national
unemployment rate would probabily be much wider today.?

I'he impact of stimulative policies on the employability
development of youth'is not as well understood. In lhi‘(';ry. itcould be
positive or negative. First, a strong labor market could help youth
secure jobs that provide on-the-job training and career ladders. As
firms bave an increasingly difficult time recruiting and retaining
skilled labor, one response is to train new entrants. At least'dne study
has found that upgrading is more common inaneconomy with a low
unemployment rate > Another way a healthy economic environment
can improve the employability of youth is by enabling more of them
to acquire work experience and good employment records.* The
negative argurnent is that some youth might be induced by the greater
avatlabylity of jobs 10 curtail their education. Whether this would

“ reduce their long-term earnings depends on whether the foregone
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education would have had a larger impact than the employment
gamned. T'his 1s an important issue in many of the policy discussions
on vmuh t-mpl()vmt-m and we do not know the answer.

T.uckeut and Flanagan (1979). Wachter (1979), Smath, Vanski. and Holt (1974). The
Luckett-Flanagan estimates. for example, are that an increase of one percentage in the
uncmployment rate of males, ages 25-54, 15 asux 1ated withan approximately 1.5 potnt
increase 1n the rate of whate vouth (ages 16-24) and 2.5 point increase 1n that-of black
vauth In addiion. other studies have shown considerable labor force responsiveness
by these groups (o changes 1in aggregate demand .

Huckett and Flanagan (1979) estmated significant positive unemployment rate
trends tor most groups of youth over the 1953-1978 period. with those for black youth
being abouwy triple those for white youth

SArthur Okun, “Upward Mobility 1n a High-Pressure Economy.” Brookings Papers
on Economuc Actiaty, Vol 1 (1973). Speaifically, the indusinial composition of em-
plovinent shifts toward high-wage industries 1in a high-demand economy, and
associated with this shaft are “movements up the ladder:” by youths and adults. lt1s not
known whether these unpacis last after the boom ends.

\*See the discussion of *“scarnng effects’” an Chapter 3§ for evidence that work
experience ingreases subsequent earnings
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The case against using macroeconomic stimulation to help youth
is that it is an dverreaction to a very specific problem and that its
limits are reached before the problem is solved. Macroeconomic
policies, by their very nature, cannot be targeted on particular groups,
although they do tend to increase the employment of youth,
especially minority youth, proportionately more than that of adults.
The limits are set by the adverse side-effects of such stimulation on

inflation. There is some dispute about the sensitivity of inflation to-

the level of aggregate demand, the unemployment rate at which an
acteleration of inflation occurs; and the amount of inflation one
should be willing to accept in order to achieve lower unemployment.

But it is clear that, whatever the terms of the tradeoff, aggregate

demand, alone, will lecave a wide gap between the employment status
of minorities and whites. ‘

2. Creating Jobs (Via Wage Subsidies or Tax Credits for Public
or Private Employers) Targeted on Youth, or on Cerain Groups
of Youth, or on Areas Where These Groups Live

A second way to increase job opportunities for youth is ;o subsidize-

employers to hire and retain more youth (or particular groups of
youth) than they otherwise would. Such subsidies cin be provided to
either public or private employers. Currently, the major programs in
the public sector are the Summer Youth Program, through, which
nearly one million people under the age of 22 were employed in the
summer of 1979, and Public Service Employment under CETA which
is more oriented to adults but still serves many youth. The major
program in the private sector is the Targeted Jobs Tax Credi,
through which employers can claim a tax aredit based on the wages
paid to various groups of qualified workers, including disadvantaged
youth. : ' - '
This approach is intended o overcome the main drawback of
macaoeconomic policy—that it is warget-inefficient, with the result
- that youth unemployment, especially among minorities, remains at
high levels long after inflation constraints are reached or exceeded.
The issues addressed here are whether targeted job creation appears to
sWachier (1979) estimates that in 1978 the nonaccelerating inflation rate of aggyegate
unemployment was between 5.25 and 6.25 percent. The actual rate in that year was 6.0
percent. For further discussion of these issues see lsabel Sawhill and Laurie Bassi, “The

Challenge of Full Employment.” n Employing the U'nemployed. edited by Eh
Ginzberg (New York Basic Books, 1980). :

Py \ v()U




ERIC

Aruitoxt provided by Eic:

6

be an effective way to increase the employment of youth, in concert
with other options, and its impact on the rest of society.

While subsidized )ob c(reation ‘'may partially substitute for
unsubsidized employment in the reg:ﬁar labor market, as youth are
drawn from one sector to the other, it does appear to increase youth
employment and permits the government to focus on particular
groups of youth that are most in need. The summer jobs programs,
for example, ’have employeg millions of youth over the past decade,
many of whom would othéfwise have been unemployed or out of the
labor force.?

It is less clear whether these programs increase their pasticipants’
employability. Some would argue the opposite. The long-term
impacts of targeted job creation can only be estimated by tracking the
subsequent labor market experiences of youth who received jobs
through the programs and comparing them with others who did hot
participate. In the absence of such information, one can only specu-
late about these effects. Witnesses at our field hearings expressed
concern that Jobs created in the public sector, in particular, could be
detrimental to the participants’ long-term employability if the jobs
are not praductive and well supervised. Some witnesses feared that
the participants would develop work habits and attitudes that are not
suitable for unsubsidized employment and that potential employers
would use participation in such a program as a negative screen
("damagl goods™’). ,

On the other hand, targeted job creation does provide the federal
government wuh a means of influencing the employability develop-
ment activities of the participants in a way that simply doesyot exist
when the jobs are created through macro stimulation. To the extent
that the government has leverage over employers through olfering
and withholding the subsidy or varying its amount,it can use the

Two important 1ssues 1n implementing this approach are the mux of public va.
private job creauon and the degree of federal subsidy o be provided per job 1n each
sector See Isabel Sawhill. “Employment Subsidies and Tax Credits as a Response to
Unemployment.” Appendix A 1n The Fourth Annual Report to-the President and
Cangress of the National Commisaon for Manpowres Policy (Washington, D (.
U'S Government Prinung Office. 1978). To summanaze the conclusions of ths earlier
report: more emphasis on private sector inducements 1s warranted and greater subsidi-
zation per job may be appropriate. With the exception of one small demonstration
program under the Youth Enutlement Projects, subsidization of private sector employ-
ment has rfot been permitted under CETA.

"Estumates of the direct impact of these and other programs on youth cmp]oymen(
and unemployment rates are reported by Charles Killingswarth and Mark Killings-
worth in Conference Report on Youth Unemployment: Its Measurementand Meaning
(sthmg}«m DC US Department of Labor, 1978)




leverage to set conditions regarding on-the-job training and released
time fox courses, for example. The new guidelines for the Summer
Youth Program reflect this approach. Ofcourse, the more onerousare
the conditions put on-potential employers, the less attractive it will be
for for them to participate at all.

While targeted job creation may increase the employment and
employability of youth, its’impacts on the rest of society must be
considered. These impacts include the effects of inflation, the degree
to which the additional jobs going to youth are at l:?: expense of older
wotkers, and the costs of inducing employers to create the jobs. There
is some agreement among ecorfomists who have examined the first
issue that targeted job creation programs are less inflationary than a
simple expansion of aggregate demand through monetary and fiscal -
policies.® The combination of macro and targeted job expansion can
be used to achieve a higher level of employment for the same inflation
rate than could be achieved with macro stimulation alone. Careful
targeting can be used to channel the gains to youth in general or to
economically-disadvantaged, or minority youth in particular.?
Bec ause of the higher overall levels of employment, this is not entirely
a “youth-win-and-adults-lose” proposition. Nonetheless, it would be
unrealistic to expect gains for the target group to occur without some
displacement of workers not covered by the program.

‘Finally, the cost to the government of targeted job creation will
depend largely on the size of the subsidy that is needed to induce
ciplovers to hie members of the target groups and the extent to
which the money esults in more employment, rather than higher
wages for the wotkers hired or windball gains to the public or pi walte.
cmplovers for hinng people that they would have hued anvway,
Some amount of windlall s probably unavodable. However, the,
windfall may serve as o protection for youth e the event ol an
cconomic downturn., by reducing the probabiliy that they wydi be
" hist lned.” Further, unless the demand for Tabor s very fnsensthive

to :usl. which seemns unlhikely. there should be some netancedase

]ul)s for youth L

*These and other 1ssues involving targeted job creauon are examined 1n John
Palmer. ed.. Creating Jobs: Public Employment Programs and Wage Subsidies(Wash-
ngon. D.C. The Brookings Insutuuon, 1978).

30f course. one onsequente gf targetng on a speaific group of youth is that other
youth may be displaced
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3. ‘Reducing the Miinimum Wage or Creating a Youth Differential
‘ in the Minimum Wage

The federal minimum wage 1ose from $2.60 10 $2.90 per hour in
January 1979 and 1s scheduled to increase to $3. 10 in January 1980.
One way tg reduce the real (inflation-adjusted) minimum wage
would be to cancel or delay future increases. Aliernatively, a youth
differential can be (reated by raising the minimum wage only for
workers over a certain age. Either approach would require
amendment.of the Fair Labor Standards Act.

- The basis [or considering such an action here is that either alterna-
tve would induce employers to hire more young workers than they
are likely to huewhen the new. (and subsequent) minimum wage
increases take effect. In prinaiple, a reduction in the minimum wage
1s sumlar 1o g wage subsidy. Both lower the (pst 10 employers ol
huimg and retaming certain . workers. It s, therefore. useful to
compare the impacts of this option with those of the preceding one.
Reduction of the minimum wage ing reases employment in a way that
would be nearly costless to the federal government and which would
contnbute to the fight against inflation. There is little doubt that the
exaisténce of 4 minimum wage reduces employggent opportuaities for,
youth, ;-qult ally the youngest ones, and that lowerig the minuinum
(o1 delaying an increase) would lead to more youth employment. The
theory s sanilar 1o that used i support of wage subsidies: employers
will not hire someone whose expected productivity 1s below the cost
of thar emplovment; lower the cost, and more low-productivity
workers will be hired. However, unlike the case of a wage subsidy. a
lower mimuimum wage would also result in a lower mcentive to work
tor some’vouth: This supply effect, of unknown magnitude. reduces
the net employment inpact. .

* A number of attempts have been made 10 estiinate the employment
tnpact of pasticreases i the mimunum wage rate and s coverage.
While estimnates vary widely, it would appear that a seven pefcent
maease 1 the mmumum wage (3290 1o $3.10) would be assoc ated
with areducnion i teanage employmens af between one and one-and-
one-half percent wath g smaller loss for older youth ' The nnpact
would be larger for mmonity youth This provides an idicanion of
the employment creanon umpact that could be antiCipated from

Based Gnestmates geported by Lames Ragan.  Minunum Wages and the Youth
Fabor Market  Lhe Keview of Fooromney and Statisties My 1977,
)
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postponing the increase.!! I #youth differential were instituted, the °
youth employment impact would be larger. since employers would
have an incentive to replace older workers with youth. ‘
I'he impact of a minimum wage Jeduction on the employability of
youth is probably very small. Unlike the subsidy aption, there are no
means of ellectively setting conditions for employers regarding
traming, education, or kinds of work experience offered. Also, by
definition, the added employment would be litnited-to the lowest-
paying Jobs, which may be the ones least likely o provide
opporfuniues for development. ‘The only advantage of this option
with respect to employability development is that there is no question
“sbout whether the jobs are “real.” as there is with completely-
subsidized PSE jobs. : )
TA 5t objecuon to tamperng with the minimum wage as a
meags of incrégsing youth employment s the rationale for the Fair
o Standards Act usell, legiskatuon which enjoys 'considerable
)pul;l support. The mmmimum wage sets a floor on wages (in the
covered segtor) that prevents employers from exploitghg workers such
as youth, who have hule or no bargaining powt .and it limits the
extent to which unemployed workers can be used%id down wages.
I he legislanon reflects the view that if ajob is worth doing at all, then
the emplover should be wilhng to pay at least the minimum wage.
"A vouth differential, in partic ular, 15 strongly resisted by organized
labor and others because 1t allegedly viofates the principle of equal
pay [or equal work and mduces employers to subsutute youth for
adults. Lhe recent history of attempts to institute a differential
Mustrate the mtensity of _the debate: the absence of a youth
differental was 4 major reason for President Nixon's veto of the 1973
mimmum wage bill. m 1977, a youth dilferential amendment was
deteated aa the Flouse by aosingle vote 1 e Minnnum Wage Study
Comimission 1s ¢ urrently examining the effects on youth and adults
that should be anuaipated 1f a differennial were to be created.

4. Reducing Discrimination Against Youth, Especially
Minority Youth, on the Part of Employers
» v +
I he previous two options ead h were intended to lower the cost to
emplovers of hinng and retaming young workers. T'he assumption

was that if youth were cheaper they would be more attractive. I'he
A . .
DN ote that given presedft and expeated inflation. the real minimum wage rate wall be
decreasing in any event and what s being conudered here 15 g larger reducion in real
terme
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present option 1s based on the ssum;;u'on that one reason why
employers do not employ more yputh, especially minority youth, is
that they have prejudged them, as a group, to be less desirable than
older workers or other youth, Therefore, 4 particular y( ,ora
parucular minority youth, has legs of a chance of being h than
someone else with equal qualifications. The evidence that employers »
sull discriminate, reviewed 1n Chapter 2. 1s strong. One policy
response to this would be to make it illegal or unprofiable 10

" discruninate and o enforce the faw. Subsidies and reduced minimum
wages provide a carrot to induce employers to change their behavior;”
antdiscrimination enforcbment is the stick. ,

It 1s1llegal to discriminate on the basis of race. color, religion, sex,
or nauonal ongin, but there s no federal law against discriminating
against youth. However, 1t 15 doubtful that adding youth o the list of
protected groups would be effective; it could have some harmful side-
clfects; and there has been no proposal made by either the
Administranion or the Congress to do so. ‘

« The most telhng argument against mnkmg it 1llegal 1o
discriminate agamnst youth s that itis already illegal todiscriminate
ALAINSL CVeTY group of young people except white males, the group
that 1s least in need of assistance ~AAdding white male youth would
dilute opportumities for the other groups.'#In addition, a prohibition
against youth disciimination would be extr¢mely difficult to enforce,

-since most employers would justfy the use of previous employment
experiences as a job-related quahficanon, which would serve 10
screen aut the vounger job seckhers

Lonunued  vigorous  enforcement of the laws . prohibiting
discrimination agaimnst minoriues ang women should help to narrow
the black white, Hispanic white, and female male youth employ-
ment differenuials and 1improve the fong-term earnings prospecdy:

casier for emplovers to take positive steps to increase opportuniti
for muinontes- without fear of being found guilty of revers
discrumimaton . )

But there 1s no basis for expeguing anudisaniminaton enforcement
to be able to elhiminate the group employment differenuals. Such
cttorts may not even ehiminate the part of the gaps assoc 1ated with

*Amonyg the 215 milhion persons between the ages of 16 and 24 who were employed
e V97R the majonity were members of groups covered by Litle VI of the Canl Righes

Actol 1901 and vanious execunive orders 1) percent were whate females.9 percent were
blacks. and ) pereent were Hispanues
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discrimination. As long as a disproportionate number of minority
youth lack the qualifications einployers seek and there is an ample
supply of other workers to choose from, it will be extremely difficult
tq bvercome “'statistical discrimination,” wheteby personnel oflicers
assume that an individual applicant has inferior qualifications based
on group norms. Moreover, dtscrimination can be quite difficult o
prove, since it may take such subtle forms as biased recruitme
channels. biased tests, and inadequate support on the job. Finally,
even the employer who sets out to hire a minority or female worker-
may well choose an older one if available—because the older one 18
perceived 1o be (and may be) more stable, more experienced, and less
threateping. -

Nonetheless, combauting discrimination, even il the direct bene-
ficiaries are adults, can stll be important for minority and female .
youth 1n at least three indirect ways. First, the successfiil integration
of the adults will help open up employment opportunities for the
vouth. Second, as the young people see that it is possible, at least as
adults. 10 secure employment in previously-closed occ ?Jpalions and
indnies, they will be encouraged to gain the necessary educatior
and traiming 1o quahfy. Finally, the placement of more members ol
their groups in theseareas will increase the effectiveness ol thPir own
“old boy' networks. ¢ .

* 5, Reducing Competition for Existing Jobs by Curbin
the Supply of Undocumented Workers

v
] ’

A hinal strategy for increasing the number of jobs for youth involves
restrcung the supply of potential compeutors. In a narrow sense, if
one assumes a fixed number of Jobs 1n the econgmy, then reducing the
supply of any other wotkers—citizens, legal migrants, or
undocumentied workers—would increase job opportunities for the
remaiming workforce. However, there 15 no reason to make this
assumpuon. Indeed, the record of our economy has been that, aside
from ¢<ycheal fluctuanons, otal Job growth has approximately kept
pace with labor ferce growth. This becomes  an 1ssue  of
macroeconomic policy.

I'he arguments for focusing on undocumented workers are that the
hids of jobs they seek are the same as those sought by mann
unemployed vouth, especially minority youth; that undocumented
workers have an unfair competinve edge; and that they have a less:
vahd ddaim 1o U.S. jobs. Esumates of the size of this worklorce of

o
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undocumented workers range any where from 2 to 12 million, and the
numbers are expected to increase over the next decade.

Although, by definition, one cannot get a very accurate picture of
the kinds of jobs these workers are engaged in, it does appear that
thete would be a substantial  overlap with the kinds of jobs for-which
many youth are quahhed—enlry level, unskilled, low-wage
positions. One study, based on the distribution of occupations of
about 800 apprehended undocumented workers in the early-1970’s,
found that 25 percent had worked,as operatives, 20 percent as service
workers, 19 percent as farm workers, 15 percent as nonfarm laborers,
and anotlier’ 15 percent as eraft workers. Hardly any were in
professional, managerial, sales, or clerical positions.!* Their
occupational mix, along with their geographic concentration along -
the Mexican border and in several large cities, increases the odds that
undocumented workers are competing most directly with male
minority youth, especially Hispanics.

The competitive edge of undocumented workers comes from their
lack of opportunities in their home countries and their vulnerability,
given their ungocumented status. They are said to work “‘hard and
scared.” Hence, minimum wage. health and salety violations, for
example. are not going to be reported by the workers for fear of
apprehension. |

Itis very difficult to estimate the impact on youth employment that
would come from cutting off the flow of undocumented workersinto
this country o1 ol deporting the ones aready here. This would
depend on how many there are; how. if at all, employers would
attempt to replace them (includipg mechanization); and to what
extent youth would be willing to do the kinds of jobs now being done
by undocumented workers and on what terms. The very factors that
make undocumented workers attractive to some employers suggest
that many would not. or could not, be replaced by domestiAworkers
of any age. , ) .

In any event. this option does not lobk very promising. It isdifficult
to reduce the flow of undocumented workers or to increase
deportations  substantially without curbing®civil liberties and
jeopardizing US. relationships with the countries of origin. i

In reporting on a seminar on immigration policy sponsored bythe
Commission on March 23, 1979. the Chairman noted in a letter (datéd
May 1, 1979) to the Secretary of Labor:

PDavid North and Allen LeBel, Manpower and Immugration Polictes in the U.S.
(Washington, D.C..: National Commuission for Manpower Policy, 1978). p. 135.
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“In the face of overwhelming pressures being exerted from
south of the border for people to continue to seek temporary or
permanent jobs in the U.S. and with such jobs being available

-by virtue of the preferences of U.S. employers (or usually an
admixture of the two), it is unlikely that any one of several
approaches—employer liability, jimproved Social Security
identification, tighter border controls, cooperative arrange-
ments with the Mexican government, etc.—will significantly
alter the flow in the absence of draconian interventions which at
present do not have the support of the U.S. public. It may be
best. . .to take one step at a time recognizing that "total’ answers
cannot be developed.

B. lncre'?\sing Employability

The options considered in this section are based on the premise that
over the next decade there will continue to be a substantial number of
young people who will need help to improve their employability.
Such assistanée could be designed to: (1) improve educational
competencies; (2) teach specific occupational skills; and (3) develop
good work habits and attitudes. Many youth, especially the youngest
and those from economically-disadvantaged or minority back-
grounds, e not ready for the labor market and cannot compete
~ successfully with adults or other youth for available jobs. This does

not mean that theyshould not be exposed to the world of work. But it
does mean that :&W such exposure should be part of a broader
program designed to, improve their employability. Premature
placement of young people in unstructured job or work experience
programs may lead to personal failure, to the learning of bad work
habits, and to disappointed expectations on the part of the youth
themselves and of their employers\

The preceding set of options was intended to have its main impact
on immediate employment opportunities with employability a
secondary consideration. The set of options presented here has the
reverse emphasis. The general arguments for focusing on
employability development are that some youth simply will not be
hired by employers given their existing characteristics; the benefits to
the individual of increasing employability while young can last a
lifetime: and the benefits to society can include higher productivity
and a better informed citizenry.

9s
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It should be recognized at the outset that there is a thin line between
not having a job because of inadequate skill" and inadequate
demand. “Unemployables” can find jobs when labor markets are
extremely tight. Employers go out and find the workers when they
really need them. In addition, whether an individual is employable or
not depends on the wage that the employer must pay; two of the
previous options were directly aimed at reducing that cost. These
demand-side options can be implemented fairly quickly. Improving
employability takes longer. In thissense, the options presented in this
section can be viewed as complementing, ralher than competing
with, those discussed previously. At the same time, limited resources
necessitate that some thought be given to whether one approach or
another should have priority or whether each should be glvcn equal \ .
wt‘lghl .

1. Increasing Basic Education Competencies
(Reading, Writing, Arithmetic) and Life Coping Skills
'
An individual who has not mastered the three R’s and life coping
skills 15 shut out of a large and growing share of the jobs offered in a
modern, technologically-sophisticated and paper-oriented society.
As unskilled laborer jobs continue to decline as a share of total job
opportunities, even entry-level jobs will become more difficult to find
for people who cannot at least read. Advancement beyond the entry
level will be less likely for such people.

I'he evidence reviewed in Chapter 2 strongly supports the
common sense notions that youth without the basic competencies are
less employable than others and that this is one spurce of the gap
between black and white earnings. The substantial growth in
educational attainment among the population in general and among
black youth in particular is an encouraging trend.!* But it is
important to distinguish between the number of years that one is in
school and the amount of knowledge one auains.

Although the evidence is ingonclusive, it appears that educational
attainment has been increasing at a faster pace than educational
competence. Employers perceive that a high school diploma means
less than 1t did previously. Hence, it is becoming a less useful means

“Be(wcen 1960 and 1977 che percentage of blacks tn the 25 o 29 age group whohad a
hegh school diploma nearly doubled from 38 o 74 percent, while ¢hat of whites rose
from 66 (o 87 percent.

95 ' 97

ERIC '

Aruitoxt provided by Eic:




of discriminating among applicants. Trends in some standardized
test scores provide support for this perception.!®

Policies to increase educational competencies, especially among
minorities, could focus on increasing the basic skills attained during
each year that one is in school, increasing the number of years of
education (dropout preyention), or providing second-chance
educational opportunities for those who have already dropped out or
who did not master the essential skills while in school. Note that
dropout prevention, by itself, does not necessarily result in increased
competencies, although it does provide credentials.'®

The evidence reviewed in Chapter 6 indicates that we are beginning
1 see modest success with the application of Title I compensatory
education funds in the'elementary schools. These programs appear (o
have reduced the basic skills gap between disadvantaged and other
youngsters. However, less than half of poor children and less than
half of educationally-disadvantaged children are currently being
served by compensatory programs. The strongest arguments for
increasing compensatory education at the elementary level are: we
already know something about how to do it; early treatment can
provide a lifetime of benefits; and this is the most effective way to deal
with learning problems. :

/The argument for compensatory education at the junior and senior
, high school levels is that many youth, especially minorities and poor
/1 youth, enter junior high and high school without the basic skills.
either because compensatory education did/not reach them or was
insufficient to overcome the difficulties faced by these youth. The
arguments against this option are that we know less about how to
teach basic skills 1o older youth than we do to younger children and
that it may be more difficult to avoid displacement of funds in the
high schools than in the elementary schools.

In conclusion, federal attempts to increase the basic skills of youth
should recognize both the potential and the limitations of traditional
school programs. Youth who have not acquired the basic skills by the
time they reach high school may need more learning activities outside

wHowever. the National Assessment of Educational Progress reading test scores for
students at age 17 were virtually unchanged between 1970-71 and 1974-75 and
increased among students at age 9. especially black students.

1© ] e~ the extent that being 4 dropout i a bad aedential. youth from poor lamiles and
mé sty youth are the ones wha are particularly handicapped. Calculations based on

O tober 1977 CPS datg show that 1117 year olds from families with an annual incomne
below $5.000 are at leasi 6 times as likely to be school dropouts as those from families
with an income above $25.000. and 23 times as hkely as all 1417 vear olds taken
together.
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of the regular classroom and greater motivation to acquire the basic
skills.

2. Increasing Specific Occupational Skills

All else equal, a young job applicant who is already trained is a more
attractive candidate than one in whom the employer will have 1o
invest time and money before the worker is productive. One strategy
for making youth more employable is to train thém for specific
occupations or occupational clusters. This is the approach used in
the vocational education programs of school systems and in the
training programs sponsored under CETA. The option considered
here is to place greater emphasis on these or other training activities.
(Training could take place within the regular school systems, In
separate institutions, through apprenticeships, or through on-the-
job training. The choice of type, place, and duration would depend
on what i1s most effective in eaclt case.) :

The arguments in favor of emphasizing specific training for young

. people are that it can provide them with something which is directly
marketable and, at the same time, may help motivate them to pursue
basic educanion, by showing them its relevance o real-world
activities. For example, a person who takes a typing course in high
school and does well in it will have an easier time finding.a job as a
typist upon graduation than someone who has not had the course; the
student might also be better motivated to improve his or her spelling
and grammar if there is a reasonable prospect of atainingajob which
requires these basic skills.

On the other hand, many employers (Jaim that they are not looking
for people with specific skills: they would prefer 10 hire workers who
have mastered the basic skills and have good work habits and
motivation; whatever specific skills are required will be provided by
the employer. thereby increasing the chances that the worker will
learn to do the job as this particular employer wants the job done.
One expert's estimate is that only about one-third of the jobs in the
US. labor market require specific preparation; another third require
skills best learned on the job; and the remainder require no specific
education or training beyond the basic skills.' If so. then specific skill
training would be useful for gaining access 1o only about a third of
the job market.

-

”(;anirMangum. I-.mplovab;hlv, Employment and Income (Washington, D.C.:
Olympus Publishing Company, 1976), p 136 Using data from the 1970 Census,
Grasso and Shea estimate that 38 percent of the work fosce were employed in
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#Another potential limitation of specific skill training is that it is
/' very difficult to predict which specific occupations are going to be
| growing very far into the future. This argues for maintaining
flexibility. Tracking an individual into a specific occupation at an
\ carly age may foreclose options that would best be kept open.'*
\__ The record of the vocational education program illustrates the
“~difficulty of beginning training at an carly age. There is no question
that many young people have been helped by participating in
vocational education programs. But the overall impact of the
programs on emplayability development does not appear to be very
large. The research findings are not definitive, but evidence from a
variety of sources is accumulating that young men who have
participated in vocational programs have been no more successful in
the labor market than those who have not, after adjusting for other
~ differences between the two groups.'*
In sum, specific skill training is probably best viewed as a strategy
! whose appropriateness and success are ultimately linked to the basic
_educational competencies and motivation of the potential partici-
pants. As with direct job placement, the youth must be ready for it, or
the program must be considered as an instrument for motivating him
or her to gain the other more basic skills that will be necessary no
matter what occupation one wishes to enter.

- 3. Improving Basic Socialization and
Motivation for Both Education and Work

The final suateg'; considered here for increasing the employability of
youth is the most amorphous, but is aimed at what many believe to be’
the key problem: that the young people who need help the most
simply do not have theright attitudes. To be effective, every one of the

occupations for which no preemployment tramning is required; 19 percent were 10
accupanons in which at least a baccalaureate degree is normally required; and 42
© percent were in Occupations in which some cther preemployment preparation is

available (from “Effects of Vocational Education Programs,” in Planning Papers for
the Vocational Education Study [Washington, D.C.: National Institute of Education,
April 1979), pp. 130-181). it

WA union witneas at our field hearing in Los Angeles emphasized the imposance of
mastening the basic cducational competencics before wking the specific training. To
enter an electrical apprenticeship now requires knowledge of algebra and geomelry; air
conditioning and refrigeration apprenticeship fequire geometry and physics. He
favored carly instruction in whau is required by the world of work, but wamed against
carly wacking. (Testimony of George Garland, arca representative of the Human
Resources Development Institute, Los Angeles County Federation of Labor, AFL-C10,
June 15, 1979) :

wSudies by Grasso and Shea. Levin and others, reviewed 1n Chapter 6.
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other options presented in this report requires that the youth
themselves cooperate. If they do not want 1o work (on the terms that
are available), do not want to learn, and will not make a reasonable
effort, then job creation programs become expensive income transfer
Jmechanisms and schools become holding vats. One of the ariteria
_suggested in the preceding chapter for determining which youth
“should be served was to make program eligibility conditional on the
individual behaving in socially-approved ways. The issues here are
7whc|het youth-oriented labor market programs should emphasize
"\basu sociahzation and motivation and, if so, what should be done.
The potential impact on youth employment and employability
may be quite large. Several siudics, reviewedimChapter 2 found that
_having a strong work ethic, being rekiable, self-confident,
moperauve. and so [orth, ‘Lrgjmpmmnwh.waﬂensucs being sought
by employers. Once hll’(‘d one’s ability 1o keep the joband o advance
depends, 1n part, on a willingness 10 accept the authority and
disaipline of the workplace. For some youth, jobs that are perceived as
“dead-end”” and demeaning must compete with alternative sources of
income (legal and illegal) as well as with the allure of peer group
activities, .

g I'he problem for minonty youth is compounded by employers’
fatlure to disuinguish between those who actually have poor attitudes
and behavior and those who do not. This statistical discrimination
feeds on itsell, as resentful youth display hostile auitudes and bring to
the workplace patterns of behavior that are unfamiliar and
threatening to the employers. 20

In additon, some youth may have good reason to be wary of
accepting unskilled jobs. As stated by Elijah Anderson, who
mrerviewed aosample of wmer Gy black imale vouth

(For] the inner cuty black youth with hlgh aspirations and real R
doubts about his prospects in the labor market, such [ menial™ ]

jobs arevery easily viewed as “dead-ends,” as offering the specter

of 4 permanent position at the bottom of the social order. Herein

hes one of the fundamental 1edasons such jobs, even when
avatlable, are so very unappeahing to numerous inner ¢ ity black *
vouth. In a real sense, black and whll(' middle-class youth can
psychologically afford to engage in” l(‘mpomry menial labor,

for they are able to be relatively confident that better days are
ahead. But the aspining and often unskilled ghetto youth with a

Flyah Anderson. “Some Observations of Black Youth Employment,” in Youth
I-mpluvmrnl and Public Policy. edited by Bernard b Anderson and Isabel V Sawhill
New Yotk Pronnee bl oo,
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sense of sharply limited job opportunities lacks faith in the
prospect of ‘‘better days ahead””—the “menial’’ job symbolizes
and promises a bleak future which is aMoo real in the here and
now.2!

Although there is convincing evidence that some minority youth
have attitudes and behavior that make them less employable, the
argument should nof be pushed too far. There is a thin line between
this factor and employer discrimination. There are two sources of
evidence against atributing the bulk of black youth's employment

roblems to their own attitudes and behavior: (1) virtually all
unemployed youth take the first job offered; and (2) black youth
\h’,?ploymem is very cyclically sensitive’ as discussed earlier,
uggesting that when jobs are available, black youth will take them.®?

In any event, it is not clear what could be done by the federal

government to have a direct impact on theattitudes and motivation of

youth.?* Greater reliance on community-based organizations and

leaders as socializing agents may be part of the solution. But

government involvement in this area may also weaken the benefits of
/Zlf-help.

Indirect strategies may be more promising. That is, in the pursuit
of the other options'discussed in this chapter, it may be possible to
build in incentives to motivate and socialize the participants. For
example, students may be more motivated to learn if they percgive
thay there is an immediate reward for above-average performance;
perhaps conditioning participation in a wage-paying employment
program on school performance would provide this motivation.
Finally, to the extent that lack of job availability, whether because of
discrimination or other factors, is discouraging some youth from
even trying, then working on those factors may help. For example, it
is a reasonable (but Untested) hypothesis that one reason why black
| educational attainment has increased so dramatically during the past
| decade is that the perceived rewards to staying in school have

increased—perceptions which are the result of more equal

employment opportunities for blacks with higher levels of education.

id.
2Osterman (July 1979). =
PWhere the problem s really that the south do no khow how to act i the work

environment. opuons discussed in this section are relevant.
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C. Improving Labor Market Transitions

The options (onsidered in this section are based on the premise that™
over the next decade, even if there were a sufficient number of jobs for
youth, many would not know enough about how the labor market
operates to prepare for, locate, and obtain these jobs. To help these
young people will require, at a minimum, that measures be taken to
famiharize them with the world of work and with methods fortaking
maximum advaritage of the opportunities ar hand.

The common observation that fmany youth are deficient in this
respect s confirmed by the results of tests of their knowledge of the
world of work and by data on their job search patterns. A large
portion of youth joblessness is due to the continual shifting of young
people between school and work and frqm jobtojob before they settle
Into a more permanent career. In principle, there is no reason why

. labor force entry or a change in jobs must be accompanied by an
intervening period of unemployment. Job search can, and often does,
take place while one is still in school or working for one's existing
crplover, it need not be o full-tmie acuvaty .

L.abor market transition problems appear to be an important
reason for the higher unemployment rates of minority youth and for
the deterioration in their relative position during the past decade. In
particular, black youth are much less likely than white youth to enter
the labor force or changesjobs without experiencing a spell of
unemployment.2* This partly reflects the differences in job search
mechanisms used. Most jobs are obtained by informal means,
mcluding referrals by friends and relatives, and minority youth tend
10t 1o have access 1o "successful”’ networks of job contacts. The

: ,/\(khallenge for public policy, then, is 10 develop alternative effective
mechanisms. Three strategies for doing so are: (1) developing more

“/ programs to increase young people’s general knowledge of the world
of work and of alternative career options; (2) providing them with
more specific information about job vacancies: and (3) placing
greater emphasis on teaching them how 10 search for and obtain

. work. . _ .

~In all of these activities, special emphasis should be placed on
helping female, handicapped, and minority youth 10 become aware

of a wider range of occupations than the ones into which they have
often been stereotyped. Youth who have charactetistics ‘that
previously consigned them o a narrow range of occupations will

MFhrenberg (1979), Osterman (1978). and Smith_apd Vansks (1978)
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need extra guidance on the most effective means of preparing for and
finding jobs in the occupations from which they have been excluded.

1. Increasing Young People’s General Knowledge
of the World of Work and of Different Career Options

The first strategy for improving labor market transitions for youth is
to provide more opportunities for them to leam about the world of
work and of different careers while they are still young enough to
prepare tgemselves for work. Many youth are simply not aware of the
nature and content of adult work roles and the relationships ef these
roles to their. schodl and nonschool experiences. They are poorly
informed about the range of occupations available, the requirements
for entry into these occupations, their career paths, and their rates of
pay.® As a result, their expectations are often unrealistic, their
preparation inadequate, and their occupational choices narrowed.
For those who graduate from high school and go on to college, there

. are still opportunities to learn. But for those who drop out of high

school or who drift aimlessly through it, the lack of this knowledge
can be a serious impediment. In particular, it increases the odds that
they will use their time ineffectively while in school and that they will
lack the qualifications for employment discussed in the preceding
section. _ - >

A number of techniques for providing this knowledge have been
used_or proposed. Work experience while in school, vocational
training, and career education can be used 1o make youth more savvy
about the work world's requirements and hente more in rmed,
motivated, and effective consumers of the education and tratning
systems.?®

Some of the projects that have used these techniques appear to have
worked in the sense that the participants’ general knowledge of the
world of work and of career options was increased. This knowledge,
in tum, can motivate the students to stay in school longer to
improve their performance while in school. The end result can be
make them more attractive to a wider range of potential employérs.

Black of knowledge about the world of work is especially seripus among young
blacks. Parnes and Kohen (in U.S. Department of Labor, Career T hresholds) found.
hased on a sample of National Longitudinal Surveys respondents who were employed
in 1971 who had less than 16 years of school, that 72 percent of the black female youth
and 75 percent of the black males had low knowledge of world of work scores; this
compares with only 49 percent of the young white females and 35 percent of the white
males. : '

1Some of the programs that use these techniques are reviewed in Chapter G.
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Evaluations of the Career Intern Program (CIP) and the Vocational
Exploration in the Private Sector (VEPS) program, for example,
indicate that the partcipants did benefit along these lines.??
However, 1t is difficult 1o be sure\just what it was about these
programs that really helped the parficipants.

‘The arguments against pursuing this option involve the difficulty
of effectively increasing young people’s knowledge of the world of
work at an age early enough to make a difference without incurring
substantial costs. Students may have little interest in career
information until they are almost ready 10 enter or have already
entered the labor market, at which time it may be 100 late. Their
teachers may, in any event, be unfamiliar with the world of work and
may resist diverting students away from learning the basic skills that
any employer will demand.

2. Providing Young People With More Specific
Information About Job Vacancies in Their Own -
Local Labor Markets ;

Jnce a young person does enter the labor [orce, he or she may find
that there is a paucity of high-quality labor market information
available either through school counsellors, newspaper help-wanted
wlumns, or the Employment Service. The second option for
improving labor mafket transitions is to increase the amount of such
informatiori. Pursuit of this option might involve encouraging
employers to use public labor market intermediaries, or providing
additional funding 1q the Employment Service to prepare, print, and
distribute specific occupational and wage information.

The underlying premise on which this option is based is that youth
in general, and minority and economically-disadvantaged youth in
particular, do not have available to them enough information—in
quantity and quality—about existing jobs for which they qualify.
Obuaining job information is tume-consuming and difficult,
particularly for inexperienced young workers and those without
access to good jnformal sources. Hence, what may look to them like a

TA six-month follow-up on paructpants 1n the Career Intern Project and a control
group found that there was virtually no difference in the percentage wigh jobs. but that
many more of the parttcipants were enrolled in college and echnical schools (Richard
A. Gibboney Assoniates, 1977, discussed below [Chapier 6)). An 18-month follow-upof
partiapants 1n VEPS, compared with a confral group. concluded that the program had
a lasting pastive effect on the-participants’ academic performance, probability of
staying 1n wchool, and posi-graduation employment (Donald prengel and E. Allan
Tomey, Longitudinal Impact Assesstnent of the 1971-1972 Vocational Exploration in
the Private Sector Program: [Washingion, D.C.: U.S. Department of Labor, 1974)).
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job shortage may really be, in part, an informgtion-about-jobs

shortage.

Success in increasing the number of jobs to which young job
seekers are exposed should increase their employment and possibly
the quality of the jobs they find. However, unlike the impact of an
actual increase in total jobs, much of the employment impact comes
because those who benefit displace other youth or adults who would
have obtained these jobs. Some net employment increase can occur if
there is areduction in the time it takes employers to fillgheir vacancies
or if better job matches reduce subsequent.émployeeturnover.

This option, and the one to follow, can only werk for job-ready
youth in markets in which jobs are available. The purposes of these
options are to help assure that—given that these supply ind demand
conditions are met—a match will occur and that individuals will not
be shut out of the market or consigned to jobs below their capabilities
simply because they and their families are not plugged into the right
informal networks. i ’

In parucular. the potential impact on minority employmént 1s
- quite large. For example, it is estimated that if black youth whoenter

or reenter the labor force had the same chance as white youth of
having lined up a job beforehand, their employment rate would
increase by about four percentage points.? It is recognized thift some
of the differences in the two groups’ success in entering the labor force

s assocated wath differences n their employability sbut the gap
could certainly be narrowed if blacks had better contacts and more

L— information about where to look.

The aitical unanswered question is whether ways can be found to
overcome the understandable reluctance qf many emplofers to use
impersonal, formal mechanisms for filling their vacancies, especially
for their better jobs. “Informal’’ networks can be quite effective: they
provide a considerable amount of information about the prospective
employee and employer to one another and they provide a personal

/bond for each that no formal intermediary can hope to match.

T Furthermore, young job seekers often are not using the sources of
information that are already available to them of are not using them
effectively. It does little good to provide them with the location of a
job opening, if when yiey get there, they do not know how to fi]l out

tBased on cmployment tranmuon probabiliies derived from the Curremt
Population Survey. 1967-1077. and an cstimauon method desaibed in Ronald
Ehrenberg, " The Demographic Structure of Unemployment Rates and Labor Mark&t
Transition Probabiliues,” paper prepared for e Nauonal Commusston  for
Manpower Policy, bebruary 1979 .
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- the job application. This argues for first working on job-hunting
" skills, the next policy option to be considered. :

s -

/ .
. - Y

-The final strategy for improving labor market tfansitions is to put
. greater emphasis on teaching youth how tolocate jobs (using existing
' sources of information) and how to apply and sell themselves to
potential employers. These are skills that can bé taught and that may
e a lasting value since they can be used on every new job'search.
Courses, workshops or counselling sessions could be offered in
school, through labor market intermediaries or as part of other labor

market programs. ST -
A large number of job-search assistance programs (not limited to
8 youth)are now operating around the country and many appear to be
successful in reducing the average search time of their participants.?
Usually these programs last’ from one to four we&?during which

3. Teaching Young People How to ,
Search for and Obtain a Job ‘ '

X

‘time the participants prepare resumes, develop elephone and
personal interview skills, angybuild their self-confidence. Often the
activities iriclude videotaped mock interviews, role-playing and peer
L group criticism and support. In gddiéionto coy ‘ k't».nﬂ%'so:'nsso:' kinds of
interview advice (€.g., propefiattire, neﬂ%sﬁ’ eye contact),

' * participants are usually encouraged t5 treat job search as a full-time
job while unemployed and not to limit their search to jobs that are
formally advertised. )

Although such short-term programs seem to be effective in
reducing search time, it is not known whether the immediate )
employment impacts are followed by any lasting benefits. The skills

“ that are taught may have some carry-over to one’s subsequent
productivity or ability to find jobs later, but these potential impacts
have not been examined.

Finally, it should be stressed that this option works only to the
extent that the youth are job ready. There is a tradeoff that must be .
faced between helping a person who i\marginally employable to sell
himself/herself better and helping the\person to develop additional
skills. The latter is more likely to have a lasting impact on the
individual’s ability to advance once a job is found.

~

PRobert Wegmann, in ap extensive review of these programs, concluded,that
""Though relatively new, these efforts have demonstrated a high rate of success in
helping individuals, many of whom have been unemployed for substantial periods of
time, to ohtain work within a period of weeks."” (In “Job-Search Education,” mimeo
report to NIE, June 1979.)

2
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Chapter 6: Vocational,
Career and Compensatory

Educatgn Programs—A
Bevnew of the Experience.

Thls chapter will review current knowlcdgc about the role of selected
education programs in improving the labor market experiences of
youth. It is not presumed that improving employability should be the
- only, or even the dominant, concern of the educational system. But a.
review of programs which affect youth employability would surely be
incomplete and unbalanced 1f it did not address the contribution

made by the schools. *

This survey is divided into three parts: vocational education, jévccr
education and compensatory education. Each part contains a brief
history of, and rationale for, federal involvement in the respective
area as well as an assessment of selected intervention strategi¢s. The
review necessarily-aggregates what is, in fact, a set of programs
provided by a very disaggregated and diverse delivery sysfem, the
. more than 16,000 school districts. At the end of the chaptcr, owever, -
an attempt is made to draw some general conclusions.’

A. Vocational Education .
I. The Federal Role

- A federal role igr vocational education was first adopted in the Smith
Hughes Act of 1917. However, the programs have essentially been .
administered through state and local school systems and community
colleges and have been funded mainly from state or local sources. Not
until the Vocational Education Act of 1963 did vocational education

begin to be targeted toward disadvantaged groups. Increased



targeu.ng has brought both new responsibilities and new dlfhculues
for the vocational education system.

In 1977, there were approximately 16 mnlhon enrollees in
vocational education programs. Included in this number are both
individuals enrolled in vocational education high schools and
students in comprehensive schools who Yake a single vocational
education course (e.g., a course in home economics or shop).
Somewhat over half of the enrollees were women; 23 percent,
minorities; 12 percent, educationally disadvantaged; and 2 percent,
handxcaﬁ;kd Approximately 60 percent of enrollments are in the
high schools, 14 percent in post-secondary institutions (primarily
junior colleges), and 26 percent are in adult continiiing education.

3 Approximately 10 percent of the $5 billion total funding came from
the federal government (Table 6-1). There are several reasons why the
amount of federal funding is small relative to state and local
expenditures. Historically, the states have played a leadcrship role in
vocational education. Moreover, it can be argued that the gains from
vocauonal éducation programs accrue largely to local employers and

R+

Table 6-1 .
Federal Appropriations and State and Local Source Funds
for Vocational Education (FY 1973-FY 1980)

Foderal Apprepriation: State and Lecal nliln o
Fiscal Vecational Education Act . ‘Educatien Foderal to Stete
Your of 1063, a8 Amanded Seurce Funds® and Lecal ~
{in milllens) {In millions)
FY 1980 $675 ' N/A N/A

FY 1979 $630 N/A N/A

FY49078 $614 N/A N/A
FY 1977° $572 —’) $4.963 . s1887
FY 1976 $558 $4,170 $1:575
FY 1975 $s57 $3.501 §1:56.3

FY 1974 $536 $2.966 $1:85.5

FY 1973 ' $555 §2,551 C 1846
O

| @ State and local source fund levels wew‘)mvided by the Bureau of Occupational and Adult Education of the U.S.
Office of Education. \
b FY 1977 data inciude the Federal anwo&rianon and source funds for the transition quarter

N/A — Not available
SOURCE: Mark Wolfe, “The Vocational Education Act.” background paper, Library of Congress, Aprit 1879, CRS 12.
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communities. Federal involvement may appropriately be restricted to
those areas where there is a national interest, such as in training the
disadvantaged and achieving a more equitable distribution of income
and employment opportunities.

The 1976 vocational education amendments included. new
targeting provisions for the handicapped and disadvaritaged,
matching funds requirements and sex equity provisions. Career
education, initially developed as a component of vocational
education, now has federal support through separate legislation
(Public Law 95-207, December 18, 1977, Career Education Incentive
Act) rather than simply being funded through vocational education.

2. Vocational Education and Employment:
Expected QOutcomes

What is the economic rationale for vocational education in general
and for targeting vocational education 'on disadvantaged youth? In
the 1960's as part of the War on Poverty, vocational education was
seen both as a way to promote economic growth through increasing
productivity, and as a way to move able-bodied persons out of poverty.
It was hoped that acquisition of skills would increase the productivity
of an individual, thus raising his/her wages. Increased skills would
also increase an individual’s range of job opportunities and
regularity of employment. Targeting vocational education toward
the disadvantaged would result in increased opportunity and access
to jobs, thus reducing inequality in earnings.

Ideally the system would function so that not‘only would
inequality‘\be reduced but the output ofthe nation as a whole would
rise. Labor economists would project the skills demanded and
suppmy the economy. Vocational programs would be devised so
asto head off projected shortfalls in particular skill areas. At the same
time the disadvantaged would be assisted in acquiring skills for
which there would be great demand. The end result would be an

* upgrading of the skills of particular workers and a more productive

economy overall.!

We now know that there are large flaws in this \}del which led us
to expect. too much from vocational educ?ion. JFirst, 1t is
questionable whether the government has powers of projection not
possessed by the private sector. Second, the labor market does not

'Lester C. Thurqw, “Vocational Education as a Strategy for Eliminating Poverty,”
The Planning Papers for the Vocational Education Study (Washington, D.C.:
National Institute of Education, April 1979), p. 328.

Ht
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always function as envisioned by the vocational education model.?
According to this model, peaple acquire a certain set of skills and then
sell themselves in the market to do a particular type of work, In fact,
most job-specific skills are not obtained through formal education or
training. Instead, firms hire and train workers. Access to good jobs
occuys through job ladders. Getting a good job may depend more on
convincing an employer of one’s potential for learning than on
arriving already trained. C

To.the extent that vocational education does improve youth
employability, it may do so either because it imparts saleable skillsto
participants thus giving them access to particular labor markets or
because it has a comparative advantage over other curricula (general,
college prep) in encouraging certain young people to stay in school
ahd acquire basic skills plus a high school degree. Either of these
effects should show up in increased employability for youth who
participate in vocational education programs, after adjusting for
other differences such as scholastic aptitude and socioeconomic
status. In the next section, we review the evidence on the labor market
effects of vocational education, and in the following section, its effects
on school completion are examined, - : .

8. Review of the Evaluations: l.;bor Market
Effects of Vocational Education Curriculum

The evaluation literature in vocational education is fraught with
methodological difficulties.® Hence, conclusions always await better

bid., p. 325. '

TT'hese include (a) inadequate and inaccurate data. (b) numerous case studies from
which it is difficult or impossible to generalize about the programas a whole, and (¢)
inadequate controls which result in biased estimates. .

A major problem encountered by evaluators is what (0 use as a mreasure of vocational
education. This is important for two reasons. First, very specific studies of individual
programs are limited in value because they cannot tell us what to expect from a typical
program. Hence, a measure of vocational education is needed which can be used across
somewhat different kinds of programs and geographic locations. Second, the measure
should not lump together both the full-time student at a vocational education school
and the person who takes a single home economics or shop course. In several
longitudinal studies this twin difficulty has been approached by distinguishingamong
various high school curricula (vocational, general, academic), and then categorizing
students in the sample by these curricula. Conceptually this categorization makes
sense. There are, of course, empirical problems with specifying exactly which category
best typifies each student’s curriculum. Ithas been found that curriculum classification
varies depending on such factors as (a) whether students or administrators are asked
about (urricula and (b) how the different curricula age described by the interviewers
ot interview questionnaires.

Another difficulty in interpreting the results of various studies is the selection bias
which may be embedded in curficulum choice. While the studies attempt tocorrect for
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evidence. This review will rely heavily on the most recent and
extensive study, Vocational Education and Training: Impact on
Youth, by Grasso and Shea, on several surveys of the literature, and on
a Symposium on Education and Youth Unemployment sponsored
partly for this review by the National Commission for Employment
Policy and the National Institute of Education.*

What we know is not encouraging, at least for young then. In a
survey of the literature through 1974, concerning the effects of
vocational education on improving the labor market experiences of
young people. Levin reports: “The evidence suggests that if such
gains are associated with vocational education, they are marginal at
best.”*

In a recent synthesis of evaluation findings on cooperative
programs (those which provide work experience as well as classroom
training), the National Center for Research in Vodational Education
reports;

The evaluations of co-op programs have been quite comprehen-
sive and varied. It appears that cooperative programs are
successful in teaching students entry level job skills and in
helping students quickly find employment in their area of
training. Over time the initial employment advantage for co-op
students seems to equalize to the level of students without co-op
training. For example, two years after completion of training,
no significant differences between co-op and non co-op students
were found in earnings, employment stability, long-term
employment status, or job satisfaction.®

such differences as scholastic aptitude and socioeconomic status between, for example,
vocational and general students, there may be motivational or other differences
between them which have.not been captured. In short, there may be systematic
differences between the students who make different curriculum choiges, and it may be
these differences rather than the curriculum itself which causes them to have different
degrees of success in the labor market.

‘For a list of the participants, papers and a summary of the proceedings, see John
Brandl, "'Report on a Sym posium on Education and Youth Unemployment,” October
1979, available from the Commission. The Symposium was held September 6-7, 1979,
in Reston, Virginia.

*Henry Levin, “"A Decade of Policy Developments in Improving Education and
Training for Low-Income Populations,” in A Decade of Federal Antipoverty
Programs, Robert Haveman, ed. (New York: Academic Press, 1977), p. 174. This was
also the conclusion of the Symposium on Education and Youth Unemployment.
""Most current vocational education fails to improve the employment history of young
people.” John Brandl (1979), p. 8.

*Michael R. Crowe and Kay A. Adama, The Current Status of Assessing Experiential
Education in Programs (Columbus: The National Center for Research in.Vocational
Educauon, March 1979).

.
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Summarizing research based on the—feur major national
longitudinal surveys of youth conducted during the last twenty years,
Grasso and Shea report:

Research on the relationshig betweep/curriculum and labor
market and other post-school outcbrhes may be conceived as
constituting the major evidence on the elfectiveness of
vocational education programs. A large body of work has been
completed since the passage of the Vocational Education Act of
1968. However, it does not provide compelling evidence
supporting the alleged labor market benefits of high school-
level vocational education.’

Reporting on the specific findings of their own empirical study, .
Grasso and Shea conclude:

We failed to find convincing evidence of an alleged labor market
advantage of vocational education for young men....Differences
were either inconsistent or were not statistically significant on
virtually every criterion measure: unemployment, occupation,
hourly rate of pay, annual earnings, and so on.*

The Grasso and Shea study is especially provocative because,
unlike most earlier studies, it produces results for both men and
women. Female students in the vocational education curriculum
were more likely to finish high school, have higher hourly wages and
higher annual earnings than their counterparts from general
programs. For certain women, vocational education also reduced the
probability of unemployment. These results were particularly related

_to the acquisition of typing and other clerical skills. These are skills
for which demand is projected to expand and which can be
successfully taught outside the workplace. A troublesome implica-
tion; however. is that channeling women into clerical training
perpetuates occupational segregation which has held down earnings
for women. : ’

4. Review of the Evaluations: Dropout Prevention

One rationale for vocational education is that the experiential mode
of learning, as contrasted with the abstract mode of learning, may be

Tohn 1 Grasso and John R Shea, Fifecrs of Vocavonal Bducation Programs
Research Findings and Issues.” T he Planming Papers for Vocational Education Study
(Washingeon, D.C... Naaonal Insacute of Educadion. April 1979), p. 159.

sJohn T Grassoand John R Shea. Vocational Education and Traiming: Impact on
Youth (Berkeley  §he Carnegre Foundation, 1979 p 156
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more successful for certain students.® Hence, vocational education
students may not only learn specific skills, but also be encouraged 10
stay in high school longer and along the way acquire the basic litera
and occupational skills that are so essential for success in the world(of
work. In the absence of the option of vocational educatiom_i¥ is
argued, these students would be unable 10 1espond 10 other
educational programs and would drop out of school entirely.

Let us look at evidence concerning whether students in vocational
education programs are more likely 10 finish high school than
students in other curricula. We will consider first the dropout rate for
students in the vocational education curriculum compared with that
of students i othér camnicala, and then speafie diopout prevention
programs under vocational educanon.

Grasso and Shea find the evidence somewhat conflicting on the
curriculum/dropout effect. Cross-section data show that, controlling
for differences in scholastic aptitude, socioeconomic status, and other
factors, the vocational education curriculum has a positive effect on
staytng in high school for both men and women. In contrast, based on
longitudinal dawa, Grasso and Shea find that male vocationalb
educanon students are not more hikely o finsh high=t hool than
general curriculum students.'® For females, the findings are
consistent: both cross-sectional and longitudinal data show that
vocational education students are more likely to finish high school.

Turning to specific dropout prevention. programs funded under
vocational education, we find that the experiefte has not been
markedly different than the experience under other dropout
prevention programs.! First the "’dropout prevention' basically has
taken the form of providing jobs which are not systematically related
to the in-school program. Concerning these programs, it has been
reported that "It was apparent that far 1oo many students m the
dropout prevention programs were placed in rather boring deadend

- Jobs which didn’t challenge their capabilities, gave them no real
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‘It 18 someumes argued that targeting vocational education on the disadvantaged
presumes that they have a comparauve advantage in expertential learming and will lead
to premature occupatonal tracking. However, given that income redistribution is a
national goal. argeting vocational education funds toward the disadvantaged can help
to at hieve this goal if vocational education 1s effective for any group andaf care js taken
not to limit aspirations and opportunsties in the procens.

'oCross-sectional (snapshot) studies look at the experience of various groups at a
poinc in- ume. Longuudinal (moving picture) studies look at the experience of
individuals over yme -

"Dropout prevention under employment and training programs will be discussed in
Chapter 7 ¢
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. appreciation for the world of work and failed toallow them to explore
career interests on their own.”? .

Cost-benefit studies of programs to prevent high school dropping
out are not encouraging. Clearly, persons who finish high school
have a more favorable labor market experience, both in terms of
employment and carnings, than those who do not. This does not
allow us to say, however, that if only more persons completed high
school the unemployment rate would fall. Education may simply be
highly correlated with other variables that are the fundamental
determinants of employability. “The majority of functionally
illiterate students are dropping out of high school before they
graduate...Some of these students show litecle if any improvement
between the age of 12 and the time they drop out of school.”1* Hence,
the efficacy of simply keeping people in school is questiondble if it is
not combined with more effective teaching and learning.

While the policies of the sixties, including some of those under
vocational education, appear to have increased the percentage of
people completing high school, there is little evidence of any
improvement in the unemployment rate of youth. While promoting -
the completion of high school might reduce youth unemployment, it
will have to do so by actually improving their competencies as
contrasted with simply providing more of them with a aedential.
The problem is akin to grade inflation. When evervone has high
grades. post-secondary schools and emplovers must use some other
device for rationing their scarce seats. If every applicant has a high
school degree, the aedential may be cheapened and employers will

~ turn to other screening devices. This indicates that reducing the high
school dropout rate, in a way that is not simply a retention vat and
that does not cheapen the aedential, requires improving the
education system back through the earlier grades. We will return to
this theme in our discussion of compensatory education programs.

Given the sometimes unrealistic demands made on vocational
education, it may not be surprising that vocational education has
scored poorly in terms of improving the employability of youth.!
The research findings just reviewed on vocational education are not:

1§ even M. Frankel, Executive Summary: An Assessment of School Supervised Work
Education Programs (Santa Monica. California: Systems Development Corporation,
197%). p- 12.

uD.L. Fisher. Functional Luteracy and the Schools, a report prepared for the
National Institute of Education (Washington, D.C.. January 1978), p. 18.

1Major government occupational raining programs for youth under MDTA. EOA
and now under CETA were developed in part because the public schools were unableto
cducate subntanual numbers of inner aty and rural youth; or if they did. 10 make them
employable.
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completely conclusive, but statistical evidence fromr a variety of
sources is accumulating that young men who have participated in
vocational programs have no more success in the labor market than
those who have not, after adjusting for other differences between the
two groups, (We await, of course, the final report of the extensive
evaluation being conducted by the National Institute of Education
due in 1981, but preliminary indications do not contradict the
preceding statement.) Several studies suggest that the main advantage
vocational education graduates have over nonvocational graduates is
much better job placement. However, this initial advamagc appears
to dissipate over time.

Finally, none of the above comments is meant to imply that there
are not some excellent programs which have benefited some
individual students in some localities; nor are they meant to imply
that vocational education cannot be improved,

Promising areas in vocational education appear to be where: (1)
there is emphasis on combining classroom learning with a work-
relatgd component; (2) thergis concentration on those occupations
which are best learned in the classroom setting; (3) there is an effort to
link training to known labor market opportunities; and (4) there is
emphasis on a sustained, integrated approach to youth employability
combimng the provision of basic skills, job skills, job-seeking skills
and placement.

B. Career Education

Career education,’” like many government programs, has diverse
sources of funding. Prior to Congressional action in 1974, which
explicitly appropriated funds for career education. the U.S. Office of
« Education had already begun to assist local school districts in setting
up career education demonstration programs. Some of these funds
were provided under the Vocational Education Act. Hence, career
education is seen as both offspring and sibling of vocational
education.

Because a wide variety of programs function under its rubric, career
education is difficult to define succinctly. The beginning of the career
education movement is usually associated with a speech given by
Sidney Marland, then-U.S. C ommissnoner of Education, in January
1971.

At the elementary and junior high levels, career education
generally refers to an emphasis by teachers on work values and the
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« career relevance of academic leaming. At the high school level, it
becomes a more overt interface between school and work. In its most
developed form, it is an extensive plan for organizing the student’s
entire high school education around a series of shori-term
assignments to a variety of work settings. .

The federal commitment to carcer education has been to provide
seed money as an impetus for state and local school districts td initiate
programs. The current Ie'gislqtjsgmglic Law 95-207, Career
Education Incentive Act) provides $100 million of federal funds for
fiscal year 1980, falling to $25 million for fiscal year 1988.

X 7 At least two very persuasive studies suggest that career educatiorr

cannot *'be expected to affect youth employment in any major way." !

>/ McGowan-Cohen explore the assumptions on which the career

_ - education movement was founded. Disenchantment with theefficacy
of the school system in the sixties led to emphasis on experiential
- learning. It was hoped that "real authentic experience” witlr the
wotld of work would stimulate students dulled by compulsory
classrooms. Ironically, while some reformers were trying to enliven
the work place by making it more humane (and more‘like school),
others were trying to enliven the schools by making them more like
work. A major problem for career education has been that programs
established 10 provide experiential learning have, for financial or
other reasons, becorhe programs that instead make work a formal
subject of school study. *Somehow, experiencing work on the jobhas
been turned into learning about it in the classroom.™'¢
There are two programs within career education which illustrate
both the potential of, and some of the problems with, career
education. These are EBCE—Experience Based Career Education
(now also known as CBCE—Community Based Career Education)
and the Career Intern Program.

A

1. Experience Based Career Education

EBCE was originally a set of four pilot programs firranced lhrotigh
the National Institute of Education.!” Currently, over 100 schools are

"Sue E. Berryman, “Youth Unemployment and Career Education: Reasonable
Expectations,” Public Policy. Vol. 26, No. 1 (Winter 1978). p. 29. The other study
referred to is Eleanor McGowan and David Cohen, “Career Education—Reforming
School Through Work,” Public Interest, Vol. 46, No. 4 (Winter 1977).

¥McGowan and Cohen (1977). p. 34.

YNIE has published a volume desaibing the four pilot programs. See Keith
Goldhammer et al., Experience Based Career Education: A Description of Four Pilot
Programs Financed Through the Natimal Institute of bducation, Fial Report
(Washington. D.C.: National Institute of Education, January 15, 1975).
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implementing the EBCE model. EBCE stresses involvemem with the
community and local businesses. It also stresses the importance of
learning about many careers before making a choice, as contrasted
with vocational education programs which provide training for
specific skills.!® .

EBCE students seem to drop out of school at a lower rate than
contro] students. Beyond this effect, however, it is difficult to evaluate
the employability effects of EBCE because most of the data collected
thus far are based on testmonmals by students and their parents.®
Fhese testimomals have generally been quite favorable. -

~EBCE has limited demonstrated effectiveness in helping
disadvantaged youngsters. “‘Clearly, it thus far has not—and perhaps
cannot—reach those facing the most severe problems and barriers to
employment. Its enrollees have been primarily middle-class students
looking for an alternative to classroom boredom; they were not the
disadvantaged.”? It has also been suggested that EBCE may be
valuable for therelatively few who have undergone it, but that it is not
likely to attract enough employers to extend to a large proportion of
students.?! et

2. The Career Intern Program

‘The Career Intern Program (CIP) is of particular interest because it is
explicitly targeted on dropouts and potential dropouts and because it
was well designed for evaluation purposes. The original pilot
program was housed in Philadelphia and served about 250 persons,
mainly black students. It grew out of an already successful self-help
program for blacks and other minorities, Dr. lLeon Sullivan's
Opportunities Industrialization Centers of America.

The CIP is similar to EBCE, combining both experiential and
classroom learning. It emphasizes counselling and career planning
and 1s well supervised, with a rauo of one adult to every 15 students.

"*A short description of EBCE as embodied in the four pilot programs can be found
t Rovald B Bucknam, Lhe Impact of FBCE— Ao Fvalnaton's View porn,” [linos
Career Educatson Journal. No. 3 (Spring 1976).

'" rowe and Adams (1979). p %5 ¢

**CGarth Mangum and John Walsh, Employment and Training Pragrams for Youth:
What Works Best for Whom? (Washington, D.C..: National Council on Employment

Poljcy. May 1978). p. 100.
Beatrice G;. Reubens. Bridges to Work: International Comparison of Transitional
- —~Rennces (Washington, D.C.: U.S. Department of Labor, July 1977).
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A comprehensive evaluation of the Philadelphia CIP program was
conducted from January 1974 through February 1976.2 The sample
was designed to study three cohorts: of students including an
experimental and a control group for each cohort. The most
pertinent findings can be summarized as follows: there were
negligible differences in the employment records of the interns and
the controls. About one-third of the interns and ohe-third of the
controls were employed six months or more after graduation.
However, the interns were much more likely tostay in school. Almost
30 percent of the men and 50 percent of the women had gone on for
additional education beyond high school.

Intensive saff effort directed at keeping attendance high was
apparently quite successful. Only about 33 percent of the interns
droppcd‘gul of school compared to 85 percent of the controls.

While this model has shown sufficient promise to be tried in other
locations undet the Youth Employment and Demonstration Projects
Act, there are two reasons to proceed with caution. First, we cannot
yet be confident that the program has any long-term effect on
employability. Second, we cannot yet be confident that an innovative
program run by its dedicated and enthusiastic designers can be
replicated under ordinary administration.

C. Compensatory Education

A major barrier 10 the employability of minority and poor youth is
their educational disadvantage. For example, black youth make up 14
percent of the total population in grades 1-6, but they account for 28
percent of the educationally disadvantaged. Hispanic children in
grades 1-6 are about 6 percent of the equivalent population but 11
percent of the educationally disadvantaged.? '

In general, there is a strong correlation between being
economically disadvantaged (based on parents’ income) and
educationally disadvantaged (based on measures of achievement):

%Ry hard A, Gibboney Associates The Career Intern Program Final Report, Volume
1: An Experiment in Career Education and Volume ll: Technicel Appendices (Blue
Bell, Pennsylvania: Richard A. Gibbonev Assodates, 1977).

SVincent J. Breglio et al,, Students’ Economic and Educetionsl Status end Selection
for Compensatory Education, Technical Report #2 from the Study of the Sustaining
. Effects of Compensatory Education on Basic Skills (Santa Ana: Decima Research,
January 1978). p. 92. There is some controversy over what is the correct definition of
educ ational disadvantage, but by virtually any delimnon. blacks and Hispanics are
dnproportionately in this category. The definition to which the percentages in the text
refer is one or more yean below grade level. 07
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High school dropouts, who are also disproporuonately black apd: |
Hispamic, face a sigmibicantly higher probability of becoming

unemployed than do high school graduxes. Finally, educational

problems appear to be disproporuonately anNgban problem. Cities

over 200,000 contain 15 percént of thechildren ingrades 1-6, but 25

percent of the educationallY-disadvantagede children 24

1 o examine the potential of the schools to close the basic skills gap
between dsadvantaged and other youth, 1t 18 necessary to examine
briefly the nature of the public school system in the United States.
This system 1s deeply 1ooted 1in the tradinon that educationat™
deasions, especually those imvolving curticulum and  resource
allocation should be imade atahe lotal level. The existende of 16,000.
largely autonomous polincal unite, the school districts, reflects the
striength of this waditon. Before 1965, federal involvement in
clementary and secondary educanon was coplined to vocational
education (reviewed carhier) and a few very specific programs.®

I'he passage of the Elementary and Secondary Education Act of
1965 launched- a new era pn lederal government involvement
cducationy. This act was a primary component of the “War on
Poverty” and uts major ntle, T'ile 1, provided substanual funds o
school distnicts for compensatory edubation purposes, that is, 10
redress the educational gaps ighlightéd at the begimning of this o
section. Nevertheless 1t should be remembered that federal funds,
mne Iudmg those that come out of revenue shaning, remainarelatively
small propornon (less than 10 percent) of total t-xp('ndlluns on
clementary and secondary education.

Since 1965, other programs have been added 1o provide assistance to
disadvantaged preschoolers’(Head Start), o Indian children, to the
handicapped, and 10 children for whom Enghish 1s a second
I.‘mgu.agt-. Addiuonal federal add goes 1o provide emergency school
aid for desegregation, 1o assist hibranies, to support curriculum
development, 1o pursue and disserminate rescarch, and o train
teachers. All of this legislation has resulted 1n at least 75 separate

wiglcral programs affecung clementary and secondary education
directly orindirectly. In this section we focus solely on compensatory
cduucanon programs and thenwr hkely effects on the distnbunon of
labor market opportundies. In terms of speafic programs, the

"Breglio e al. (1078), p. 92.

These included payments (o school districts alfected by other lederal programs
(primarily Impact Aid for children whose parenes live or work on lederal property); aid
through ¢he Bureau of Indian Alfairs; and assistance [or che instruction of aidcal
subjects under cthe National Defense Education Acc of 1858
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empirical studies which we will be discussing are primarily those

which; evaluate programs under Title T of the Eleméntary and
~ Secondary Education Act of 1965. We will focus on these programs as

synonymous with “compensatory education” because (1) they

account for the bulk of expenditures on compensatory education,?

.and (2), because they have been the topics of the most extensive
) evaluations. .

~

1. Title I: Description

Title I was established to provide financial assistance to help meet the
special educational needs of disadvantaged children, and is the largest
education program in the federal budget. Approximately 6 million
children’in over 14,000 schools were served by Title 1 programs in
1976-77, at an average per pupil.cost of about $450. Although the
legislation does not restrict funding to the elementary level, most of
the students served-are in the first through sixth grades.

Titlel is set up so that fynds are aHocated to school districts on the
basis of copcentrations of economically-disadvantaged (low-income)
students. Schools then select educationally-disadvantaged (low-

- achieving) students for participation in compensatory education
programs. As a result of this dual basis for determination of “‘disad-
- yamaged,” about 40 percent of elementary students from poverty
backgrounds and 47 percent of elementary students who are one or
more years below grade level in achievement receive &){pensalory
assistance.?’ N
) 2. Education and Employment:
Theory and Evidence

]
L

There are at least three questions of importance in nﬂr:derstanding the
relationship between education and the sutcess of ybuth in the labor
market. First, to what extent will acquisition of cogniltive skills and

tTidle I ($2.3 billion) accounted for 59 percent of the $3.9 billion appropriated for
specified types of students under federal elementary-secondary education programs for
fiscal 1977. :
T hese figures are taken froma study spedifically designed and commissioned by the
Office of Education to réspond td a Congressional mandate to priyide such
- information. About one-third of each group received Title I funded assistante, while
other students received non-Title 1 compensatory assistance (Breglio et al., pp. 16 and
29). ‘These figures-diverge significantly from those indicaid in an earlier study which
~ was not designed specifically to provide such estimates, In this study it was reported
that about one-half® of clementary students from poverty backgrounds receive
compensatory assistance in reading while two-thirds of educationally-disadwntaged
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additional years of education increase employability? Second, to what .
extent are school variables critical in imparting cognitive skills to
children? Third, to what extent can the schools be used to narrow the
gap in cognitive skills between disadvantaged and othzﬁouth? We
' will consider evidence on question (1) briefly befor examining
questions (2) and (3). '
We have seen eaNier that dropout prevention progrgms, which do
“ not change the basic services delivered by the schools, may provide
credentials which increase the access of certain individuals to jobs.
But they are unlikely to increase the number of jobs or the productive
" capacity of the economy as a whole. In contrast, incCreases in
~ educatiol mpetence could have such salutary gffects. And, in fact,
attempts to improve cognitive skills at the preschool, elementary and
secondary levels permeated most of the antipoverty strategies of the
sixties.?® It was thought that increasing education would increase
productivity and, hence, earnings for rich and poor alike; and it was
hoped that compensatory education targeted on the disadvantaged
would reduce the inequality of earnings. We will see that optimism’
about these programs was soon tempered by a series of rather negative
evaluations of their performance. »
 While it is" hoped that increasing educational competence will
eventually lead to a reduction in youth unemployment, the -
connections between education and employment are not well
understood and continue to be a topic of unresolved controversy, as
-reported in Chapter 2. Educational attainment (years of schooling)
appears to'be more highly correlated with earnings and employmen
than does’educational achievement (test scores). In any case, even if
achievement is not directly related to labor market prospects, it does
seem to lead to higher attainment which appears tg have a more
. certain relation to later employment.

At a theoretical level, the controversy centers on whether education
increases people’s productivity or provides them with a credengial
which employers use as a screening device.?® So far, it ha#en
impossible o separate—(ﬁf two effects empirically, although'the
distinction is clearly important for policy purposes. An individual

students receive such assistance. See George Mayeske, Technical Summary: A Study of
Compensatory Reading Programs (Washington, D.C.: U.S. Department of Health,
Education and Welfare, Office of Education, 1976), pp. 12-18. :
¥Levin, in Haveman (1977), p. 159. ) :
"Those familiar with the economia of education will know that we are barely
scratching the surface of a large body of material and varying viewpoints on the role of
education and training in reducing poverty and on the performance of various

programs.
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youth may be well-advised to finish high school to improve his/her
employability. However, what may be true for an individual does not
tell us what would happen if we increased the average years of
schooling for the entire youth cohort, particularly if the effect’is
mainly due to credentialing.

\ .
3. Compensatory Education and
Cognitive Skills: Round One

Leaving aside the unresolved question of the ways in which
schooling increases employability, we turn to questions (2) and (3)
about the effectiveness of the education system in teaching cognitive
skills and in reducing inequalities in the educational performance of

variouéngrdups. .

The hitst major study of relevance here was the widely publicized
“Coleman Report.””* This was a massive study of (1) the educational
resources available to different racial groups in different parts of the
country, and (2) the relationship between measurable student and
school variables on the one hand and student performance on
standardized tests on the other. The findings were (1) that the
disparities in the availability of school resources were smaller than
anticipated and that (2) measured school characteristics had a
surprisingly weak relationship to student cognitive achievements.

Another widely publicized study, Inequality,® by Christopher
Jencks, seemed to confirm many of the findings of the Coleman
Report. Family background, socioeconomic characteristics of peers
and pure luck (defined by Jencks as unexplained variance in
earnings) seemed to be more impartant determinants of differences in
earnings than measured cognitive skills.

One of the more disturbing aspects of the Coleman and Jencks
reports was the finding that not only did certain students start at a
disadvantage, they fell further behind the longer they stayed in
school. This was a cause for considerable pessimism about using the
school system to reduce inequality. On the other hand, it was an
argument for using federal government funds to try to deal with the
problem. ‘

Roughly sandwiched chronologically between the Coleman (1966)
and Jencks (1972) reports were a series of program evaluations of Title
PRSI | .

$#James S. Coleman, Equality of Educationsl Opportunity (Washington, D.C.: U S,
Government Printing Office, 1966).

siChristopher Jencks, Inequality: A Reassessment of the Effect of flmily and
Schooling in America (New York: Basic Books, 1972).

-

125




L. Surveying both government and nongovernment evaluations of
compensatory education, Levin concluded that *"There is not much

_reason for optimism in using schools to close the cognitive gap
between disadvantaged and advantaged ¢children. 32 Similarly, Aaron
summarizes, *"The evaluations almost universally reported negligible
effects or improvements that faded away after the treatment was
stopped.’'?

The responses to these early negative evaluations were of two kinds.
First, there were serious critiques of the methodologies employed in
most of the carly studies.** Second, in response to the critiques and
based on some new information, there is now a much more positive
set of evaluations concerning the effects of compensatory education.

4. Compensatory Education and )
Cognitive Skills: Round Two

The disarray on the evaluation front understandably left lawmakers
in.a quandary concerning how to proceed with funding of
compensatory education. Hence, Congress included in the 1974
amendments to Title I mandates for several new studies. One of these
mandates directed the National Institute of Education (NIE) to
conduct a comprehensive study of compensatory education in time
for the next Title I reauthorization in 1978. Another mandate directed
the Office of Education to conduct or monitor several studies of
compensatory education, including a longitudinal survey of the
effects of Title I. The NIE study is now complete and will be
summarized below. The vasious Office of Education (OE) studies are
partially complete. and we will report on the results to date.
In its preliminary reports, the NIE specified three evaluation
issues. Briefly, they were:
(1) Were federal funds allocated to states on the basis of numbers
of low-income students?
(2) Did school districts provide special services for low-
achieving students?
(3) Did cognitiveskills of low-achieving students improve?

ML evin, in Haveman (1977), p. 194.

UHenry J. Aarom, Politics and the Professors (Washington, D.C.: The Brookings
Institution, 1978), p. 84. ’ :

#The Rand Corporation prepared a repont for the President’s Commission on
School Finance which documents the procedural errors that plagued the early studies
(and unfortunately remain in some df the later studies). Two major errors were: (a) the
use of cross-sectional data to make longitudinal inferences and (b) the failure toassign
treatment and control children on a random basis. For detailed information see Harvey
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Congress was quite concerned with the question of who was
receiving Title I funds. Considerable resources in both the NIE and
OE studies went into answering this question. If services are not
received by disadvantaged students, then the question of whether
Title I funds improve the cognitive skills of disadvantaged students is
hardly meaningful.

Fortunately, both the NIE and OE studies show that school
districts receiving larger allocations of Title I funds have larger
numbers of poor children and that per-pupil expenditures on -low-
achieving students are greater than on other students, For example,
the NIE study found that in the lowest-income districts Title Iaid per
pupil is more than five times as large as Title I aid in the highest
income districts. Thus, targeting seems to be effective as far as the
distribution of funds is concerned. There remains the question of
exactly how funds should be targeted. If we wish to assure that low-
income students who are also low-achievers receive highest priority,
then this should receive explicit recognition at the local level as well

as at the federal level.

In addition to the finding that Title I funds are being channeled
toward the disadvantaged, recent evidence also suggests that Tide 1
programs improve the cognitive skills of disadvantaged children.
The evidence comes-from state and local sources as well as from the
major national NIE- and OE-funded studies already mentioned.

Local Title 1 program evaluations have shown an increasing
incidence of projects in which the achievement gap between
compensatory and other students has been narrowed by one-third or
more. Annual reports from the states in recent years tend to show that
participating students achieve ata rate that equals or surpasses that of
the average student.

The national surveys have produced results which support the state
and local findings. Contracted by the Office of Education and based.
on a nationally representative sample of public elementary schools in
1972-78. the Educational Testing Service and RMC Research
Corporation conducted the first comprehensive study of re iding
programs funded under Title I35 This study found that
compensatory students did not fall further behind their more
advantaged peers between the fall and the spring of the school year

—_—— )
Averch et al., How Effective is Schooling? A Critical Review of Research Findings
(Santa Monica: Rand Corporation, 1972).

8George Mayeske (1976).
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and may even have closed the gap somewhat.’ Compensatory
students also acquired more self-esteemn as readers. This latter result
contrasts with the pre-Title 1 Coleman Report findings that
disadvantaged students developed an increasing senst of fatalism
about affecting their life chances through education.

Unlike the ETS/RMC study, the NIE study did not attempt to draw
a general or random sample survey of projects under Title I. Instead,
particular programs were selected which were anticipated to have
positive results, and which had selected program characteristics with
respect to instructional setting, time spent in instruction and content
of instruction. Overall, the results showed significant achievement
gains for disadvantaged children.¥?

In conclusion, the recent evidence is encouraging.®® There are still,
of course, more and less successful programs, but it appears that the
variance is now around a positive record for the program as a whole.

While it appears that the performance of the average Title I
program is improving, it is still very difficult to explain precisely why
certain schools succeed in educating the disadvaniaged while others

. do not. National evaluations are essential for telling us how Title 1 is

doing overall, but they may not tell us what makes particular schools
successful. Recent research on educational effects has tried to answer
this question by conducting more intensive case studies.® So far the
findings are quite diverse, and the art of replicating successful
programs remains problematic. )

At a recent conference cosponsored by the National Commission
for Employment Policy, one participant listed the following as
characteristics of successful programs: (1) teachers establish

¥The positive findings are tempered by the possibility that positive gains during the
school year are largely lost over the summer. Compensatory students may experience

greater summer skill attrition their non-disadvantaged peers. These effects
could reduce or remove any long-rdfi impact'of compensatory education. The studies
to date do not adequately measure such skill aurition and may overstate it. reason

is that the most educationally needy are served and they are not necatﬁily the same
students each year. Hence, a student who progresses sufficiently is no longer a
compensatory student. The Department of Education is currently in the process of
conducting a “Sustaining Effects Study” which should give us more information
about the impac?of compensatory education on an individual as he/she progresses
through school. .

Yoy Frechtling, The Effects of Services on Student Development (Washingion,
D.C.: US. Department of Health, Education and Welfare, National Institute of
Education, September 30, 1977).

#*Similar positive findings are reported in Sol H. Pelavin and Thomas C. Thomas,
Patterns in ESEA Title I Reading Achievement, Research Report EPRC 4537-12
(Stanford: Stanford Research Institute, 1976). ,

"One of the better-known studies is Anita Summers and Bar . Wolfe, “Do
Schools Make a Difference?”’ American Economic Review, Vol. 67 ember 1977).
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objectives; (2) teachers expect their students to achieve; (3) a
businesslike approach typifies both teachers and administrators; (4)a
wide repertoire of teaching techniques is employed; (5) where para-
professionals are used. they act like teachers; (6) parents participate
actively; ‘and (7) peer tutoring occurs.* - >

What are the implications of the Title I experience for youth
employment? Should compensatory education programs be extended
into the secondary schools? It has been widely publicized that
achievement test gcores for high school and junior high school
students rose through the mid-sixties and have been declining ever
since. Studies have shown that these declines cannot be atributed
primarily to either: (a) changes in the tests and the way they are scored
or (b) changes in the composition of groups taking the tests.*

Explaining what has caused the decline in test scores remains a
topic of research and concern. Surely part of the explanation is rather
straightforward. We changed school curricula to include more
aesthetic and expressive activities, without increasing the total
* amount of time students spend in school. Necessarily the amount of
time spent on traditional subjects was reduced. Some have suggested
that the major impact of this dilution of the traditional curriculum
has been on disadvantaged students, and recently there has been some
reaffirmation of faith in that curriculum. This is reflected in the
“back to basics” movement, and the fact that forty states now require
minimum competency tests for the awarding of high school degrees.

At the same time that upper level students’ test scores have been
declining there is no evidenceof declines in the early grades (1-4), and
there may have been improvement. Whether relatively better
performance recorded tudents under compensatory education
reported earlier is responsible for this improvement is unclear but the
data are suggestive. Thus, it may be that arenewed emphasis on basic
skills, together with compensatory programs for the disadvantaged,
can contribute to youth employability.

-

See alio Ronald R. Edmonds, “'Some Sdml’f Work and More Can,” Socisl Policy
(March/April 1979). /

"Thueammcnuwucmuhby"mlﬂddloltbehxdemylmﬂdualhml
Development at the Symposium on Education and Youth Unemployment, Reston,
Virginia, Seplember 6-7, 1979.

1Sce Annegret Hamischfeger and David Wiley, *The Decline of Achievemnent Test
Scores: Evidence, Causes and Consequences,” TM Report 59 (Princeton: Educational
Testing Sesvice, February 1977).
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D. Conclusions

This chapter has reviewed the role of the schools in improving youth
employability. We have considered those areas in which the federal
government has taken an active role, especially compensatory, career

and vocational education. Even in these areas, the federal role is

himited and implementation is left to state and local school districts.

Clearly, schooling contributes’ to lifetime earnings and employ-
ment stability, although the nature and magnitude of the
contribution remains in dispute. Schools certainly have other
objectives and other factors affect edarnings, but education does
contribute to later economic achievement and possibly could make a
more subgtantial contribution.

Vocational education can iniprove youlh employability either
because 1t imparts saleable skills to participants or because it
encourages them to obtain more schooling. 1t appears that vocational
education has been more successful for women than for men, in both
of these areas.

Career education has arisen in explicit recggnition of the need for
assisting young people in the transition from school to work. So far,
the federal role has been limited to the provision of seed-money to
encourage the development of state and local programs. The
potential impact of career education in assisting the disadvantaged is
problematic since it has been directed mainly at middie-class
youngsters.

Since compensatory education is directed primarily toward youth
in the elementary grades, the connection is even more removed than
that between vocational education and employment. The proximate
linkage of compensatory education to employability is through its
cffects on cognitive skills, and we have concentrated primarily on
studies of these effects. The most recent evaluations of compensatory
education show that disadvantaged children are no longer falling
further behind their peers  through the early grades. Providing a
similar set of compensatory programs for older students might
contribute to their educational progress and ultimately to their em-
ployability.

Case studies are not consistent in their identification of the
characteristics of successful schools, programs, and teachers, but we
are beginning to tease out a few commonalities. It remains to be seen
whether and how the information gathered can be used to replicate
the successful models. :

13y
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Chipter 7: Employment and
Training Programs for
Youth—A Review of the
Experience

A. Introduction

This chapter is written at an awkward time: national policies dealing
with youth employment are under review and, concurrently,
previously-funded demonstrations of several new program concepts
(e.g.. job entitlements and awarding academic credit Tor work
experience) have yet 1o yield their findings. Therefore, this review is

‘largely a recapitulation of the already-known, not an exposure of new

material.

This chapters begins with a brief review of the history of federal
involvement in the employment and training arena. It then attempts
To assess what has been accomplished by (1 ) job cteation programs for
youth, (2) training programs for youth, especially the Job Corps, and
(3) the Employment Service's efforts on behalf of youth. The chapter
ends with a summary of what has been learned 10 date.,

Throughout this review, it is important 10 remember that there are
few rigorous assessments of the long-term impact of earnings and
employment. Several efforts underway (including the Continuous
Longitudinal Manpower Survey) will provide the data with which o
make such assessments. Qthers (e.g., the Mathematica Policy
Rescarch study of the Job Corps) have alrcady analyzed the short-term
impacts of the programs and will continue to track the experience of
participants.

B
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B. Overview

While federal efforts directed at increasing the employability and
employment of youth have a long history,! it was only in the early
1960’s that the use of employment and training programs to improve
the employability and increase the earnings of poor and
disadvantaged youth began. At that tinae, the growing recognition of,
and concern about, the difficulties that youth encounter in the labor
market gave rise to a number of proposals. In 1963, the Manpower
Development and Training Act (MDTA) was amended to allow an
increased number of youth to participate in its on-the-job (OJT) and

“%¢lassroom training programs.

’

In 1961, the Economic Opportusiity Act (EOA) increased the
emphasis on improving the employability and employment of the
economically disadvantaged. For youth, the EOA established the
Neighborhood Youth Corps (NYC), primarily a work experience
program, and the Job Corps, an intensive training and remedial
education program.

The enactment of the Comprehensive Employment and Training
Act (CETA) in 1973 resulted in the consolidation of training and
employment activities into one authority, which was to be exercised
(to a considerable degree) by state and local prinﬁ?o/nsors. While the

- mix of services shifted due to the onset of a serio recession and the
increased involvement of suburban sponsors in the program, the
proportion of youth enrolled in various activities does not appear to
have changed appreciably in the transition from categorical
programs to CETA. (See Tables 7-1 and 7-2.)

In 1977, the Youth Employment and Demonstration Projects Act
(YEDPA) provided several new program initiatives and substantially
ingeased the funding for youth-targeted activities; although it
appears that, due to intraprogrammatic displacement, the net
increase in services to youth was somewhat less than the increased
funding would have otherwise provided.: )

In addition to expanding the level and range of SEI;IiCES available to
youth, YEDPA had as a stated purpose:

The antecedents of current efforts go back at teast to the Morrill Act of 1862, which
established the land grant colleges, while the curremt vocational educational
legislation descends lineaily from the Smith Hughes Actof 1917. During the 1930's, the
Civilian Conservation Corps and the National Youth Administration were focusedon
reducing youth joblessness and the Wagner Peyser Actdesignated “'juniors” asa group
to be served by the Employment Service. As aresponse 1o the “space-race’” the National
Delense Education Act in 1958 provided federal support to increase the supply of
scientists and enginecers.
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Table 7-1

(@) .
- Comprehensive Employment and Training Act Titles |, Il and Vi

- Federal Obiigations, Total Participants and Proportions of

Total Participants Under 22 Years of Age

Fotea < T Parvepens
Flocal Your Obligations . Porticipente® ., 2Yand
(Ml iioma) (Thousands) (Poresat)
Tile |
1975 1,585.1 11280 617
e 15278 17315 56.7
Transitional
Quarterd 3% N/A > N/A .
1977 18714 1415.6 51.7
1978 15104 13315 “@e
R Thtie 1}
1975 668.8 271 37
1976 665.5 2657 29
Transitional
Quarte 975 N/A N/A
1977 ( 11856 829 203
1978 473 2102 28
This V1
1975 8723 157.0 24
1978 16240 4959 20
Transitionat '
Quarts 997 1 N/A N/A
1977 5.005.6 529 23
1978 1.8612 1016.9 24

2 The “tota) participant” category is nol directly comparabia with “firsl time enroliments” displa

excapl 1or FY 1975 In subsaquent fisca) years, the “total participants” category includes
period of enroliment began in a prior fiscal year and conlinues into the year of the report.

b From July 1, 1678 trough September 30, 1678

H/A — Nol avalladie
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Table 7-2

121

Comprehensive Employment and Tralning Act
Proponrtion of New Enrollees Under Age 22

by Program Assignments
TAH Frograma B[ Tl Vrograi Kaslghments
Totl Now & Employshl Dirost v'u't' Aui.
Enreless Proprams nmn-:' ¢ 13 Aelerral Experience u:"
Year N
1975¢
Total New Enrolisesd 1,355 465.1 43 1204 248 N/A a1.7%
Under 2 “y, 2% 2% 31% 100% N/A 100% |
Under 18 (16%) %) :233 ga) 25% N/A 1
18-21 (28%) (28%) { (28%) 1% N/A 1
1976! i T AWEY
Total New Enrollass 1.975.5 1.1522 200 35 918 218 145.4 me 1100 50480
Under 2 8% &% 3% 3% 10% 4% 3% 100% 38% 100%
Under 18 (42%) (16%) %) (2%) - (2%) (3%) - (58%) ™) (78%;
18-21 (26%) (30%) ) @1%)  (10%) (2%) {20%) (42%) {31%) (2%
Transition Quarter} '

Tota! Nsw Enfoilsss %53 50.6 175 19.1 64.0 07 61.6 218 4.3l
Under 2 “% % 28% 10% 0% 6% 100% % 100% -
Under 18 (14%) (3%) (3%) - (1%) (3%) (58% (4%; ,m;
18-21 (30%) (31%)  (25%)  (10%) (19%) (33%) {44% (3% 19%

1977
Tota! New Enrolless 12605 258 101.7 819 3806 847 2139 151.9 %681
Under 22 41% 3% 34% 10% 21% 32% 100% % . 100%
Under 18 (13%) :W 4%) - ﬂ’ éﬁ’ §em (% im
18-21 (28%) (34%) (0% (10%) (20%) (28%) 30%) (3% 1%
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Table 7-2 Footnotes .

Py

2 Includes thoss ties fundad undar Tittes 1. 1. {1V and Vt of CETA Does notinclude data for Job Corps,

the Yoang Adust Consarvation Corps Data 6n par n y-funded sp ) projects are not
tnctutied .
D tnctudes individuats anroited tn programs 10r whom tnit:at ] tnfor ts b

€ Data are f0r Calendar Year, e, January through December 1975

9 Numbera in thousands

® Estumated enrollmants

! Fiscal vear 1976 based on formes basis. 16 . Ay 1. 1975 through June 30, 1976

9 1ST ~tnstitutions! skills 9. OJT—on-1r{iob training. AWE —adult work expertance

N Summar enraitmants for tha penod Avm-.luh 76 only Enrolt occurning gub: t 10 Yuna are
reported tn the Transition Quartar N

! Transition Quarter covars tha perod July 1 1o Sepiember 30. 1076

! Summer enrolless for penod July-Ceptember 30, 1077 ’

k period of October 1. 1676 through September 30, 1677 -

N/A ~Not avaitable -
SOURCE Conti Longnudinat P Survey. Wealat. Inc . vanous seizcted reports

...to establish a variety’ of employment, ufning, and
demonstration programs to explore methods of dealing with the
structural unemployment problems of the Nation's youth. The
basic purpose of the demonstration programs shall be to test the
relative efficacy of different ways of dealing with these problems
in different local contexts. . .2

To accomplish this stated objective, the Office of Youth Programs
structured a wide range of experiments and demonstrations all
guided by an overall Knowledge Development Plan (KDP).* The’
KDP describes what issues will be addressed, the approaches 1o be
used, and the time frames in which results will become available.

The KDP acuviues will provide: new data and insights ifto the
composition of the youth population in need and the types of services
they require; the absolute and relative effectiveness of various
strategies (job creation, training, jobdevelopment, etc.); the strengths
and limits of various delivery systems in providing services.to youth.
Unfortunately,’ while this chapter takes into account the most recent
analyses, it is being written at a time when the KDP results are only
partially available. Therefore, its conclusions may be subject to
change when the KDP result’ are all available.

T'he Youth Employment and Demonstraaon Projects Act of 1977, P.L. 95-99,
Secuon 321. . :

'See. for example, US. Department of Labor, Employment and Training
Administration. 4 Knowledge Development Plan for Yoluh (Washingion, D.C.; U.S.
Department of Labor, December 1978).
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C. Job Creation

As noted in earlier-chapters, the lack of a sufficient nupber of job is
one of the major causes of youth joblessness. Focusing job creatio
efforts on youth can potentiallys (1) alleviate their unemployment; (2)
provide them training and experience which will make them more
productive members of the labor force; and (3) reduce the inflatiopary
consequences of a general expansion of employment opportunities.

Over the past decade-and-a-half, programs that provide work -
opportunities have served a large number of youth. Individuals under
22 years old have comprised approximately 20 percent of all public
service employment (PSE) participants under CETA and the
predecessor Bmergency Employment Act programs.t In FY 1978,
more than 250,000 persons under 22 years of age were employed in
PSE jobs; however, most publicly-created employment opportunities
for youth have been in short-term work experience prograins.®

Because of Tespurce’ constraints, methodological limitations an
other Teasons, jok_creation programs for youth have not been “
thoroughly assessed o date. In the discussion that follows,.the ‘
general findings of the assessment literature will be summarized;
however, these should not be viewed as unqualified conclusions
" concerning program effets, since many arenoteworthy more for
their methodological implications than for their policy pertinence.®
7 N »

[

’ t. Work Experience

J

Originally authorized under the Econemic Opportunity Act of 1964
(EOA), work exper’ience is intended to provide economically-disad-
vantaged youth with some income and actual experience, usually
with a public or nonprofit employer. As established by EOA, the
progralp had three major components: (a) In-school Work
Experience, intended to provide disadvantaged students with some

———— .
To date there hay not been an assessment of the impact of PSE on participants that
permits difterentiztion of the net elfects by the age of participants, .
,"The term “wark experience” refers to relatively short.term employment, usually
with a public or nonprofit employer, which is intended to increase the participgnty’ -
understanding of the world of work, interpegyonal rzg:::mships. work-related hiabit .
“(punciuality, dress), etc. Sometimes it is cotnbined whh remedial education and/or
formal training activities. Thus, the activitics reported under this heading vary widely '
in content and quality.
For a review of this topic see: Emu Somsdorter, *The Effectiveness of Youth
ms: An Analysis of the Historical Antecedents of Curremt Youth Initiatives” in
Youth Employment and Public Policy. edited by Bernard Anderson and 1sabel Sawhill

(New York: Prentice-Halj, 1980).
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work exposure and lo induce potential dropouts to remain enrolled
*in school until’ graduation by providing them part-time, fninimum-
wage jobs during the school year; (b) Out-of-School Work
Experience, intended to provnde out- bf-school youth, over 16 years -
old, with an employment opportumty, and some training as ameans
of increasing their longer-term employability; (c) Summer Work
Expenence, intended to make up‘lhe shortfall in summer youth jobs
in the hope that the participants would be less troublesome during
the summer “and more likely to return to school in the autumn.’
The NYC programs provided hundreds of thousands of economic:
ally-disadvantaged youth with -part-time, minimum-wage jobs.
While participants, worksite hosts and program operators
enthusiastically praised the program, others, including many of the
analysts who conducted assessments of it, were less impressed with
the post-program impacts. Some of the diffichlties stemmed from an
“ambivalence of objectives.”® The NYC was intended to provide a -
massive number of jobs each summer, keep yotth in school, and
enhance the employability of those who had left school. Further, it
was expected to do all of this cheaply, with few (if any) supportive
services. Because of this multiplicity of objectives, the basis on whlch
- the programs are to be assessed is not always clear.

- In-School Work Experience -

Qver the ten years it operated the NYC in-school program enrolled,
on average, approximately 130,000 yough each year (see Table 7-3).
About B0 percent of the enrollees were 17 years of age or younger;
almost half were members of a minority group; half were male; and
most were from families with i incomes well below the poverty level.?
(See Table 7-4.) .

One objective of the in-school work experience program is to
induce youth to remain in school by provndmg them with
suppleméntary income. The underlying premise is that individuals
drop out of school because they 13(2 sufficient income and that
graduating from high school impr&¥es an individual’s employ:
ability. Another assumption, implicitin the design, is that work is an
inherently valuable activity; otherwise it would be prcferable to

"Apparently, most of the CETA prime sponsors have retained this organuauonal
typology. although there have‘been changes in thc lcvcl and orgamlatlon of the
activities.

*Sar Levitan et al., Hluman Resources and Labor Markets (New York Harper &
Row. 1972). p. 343.

9Manpown Report of the President (Washmgton D.C.: US. Dcpartmcmof Labor),
various years. ,.

. : 137

. 137




. Table 7-3
Neighborhood Youth Corps®
Federal Obligations, Enrolilment
. Opportunities and New Enroliees
. FY 1965 to FY 1974
. Fecsl Yeur wmr- mﬂ-m b farvtem®
" ‘ ‘ (MKNons) nds} (Thousands)
' s | 1022 ' 54.7
UL o, 1888, 1608
. wer | &4 120 . " 1668
| e | s 1350 1183
1969 90 1006 u3
1970 #‘ 592 2 744
o 580 7. 200
wr  us 1016 * 1860
1973 ' 641 msa . 1653
74 Y 136.1 1634
. OstolSches L
195 o > 61.7 6
1966 @ 88 1669
967 w8 793 1616
1968 T 6.7 %8
1960 1222 500 : 745
1870 979 454 ' %2
1971 1152 0.1 530
1872 1220 T 650
: 1973 106.9 38.7 U7
1974 137 . a2 e

2 Includes in-school and out-of-school components only. Doss not include summer programs, Gos the )ull Work
Training in Industry program. . ~
" b Estimated number of positions funded on a full-year basis.
€ The number of first time envoliments genarally exceeds the number of snroliment opportunities (siots), since a
siot may be used by more than one individual during a year. '
/ d Disaggregated obligations data are not available for Fiscal 1965 and 1968.

SOURCE: Manpowsr Report of the President, seleciad years.

e
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Table 7-4 i '
- ' -~ Characteristics of Enrollees In NYC In-School Programs?® -
: . (Percent Distribution)
) Your of Eorsiment
] 1) T uIIn. me L 13 ynN e (717 i
Charssteriotis " " (] (7] () vn wn i3 i
" Yotal (000°s) 78 “wso “@w7 s 570 o2 59 §53.7 163.4
Sax ) . .
Male LT 548 542 534 500 549 %8 . 8 510
Femate 62 62 &8 “© 500 x| a4 “9 80
Age
Under 17+ 24 s a8 544 Q)
\ 171019 0.7 514 510 27 5.7 9659 gt w49 o2
Y] 19 10 12 J 09 15 350 290 22¢ 180
22 and over - - - - < .
White : 59 24 - 43 %3 57 1 00 Q9 @3
Slack . 20 Q3 @0 74 @5 1 4 o4 Q3.
Other : 52 43 47 62 39 54 (1] 87 94
Years 61 School [
dor Less 86 99 A3 | 202 172 22 93 4 185 23.
91011 H 1] Qs e ®0 8 72 758 7
12 or More® 29 15 14 12 08 42 s 57 23
% Who Ever Hag' '
Paying Job “s Jos 203 »8 548 N/A N/A N/A N/A
' Dusadvantages WA NIA WA NIA A NIA NIA 1009 1000
8 Inciudes envoliees in summer programs. . . Ages 19 to 21 years. )
D Not necessarily high schoa! graduates. )
. © Excludes enroilses in summer programs. -,"M = Not avallsbie »
e 9 Ages under 19 years. SOUNCE: Manpowsr Report of the President, various years.
Q :
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provide poor youth with an income transfer to keep them in school.
There is also an assumption that provision of a job will reduce
involvement in activities that are socially undesirable (e.g., suicide,
crime, drug and alcohol abuse).

The preponderance of the evidence indicates that the in-school
program did not significantly modify the propensity of youth todrop
out of or remain enrolled in school.! In fact, one study found some
evidence that, for academically-marginal students, the provision of
an NYC job may have been -detrimental to their scholastic
performance.!! : '

While the evidence is somewhat discouraging regardjng the effects
on schoo) enrollment and performance, the in-school program did
receive favorable assessients on other fronts. It was found that the
program had a significant income effect for participants relative toa
comparison group of nonparticipants:!? Further, it has been reported
. that “...the evidence is mixed but mildly encouraging concerning
the impact of NYC on crime and delinquency.”!? -

Surveys of the attitudes of the participants Tound that they were
generally satisfied with the program. There were differing
perceptions of the program’s objectives, however. While program
designers saw it as a means of raising school completion rates,
enrollees entered the program to earn money, “mostly for clothes,
school expenses, or to help their families.”” Further, the participants
expressed some dissatisfaction that the NYC jobs did not lead to
permanent employmenit and did not train them for more specific
skills. . '

To summarize, although several analyses concluded that the in-
school program did not have the expected educational effects, there
was wide agreement that the program did provide needed income and
work experience to many disadvantaged youth. It gave the enrollees at
least some exposure to the world of work that, in the absence of the

18Garth Mangum and John Walsh, Employment and Training Programs for Y outh:
What Works Best for Whom? (Washington, D.C.: U.S. Departmem of Labor. May
1978). p. 56.

11Gerald Robin, “An Assessment of the In-Public School Néighborhood Youth
Corps Projecis in Cincinnati and Detroit, With Special Reference 10 Summer-Only and
Year-Round Enrollees,” as cited in Marjorie Egloff, The Neighborhood Y outh Corps:
A Review of Research (Washingion. D.C.: U.S. Depanimen: of Labor. 1970). p. 35.

2Emm Swomsdorfer and Gerald Somers, “A Cost Effectiveness Swudy of ihe In-
School and Summer NYC" (Madison: University of Wisconsin, 1970).

SRober: Taggart. "Employment and Training Programs for Youth.” in From
School to Work, National Commission for Manpower Policy (Washington, D.C.: U.S.
Governmen: Primiing Office, April 1976). '

“Egloff (1970), p. 34.
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program, they might not have had. Further, it gave them something
to do during a time when they might otherwise have engaged in less-
acceptable activities, with their concomitant social costs.

A\
Out-of-School Work Experience
The out-of-scfiool program was intended to serve a population
~composed prnmanly of high school dropouts. Its aim was to increase
the participants’ employability by providing them with a job. In
addition to the positive benefits derived from being in the work place ]
and actually performing a job, there was an expectation that the
program would serve as an “‘aging vat;"" i.e., the youth would grow
older, become more attractive to employers and evemually become
employed

As displayed in Table 7-3. the out-of-school program varied
considerably in size over the ten years it was in existence. Table 7-5
indicates that the participants were drawn from a particularly
dlsadvamaged population and appeared to be in nieed of substantial
remedial and developmental services. Instead, for most of its
existence, the out-of-school program was a ‘‘no-frills* activity which
provided the participant with a job and little else. In addmon
because of the tight targeting:

Not only did programs lose prestige in the eyes of employers,

and suafl lose confidence in the effectiveness of the programs

they were administering, the enrollees were denied the benefits
. and challenges inherent-in mixing and competing with more
. motivated enrollees.!® .

Assessments . of the out-of- school program have generally
concluded that it made little, if any, contribution to the participants’
employment and earnings potential. In the absence of an extensive
array of services, the limited success of the out-of-school program was
to be expected, particularly in loose labor )narkels

‘,4

Summer Youth Programs 4
Since 1965, the federal government has funded a program intended to
provide economically-disadvantaged youth with employment op-
portunities during the summer. As displayed in.Table 7-6, the
program has grown to.a point where it provides almost one million
individuals with summer employment and earnings; the budgelary ’
costs have been considerable.
—_ &
5Mangum and Walsh (1978), p. 58.

)
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Table 7-5

Characteristics of Enrollees'in NYC Out-of-School Programs
(Percent Distribution)

Your o Enrpliment
e
(L)

exg8 B2

-

E ol

s

WA

2 Not necessaiily a high school graduats. N/A — Not availabie

b ages undar 19,
€ Ages 1910 21. SOUNCE: Manpowar Repart of the Prasident, varicus years.
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Table 7-8 . .

Summer Youth Programs 1965-1978?
Federa! Obligations, Total Enroliments

Fiscal Yoar Faderal Obligations First Tions Enveliments
(Mitlions) (Thousands)
1965 b ' 476
,; 1966 b, . 852
e $133.3 219
1968 126.7 252
1969 1479 3453
"‘f 1970 199.4 - 315
1971 | %32 o ser2-
1972 : 3204 7599
Wi ) 460 . 3084
1974 4595 577.1
1875 3908 7162
1976 ' 5882 8209
1977¢ 617.8 8072
1978 7546 994.0

4 Between FY 1985 and FY 1974, summar youth programs operaled under the authority of the Economic Opportunity
Act of 1984. with some supplementation with funds authorized under the Manpower Development ai Training
Act. From 1§75 on. funds were authorized under the Comprehensiva Employment and Tralning Act.

b Disaggregated data not availabls.
€ tncludes transition quarter activity and obiigations. N

SOURCE. Emptoyment and Training Report of the Prasident, various yaars.
3

The summer youth program was originally intended to serve as a
means of motivating economically-disadvantaged youth to return to
school after the summer vacation. This objective quickly became
subsidiary to several others, including: the need 1o fill the shortfall in
jobs for youth in the summer, particularly in the inner cities; income
transfer needs; and a fear that, in the absence of the program, the riots
of the sixties would recur. While there was a perception that there
were many unmet social needs that youth could productively fill, this
was usually far down on the list of program objectives. :

Until recently, the summer program has encountered significant
planning and implementation problems due to the delay in appro-
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priating and allocating the program funds. In many instances, this
forced program sponsors to rapidly develop and fill jobs with livje
attention to what the enrollees would actually do. The program has
been frequently criticized for not providing adequate supervision, -
materials, and instruction to make the work experience meaningful.'¢
There have been further complaints that the program has emphasized
income transfers at the expense of other objectives, particularly
employability development.!” While there is certainly much truth in
many of these criticisms, it should be recognized that even the best
managed summer program may not result in significant, long-term
improvements in the employment and earnings prospects of the
participants. One must question whether this is a realistic
expectation for a nine-week, minimum-wage program that costs -
below $700 per participant and serves an enormous number of
extremely different types of individuals in widely varying efonomic
circumstances. Expecting the summer program to make a significant
contribution to long-term employability is akin to expecting the
Goodyear Blimp to land astronauts on the moon; it is simply notin
the design. : ' :

Another recurrent criticism of the summer program is that it
operates in isolation from other year-round youth activities—educa-
tion and other employment and training programs. Many analysts
have suggested that the program’s effectiveness would be enhanced if
it were linked to other programs serving youth, was planned in
advance and did not have to expand and contract as widely and
rapidly as has been the case in the past. While efforts have been made
to provide earlier notification of funding, it is.not clear that progress
has been made in linking the summer program with other youth

programs.

Conclusions

The operation of the youth work experience programs under CETA
does not appear to be drastically different from what it was under '
EOA, although there have been shifts in the amounts of funding
. devoted to it Therelore, it is reasonable to assume that the effects
observed under EOA have persisted. While it is the general
canclusion of much of the assessment literature that NYC-type work

U.S. General Accounting Office, “More Effective Management Is Needed to
Improve the Quality of the Summer Youth Employment Program” (Washington,
D.C.: U.S. General Accounting Office, 1979).

1Sromsdorfer, in Anderson and Sawhill (1980).

uWilliam Mirengoff and Lester Rindler, CETA: Manpower Programs Under Local
Control (Washington, D.C.: Narional Academy of Sciences, 1978).
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experience does not significantly improve the average enrollee’s
long-term employment and earnings. there is agreement that it has a
value as a ", ..combination income maintenance and maturation
device to youth to stay out of trouble until they are old enough to get a
sustaining job or to enroll in a training program.”?

2. Other Job Creation Activities .

In addition to youth work experience activites, there have been several
additional initiatives which will be directly reviewed:

—Young Adult Conservation Corps,

—Youth Community Conservation Improvement Program,

—Youth Incentive Entitlement’Pilot Projects.2 L
Each of these approaches has operated within the CETA legislative
authority, but they are more centrally- controlled and categorical in
nature than most other CETA programs.

Young Adult Conservation Corps (YACC)
Authorized by Title VIII of CETA, YACC is a program designed to
provide 12 months of employment and other benefits to 16 to 23 year
olds in-"useful conservation work™ and related activities on public
lands and waters. Any individual who meets the age requirement and
is unemployed for at least one weck is eligible for YACC. The
cligibility criteria do not include a family income test.
Administered by the Departments of Agriculture and Interior.
under an interagency agreement with the Department of Labor, the
program was originally appropriated $233 million to create
approximately 22,300 jobs in FY 1978.2! Approximately 70 percent of
these jobs were 0 be on federal lands, with the remainder

"*Charles R. Perry et al., The Impact of Government Manpower Programs: In
General. and on Minorities and Women (Philadeiphia: University of Pennsylvania,
1975), p. 450. . ‘

®In this survey 1t is imposible to review the numerous experimental and
demonstration activities that have been undertaken under the Youth Employment and
Demonstration Projects Act. The data and analyses of most of these projects are not
available as of this writing. However, the interested individual may wish (o review A
Knowledge Development Plan for Youth Actinities - Fiscal 1979 and its predecessor for
1977 which are available from the Employment and Training Administration of the
U.S. Departiment of Labor. The reader may also wish to review the analysis of the
supported work demonstration, which has a youth component and provides some
nteresting insights (cf. Matiematica Policy Research, The Supporied Work
Demonstration: Effects During the First 18 Months After Envollment [Princeton:
Mathematica Policy Rescarch, Apri’ 1979)). )

!'Delays in planning and implementation led (o an upward revision of this target 1o
approximately 25,000 jobs to be created and maintained through FY 1979.
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administered by state and local agencies under grants from
Agriculture and Interior. As of the end 0? June 1979, there were
approximately 20,000 enrollees in the program, 32 percent were frogn
economically-disadvantaged families, 28 pércem were minority, and
38 percent were female. f

The YACC is modeled on the Civilian klonservalion Corps of the
1930’s and the more recent Youth Conservation Corps (YCC) which
was a summer program providing a /cTross-section of the youth
population with summer jobs doing "cq‘nservatipn work" on public
lands. Analyses of the YCC do not provifle much insight into what the.
program can be expected to achieve: “Annual reports to Congress—
required of the Departments of Interior and Agriculture—reflect a
cheerleading approach thatrarely addresses operational aspects of the
program, such as quality of envollee experiences or work site
planning and supervision.”'® However, since the YCC was intended
to provide jobs that would contribute to the maintenance/improve-
ment of public lands, with little emphasis on the long-term
employability effects, it appears to have filled its primary objective.

The initial indications are that the federal, state and local agencies
have been able to implement the nonresidential components of
YACC with a limited number of problems.®® It should be noted,
however, that this will be a relatively expensive activity. Itisexpected
that the average cost for each nonresidential slot will be $9,000 per
year; the residential slots will cost an eftimated $12,000 per year or
more.

Youtlr Community Conservation and Improvement Projects

(YCCIP)

“YCCIP was intended by national policymakers to be a work

experience program, short on frills. but long on well-supervised jobs

with tangible outputs.”'? This categorical program is ‘intended to
rve primarily out-of-school youth in projects that will benefit the -

local community (e.g., rehabilitating public buildings).

To date, the program enrollees have been predominantly male (ap-
proximately 75 percent), dropouts (63 percent), economically disad-
——————

fIMangum and Walsh (1978). p. 61. '

BU.S. Department of Labor, Employment and Training Administration,
“Implementation of the Young Adult Conservation Corps” (Washington, D.C.: US.
Department of Labor, May 1978). Approximately 75 percent of all of the YACC jobsare

- to be nonresidential, with the remainder being residential activities.

1Gregory Wurzburg, “Overview to the Local Focus on Youth: A Review of Prime
Sponsor Experience Implementing the Youth Employment and Demonstration
Projects Act™” (Washington, D.C..: National Council on Employment Policy. February
1979). p. 10.

.
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vantaged (88 percent), and members of minority groups (58 percent).
The disproportionate represegtation of males is attributed to the
emphasis on construction and}ehabili(ation projects.

rly indications are that“‘many of the shortcomings of work
experience programs have been avoided in the design of the YCCIP
projects. It has been reported that the supervision of the enrollees has
been more intensive, and that the supervisors in some programs have
received special training.? There has beep emphasis on thequality of
the work experience including: supplementing the YCCIP jobs with
additional training and ancillary services; emphasizing the output.of
the jobs; and, in limited instances, providing academic credit for the
work experience. It is still too early to tell how these enrichments will
affect the ‘impact of subsidized work experience on the enrollees:
however, givén the competitive handicaps of economically-disadvan-
taged dropouts, expectations should be modest.

¢

The Youth Incentive Emi@%mmﬁeas ('\’IEI’I’)

I'his  demonsuanon  prop operates in 17 prime  sponsor
junysdicnons across the country. Iy provides a job enutlement, part-
tmne duning the school year and full-tinde during the surnmer., for all.
economcally -disadvantaged youth who are: between 16 and 19 years
of age. residents of the target area, and enrolled in school or an
alternatnve program leading 10 a high school diploma (or its
equivalent). The program s intended 10 test the potential of a job
guaranice 1o 1dduce young people 10 complete their high school
education. As disunct from the NYC work experience programns, the
YIEPP jobs are condinonal on satisfactory performance both on the
job and 1n school 20

I'he YIEPP 15 among the largest demonstration projects ever
undertaken in the social policy arena by the federal government.
Although the exact costs are not easy 10 predict, it has been estimated
that the project wall cost about $300 million over three years.?’ a

e ————

PCregory Wurzburg: “Improving Job Opportuniies for Youth. A Review of Prime
Sponsor Experience in Implementing the Youth Employment and Demonsiration
Projects Act” (Washingion, DD €. Nauonal Counal on Employment Policy. August
1978), pp 13-20 .

“Manpower  Demonstratton  Revearch  Corporation, The Youth Entitlement
Demonstration. A Summary Report on the Start-U'p Penod of the Youth Incentive
Enttlement  Pilot  Projects (New  York. Manpower- Demonstration  Research
Corporatton. January 1979). "

ahn Drew et al . eds . Knowledge Development Under the Youth Initiatnes:
Proceedings of an QOuerview Conference (Washington, D.C.: U.S. Depariment of
Labor. 1978).
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substantial portion of which will go for ‘participant wages and
services. . ' ' '

The YIEPP process began soon after the enactment of the Youth
Employment and Demonstration Projects Act of 1977 with a
competition to select the sites that would sponsor the projects. Of 153
initial grant’ proposals, 17 were selected to participate in the
demonstrations. The three step selection process was completed early
in 1978 and the first enrollments into the program occurred in March

* 1978, slightly more than six months after the enactment of YEDPA.

Through April 1979, about 50,000 individuals had been enrolled in
the YIEPP.2® During April 1978, about 20,700 youth were at work
each week, averaging 16.3 hours per youth per week. About 53 percent
of the hours worked were in public agencies; slightly more than 26
percent were in private, nonprofit organizations; and the remaining
920 percent were in private for-profit establishments.?

The YIEPP enrollees are not actually on the payroll of the
organization for which they work. Instead, they are placed on the
payroll of the YIEPP sponsor, who also covers all fringe benefit
costs. The employer provides the job, supervision and materials. 1t is
helieved that this arrangement has increased the willingness of
employers (private and public) to accept YIEPP enrollees.

The YIEPP enrollees have been predgminantly in-school youth.
‘Through March 1979, only 9 percent of all of the enrollees had been
school dropouts.®® However, the trend in enrolling dropouts has been
upward since early in the program. In the quarter ending in March
1979, 13 percent,of the new enrollees were dropouts, compared to 6
percent in the first three months.3! The increasing proportion of
dropouts in the program has been attributed to the stabilization of the
program after initial implementation problems, increased outreach
to and recruitment of .the dropout population, and increasing
alternative education opportunities. :

“Data in this paragraph were obtained from Manpower Development Research
Corporation. the organization which. in conjunction with the Department of Labor, is
primarily responsible for the design, implementation, monitoring and evaluation of
YIEPP. :

®The YIEPP authorized experimentation with subsidized work experience in
private, profit-oriented establishments. Since the inception of the program. about 60
percent of all hoars worked have been with public employers: 25 percent with non-
profir agencies and slightly less than 15 percent with for-profit firms.

#Among the eligible population, one-third of all of the individuals had not been
enrolled in school for the full school year in the schodl year immediately prior to the
initiation of YIEPP. Sce Barclay et al., Schooling and Work Among Youth From Low

_ncome Households: A Baseline Report from the Entitlement Demonstration (New

York: Manpower Development Research Corporation, April 1979), pp. 43-46.
SMDR( program data.
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The YIEPP requires that participating youth attend school and
achieve minimum standards, and perform on the job. While there was
an early discovery that “many schools had no firm reg@lations
covering academic attendance and performance” and that “public
schools were reluctant to establish.standards for performance and
attendance that mandated suspension or expulsion from Entitle-
ment,” standards were negotiated and put in place.®? By March 1979,
approximately 4 percent of the enrollees who had left the program
had been terminated because of unsatisfactory school performance,
Approximately 16 percent were terminated because of unsatisfactory

job attendance or performance.®® :

The YIEPP demonstration contains three analytical components;

(1) Implementation analysis, which is directed at obuaining an
understanding of the operational and administrative feasibility
of translating a legislated job entitlement into an actuality,

(2) Impact analysis. which will assess the extent to which the
program achieves its short-term and long-termi objectives. The
primary short-term impact to be assessed is whether the YIEPP
results in dropouts returning to school and in potential
dropouts remaining in school. The longer-term objective to be
assessed 15 whether the program improves the participants’
subsequent employment and earnings. The impact analysis
will also shed light on the question of uptake, i.e., the number of
youth who would take jobs if they were available.

(3) Cost apalysis, which will provide information on the costs of
the current demonstration and will form the basis for estimates
of what it would cost to expand the demonstration to a national
program.3¢

Some initial information is available from all three phases of the

analysis; while these data are extremely informative, it is too early to
make any final judgments as to the eventual impacts and costs of an
m Demonstration Research Corporation, The Youth Ehtulement
Demonstration: An Intenm Report on Program Implementation (New York:
Manpower Developmem Research Corporation, April 1979), p. 134. Although
performance standards have been put in place. some observers have expressed concern
that the curren: criteria are 1o lax. and will not appreciably increase the educational
attainment of the participants.

YMDRC program data. Early in the YIEPP experiment some operators were

reluctant to terminate nonperformers. The reluctance was based on the fear that such a

termination would further impait the partitipants' Jabor market prospects by

cenifying the nonperformance, discourage the participants and cause them 10 refuse
other programs subsequentjy. . ’

MSummary of analyticakeggnponents as described by Judy Gueron of MDRC. For a
more compleie discussion of the YIEPP research design sce Drew et al. (1978), pp.
16-34.

E4
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entitlement program. A few initial observations that can be made

follow: .

—An entitlenent program is a complicated endeavor requiring:
substantial advance planning, trained and experienced staff,
active involvement of other public®® and private institutions,
and time to “'work éut the bugs” in each location.

—The CETA prime sponsors, together with other local agencies
(including the schools), have been able to establish systems to
certify, enroll and employ eligible participants. .

—At the current level of supgprt (100 percent of wages and fringe
benefits) sufficient jobs can e made available for all youth who
apply for enroliment, although in the initial months there were
some delays in assigning participants to job sites. &

—Participant performance standards {i.e., scholastic and

»  employment performance) can be developed and enforced,
although there was some initial resistance by some program
staff and educators. ) "

—Auracting school dropouts into the program is difficult for

: several reasons: many dropoutsare reluctant toreturn to regular
educational institutions; many are heads of households and
have income needs that exceed that provided by part:time,
minimum-wage jobs; others have more attractive employment
and training opportunities (¢.g., PSE jobs).

¢ 3. Conclusions on Job Creation

There has been an extensive use of job creation as an approach to
increasing the short-run employment of youth and improving their
longer-term employability. The analyses to date indicate that many
of these programs have né1 significantly enhanced their long-term
labor market experience. The YIEPP (in which the job is directly
conditional on school enrollment, attendance and performance) is
still too new for us to assess the extent to which it will achieve these
objectives. . -

While it has not been demonstrated that job creation programs

provided many youth with short-term opportunities to work and
earn—opportunities that otherwise might not have existed for many

W1 he edication requirements of the current YIEPP make the conperation ol the
«hools cntical Given thespeed of implementanon, the targeung requirementa, and
long-standing mutual distrust, the s« hool-pnime spunsor relavonstups have, in wme
cases. been dilhcule. :

significantly enhanee longer-term labor market prospects, they have .
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of the participants.®® Further, these initiatives have provided the
youth with “‘something to do”’ at an age, and often in circumstances,
when the alternatives are not socnally desirable.

There are serious questions in the assessment literature concermng
the design of past youth work experience programs. Some analysts
have concluded that the lack of significant employability impact is
the result of restrictive targeting and the resultant perception of
employers, staff and participants that the program only serves “'losers
and misfits.” Others have suggested that there was not enough
empbhasis on the quality of supervision, and the importance of output
and performance; this, they argue, reinforces dysfunctional behavior.
Others have observed that, given the disadvantages of many of the
participants, simply providing a short-term job will not have any .
long-term benefit; egelher with a job, the program should offer
intensive counselling, remedial education, trammg and job search
assistance. There are arguments. that, in loose labor markets
characterized’by pervasive and persistent discrimination, the effects of
the program will be washed out by the much larger influences of

- discouragement and disillusionment that many. of the participants

will experience after they leave the program.

Many of the issues will be addressed by one or more of the
demonstrations ‘and experiments currently being conducted under
the Youth Employment and Demonstration Projects Act. However,
the results will not be available for some time to come.

. D. Training : \

Governmentally-supported skills training for the economically dis-
advantaged has been advocated as a means of: (a) reducing inflation
by providing tramed workers to alleviate skill bottlenecks; (b)
reducing unemploymem among the target groups; (c) reducmg
poverty by increasing the earnings of the trainees.?’

Since the passage of the Manpower Development and Training Act
(MDTA) m 1162 the federal government has supported training of
the economlcally disadvantaged as a rheans of alleviating structural
unemployment. Under the MDTA, training for adults and youth has
provided both on-the-job (OJT) and in a classroom setting. The
Economic Opportunity Act authorized the establishment of the Job

%In the absence ursu(h programs, some of the parlmpdnls would sull find
opportunities in the regular labor market. However, there is little evidence to tell us
how many and what the net impact of these programs is on employment opporwunities.

YOrley Ashenfelter, "Estimating the Effects of Training Programs on Earnings,”
The Review of Economucs and Statistics, Vol. 60, No. 1 (l‘cbrudfy 1978).

. »
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Corps which provided eligible youth with training, remedial
eduation and other services, usually in a residential setting (i.e., ina
Job Corps Center). This section will briefly review the experience
with youth training efforts and summarize what has been learned
about the effectiveness of these activities: ‘

* o With the exception of the Job Corps, the primary focus of existing
*aluation studies has been on the pre2CETA period. Evaluations of
the impact of CETA services are not yel available. Whether the
MDTA experience is a good predictor of-the CETA experience is
unknown; however, we do know that, while there has been an

" increase in the level of classroom training under CETA and adecline
in the level of OJT, the proportion of enrollees under the age of 22
appears to have femained relatively constant over time. Data base
limitations do not permit us to determine if there have been changes
in the characteristics of the youth served.

-

1. Institutional Skills Training

Between 1968 and 1974, an average of 126,000 new enrollees per year
was served in MDTA classroom training (see Table 7-7). About six

_out of ten of the enrollees were male; slightTy mere than one of every
three were undér 22 years of age; sixty percent were white; over half
had 12 or more years of education; and two-thirds were disadvantaged

" (se¢ Table 7-8). :

" Most of the evaluations of the impacts of MDTA disaggregate their
findings only by raceand sex, not by age. Therefore, itis possible only
to discuss the general impatts of training; the extent to which these
represent the impacts of training on the one-third of the enrollees’

~ who were under 22 years ot,! is unknown. As noted in one analysis:

~ the “effects of training on ings vary considerably by program, sex

and race.”® Tt can higargued that age would also strongly influence
the results. ?

The general conclusion of the studies of classroom training is that
it has had a significant, positive impact on the earnings of'enrollees.
Earnings gains were particularly significant for females, slightly less
so for males. : :

The impact of the training increases in direct relationship to the
duration of participation. “Underlying the annual ings gdins, it

: i

Tectmical Analysis Paper 43 (Washington, D.C.: U.S. Deparufient o bor,
November<1976), p. 81. ) - ‘
sKiefer (1976) and Ashenfelter (1978).
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, *{ Table 7-7 , ]
Manpowsr Development and Trainiig Act
institutional Training Programs?
Fedetat Obligations, Total First Time
Enroliments, Propartion of First Time
- - Enroliments Under 22 Years of Age
FY 1983 to FY 1974

-
o

First Tisie

Fodoral - T
Enrel

Obigotions -~
(MiHions) _ (Thousands).

: 0.
94 © 686
1965 '
1966
1967
198
1969
1970
1971
1972
1973
1974 9

2 includes part-time and other. training.
Program became operational August 1962.
SOURCE: Manpower Report o1 the Prasident, various years.

is significant that disadvantaged workers appear to profit more than
thode not so disadvantaged, that completers profited more than non-
completers, and that longer tra'ini‘ng',was more effective than shorter
training.”** Other analyses have concluded that youthful partici-
pacs appear to “...experience higher dropout rates than do older
enrollees. Under MDTA-Institutional, 35 percent of fiscal 1974
terminees under age 19 dropped out, compared to 25 percent of those
aged 19 to 21 and 20 percent of those aged 22 to 44.”* Duration of L

*Mangum and Walsh {1978), p. 90.
*"Taggart in NCMP (1976).




. Table 7-8
- Characteristics of Trainees Enrolled In MDTA
institutional Training Programs
(Percent Distribution)

Fleca! Yoor of Enraliment

1964 1006 1008 1067 1900 1000 IS0 1071 1872 1973 194

Total (000's) _ 688 1453 1775 1500 1400 1350 1300 1558 1508 1198 1104

Sex «

Maie 8 507 009 583 54 556 585 632 073
> Femaie . 03 21 407 “s w4 6 45 B8 3R7
. : ’ ' . .
Undef 19 . 106 183 159 149 125 1 138 106

19t0 21 ) 7 43 222 26 250 0 21 213

22 angd Over 7 574 619 625 ] AN A
Rac

612

.
White
Black 3.1
Other 57
Years of School .
97
20

8 or Less
503
054

3 &8
oOMa N
(-1 -X 3

88 28

=
288 R

-

9to 11
12 of More®
Dissdvantaged 4

o

ZhBS
882 o
a8
Sroao

% ot necessarily a high school graduate
N/A — Not available
SOURCE: Manpowsr Report of the Praskient. various years.




participation depends on numerous factors, including the maturity .
and motivation of the participants. ‘The positive relauonshlp
between post-program benefits and duration of participation is at

\ least partially due to the influence of these other factors.

A limitation of earlier classroom (rammg programs was the narrow
range of occupations in which ‘training was offered. “Five
“occupational clusters sccounted for 73 percent of all institutional
training: automotive, health occupations, clerical, welding and ™
metal machine trades.”*? Classroom training programs have also
been criticized for using obsolete equipment, for training in
occupations in which the demand for new workers was virtually
nonexistent, and for failing to assist the trainees in finding a job after
they left the program.

In general, the evaluations indicate that classroom training
increases the earnings of the average pdl‘ll(‘lpaﬂl However, whether
this result is caused by the training alone, or is the result of other
factors, is unclear.s . :

2. On-the-Job Training

On-the-job training (OJT) is intended to allow the participant to

earn while learning; the trainee receives his/her instruction durmg

the actual performance of the job on the employer s premises. Since

the beginning of federal support of OJT in FY 1963, these programs

have aperated on a smaller scale than classroom training and have

: displayed a high degree of sensitivity to the economic cycle (see Table

7-9). When compared to the participants in classroom activities, OJT

* enrollees have been, on average, slightly older and better educated;

more likely to be white dﬂd male, less likely to be dlsadvamaged and
unemployed.

The OJT programs generally have been successful in obtaining
employment for the individuals enrolled in them although there have
been questions concerning the net impacts of the programs and the
extent to which they have subsidized behavior that would have
occurred 1n any event.** About one-third of the individuals enrolled
in OJ I have been under the age of 22 (see Table 7-10). Again, whether
there has been a differential experience for this group relative to all

“Mangum and Walsh (1978), p. 88.

“None of the studies reviewed controlled for wlecuon biases which may have skewed
the results.

“David Lantry and Patrik O'Keefe. "On-The-Job Training: A Review of the .
Expenience (sthmgmn D.C. Nauonal Commussion for Manpower Policy,
December 1978).
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Table 7-9 «

Manpower Development and Training Act
~ On-the-Job Training Programs?®
Federal Obligations, Total Enroliments,
Proportion of Total Enroliments Under 22 Years of Age
FY 1983 to FY 1974
Fodaral " Total Pragertien of Tetal
Obligations First Time Enreliments Under
Enrelimonts 22 Yars of Ape
{Miions) (Theusaads) {Poreent)
09 ‘21 311

v

66 9, are
32- . 385
579 583 396

a7 48

59.1 . 850
599 ’
60.3 99.2
1972 688 151.0
1973 70 1475
1674 9.6 133.8 354

® |nctudes the MDTA on-the-job treining program which ended in FY 1970, sxcept for national contracts. Also
includes the JOBS-Optiona! Program which began in FY 1971 Apprenticeship Qutreach is sis0 included

b Program became operational August 1962
SOURCE Manpower Report of the President, varigus years

OJT participants is unknown. Since OJ T requires that the employer
hire the trainee at the outset, there is less likelihood that youth
participating in OJ T will encounter age-related discrimination at the
completion of uaining. In contrast, classroom'trainees still have to
find an employer at the end of theif_training. In fact, one study
**...found that younger (under 20) OJ T participants sigmificantly
improved their status, more so than older enrollees. Eemales in their
early twenties also experienced _nolewonhy gains.'' ¥

Like classroom training, younger OJT participants had much
higher dropout rates than did older trainees; and while completers

wTaggart in NCMP (1976), p. 123. ) -
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Table 7-10
Characterlstics of Trainees Enrolled In MDTA

- On-the-Job Training Programs?
(Percent Distribution) |
Floeal Yoar of Enraliment
Cherasteristis - -
) 1L+ 1984 1986 1908 1997 [ I . 1 1970 m 1972 1973 1974
S Number (000's) 21 9.0 11.6 " 583 115.0 101.0 85.0 817 n7 2.1 756 631
X .
Male 80.8 7098 7.9 720 o7 68.4 5.1 059 743 5 n2 702
Femate 19.2 201 28.1 20 3.0 318 U9 U1 257 25 28 218
o Under 19 8.2 78 15.2 1.5 124 12.2 1.1 10.1 105 74 74 93
1921 29 19.8 83 2.1 24 2.6 50 5.0 243 25.1 5.1 201
R 2 and Over 689 724 61.5 004 65.2 642 63.9 65.0 65.2 . 678 a5 840
aco .
White 8.0 76.2 771 76.2 73.1 64.2 81.1 06.8 68.7 734 . T 731
Black 131 29 209 241 45 kR 354 303 264 2.7 29 20
Other 39 09 20 1.7 24 27 35 30 49 39 50 59
Years of School . o, )

11 or Less 4.3 432 446 29 “us - N7 51.5 53.8 483 24 X0 B4
12 or More 55.7 ' 56.8 55.4 87.1 §5.2 50.3 485 ®2 5.7 570 004 64.7
- Disndvantaged N/A NI‘A N/A N/A N/A N/A N/A 522 582 8.1 684 603

% Inciudes the JoP rogram which began in FY 1971, mo' MDTA program which ended l{:‘ FY 1970 and Apprenticeship Outraach. 4

N/A — Not available
SOURCE: Manpewer Report of the Presicent, various years.
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achieved significant earnings gains, the effects of dropping out of the
program are not known.

3. Job Corps

Job Corps is an intensive program designed to provide:
comprehensive services including skills training, basic educa-
tion, health care and residential support for young people who

. are poor, out of school and out of work. In contrast to shorter-
term and less costly approaches which serve youth with less
severe needs, or seek to’provide stopgap or transitional assist-
ance, the aim of Job Corps is to permanently break the cycleof
poverty by improving the life-time earnings prospects of youth
most in need.*

Originally authorized under the Economic Opportunity Act of
1964, the Job Corps ‘remained a centrally-administered, categorical
program when the Comprehensive Employment and Training Act
was adopted in 1973. In 1977, there were 57 Job Corps centers
operating in 32 states and Puerto Rico. The bulk of these centers
consisted of 27 civilian conservation centers (CCC's) operated by the
Departments of Agriculture and Interior and 30 centers operated by
private contractors.?’

In 1977, the Job Corps was slated to double in size, expanding its
capacity to approximately 44,000 slots by the end of 1979—a date that
has subsequently been pushed back. It is estimated that at the end of
the current expansion there will be around 110 centers, with the
majority of them being operated by private contractors. Most Job
Corps centers are designed to accommodate fewer than 250 enrollees
at a time (a standard that will be maintained in the expansion);
however, there are four centers which can accommodate more than
750 enrollees, the largest being in Breckinridge, Kentucky, whichcan
serve approximately 2,300 enrollees at a time.

Job Corps enrollees have traditionally been among the most
disadvantaged youth, Table 7-12 displays the extent to which those
who are enrolled are at a disadvantage in the labor market. The
following summarizes a study of the participants’ characteristics:

Job Corps is confirmed to be serving disadvantaged youth who
have limited abilities to obtain and hold productive jobs before
they enroll in the program. Nearly 75 percent of current Corps-

o11.S. Department of Labor, Employment and Training Administration, "Job
Corps Expansion and Enrichment: A Report on Progress, Problems and Prospects™
(Washington, D.C.: U.S. Department of Labor, February 1979).

See Table 7-11 for the ﬁoghgn federal obligations and enrollments since FY 70.
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Table 7-11

. Job Corps
Federa) Obligations, Enroliment Opportunilies and
New Enrollees, FY 1970 to FY 1978

Federal Enrsliment ow
Fincal Your Obligations Opparteniios Earolons
[Mittions) (Theusands) (Thoussads)
1970 1698 a7 26
1971 1602 24 498
1672 a2 T 0 490
1973 28 77 04
1974 1496 08 56
1675~ . 2100 207 58
1976 1340 207 a3
1977 247 22 526
1978 3765 2778 489

% (nctudes spproximataly 2.700 Advanced Career Training envofiment apportunities at community and junior
cofleges

SOURCE Employment and Trasning Report of the Presiden!, seiscied years

members come from minority backgrounds, and almost all
Corpsmembers have experienced poverty, welfare dependence,
or both. Most youths who enroll in Job Corps (between 85 and
90 percent) have not completed high school. and Corpsmembers
have extremely poor work histories, as evidenced by high
unemployment, few hours of work, low wage rates. and small
earnings. Furthermore, 38 percent of Job Corps enrollees have
been arrested before enrolling for a wide range of crimes other
than minor motor-vehicle offenses, and 19 percent of those
arrested have been convicted of such charges.+®

Given the characteristics of those it is expected to serve and the
range and intensity of the services it provides, it is not surprising that
the Job Corps is a [airly expensive program, estimated to cost $10.253
per Corpsmember per year. Over the past decade, however, Job Corps
has achieved substantial reductions in its real operating costs,

4Sart Kerachsky et al., “An Examination of Job Corps Participation” (Princeton:
Mathematica Policy. Research, February 1979). p. 3.

-
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Table 7-12

Characleristics of Job Cdips émollou
Fisesl 1908 Flecal 1078

Average Family (ncome ‘ $3,300 $4.800

'Pm:nnuon trom famifies on
Public Assistance

Percantage high school dropouts

Percent lass than 6th grade
reading achisvemint

Roms
Whits
Black
Spanish-Spaaking
Amarican indian
Other Nonwhite
Ago of Estry [
18 or Under
7

18-21 Q 50
oy

M Maks n n

Female 28 2

SOURCE Assessmant of the Job Corps Performance and Impacts (U5 Department of Labor, Empioymenl and
Training Administration, February 1679,

y primarily by eliminating expenditures on ineffective or unnecessary
services. ¥ '

There have been several benefit/cost analyses of the Job Corps over

the years. Although the findings have been mixed and the ratio of

#US. Department of Labor. Employment and Training Administration, "Job
Corps Expafsion and Enrichment: A Report on Progress. Problems and Prospects”
(Washington, D.C.: U.S. Deparument of Labor, February 1979), p. 6. For example, i1 is
estimated than in 1970, using 1978 dotlars, the cost per corpsmember year was $14.269,
compared to the $10,253 achieved in FY 1978. Both years exclude capital outlays.
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estimated benefits 0 costs has varied considerably, the results
generally support the proposition that the Job Corps has been an
expensive but positive investment from a social standpoint.* A recent
study concluded that *, , . the present value of benelits exceeds costs
by $251 per Corpsmember, or by approximately 5 percent of tosts.
Because over 40,000 Corpsmembers enrolled in Job Corps during the
base year for the evaluation (fiscal year 1977) our benchmark estimate
of total social benelit exceeds $10,000,000 for that year."'** Hall of the
estimated benefit was attributable o reductions in criminal behavior
by the participants,

This study, which was based on Corpsmembers’ experience seven
months alter they left the program, found that males who completed
the Job Corps program were ten percent more likely to be in the labor
force than a comparison group who had not participated in the Job
Corps. They .. . had an ncrease in employment of approximately 14
percentage points. Fhey worked almost six hours more per week, and
they earned over $23 more per week (i.¢., an increase of over $1, 200 in
annual carnings).”*? When the results are calculated including those
who did not complete their program, the same study found that the
Job Corps sull had a beneficial”impact on participants, except for
those who dropped out very early (i.e.. less than ninety days after
entry).

I'he umpacts of the Job Corps on longer-term employability were
deemed 1o be quite positive. Although, relative to the comparisqn
group, Corpsmembers were less likely to be enrolled in high school.
they were more hkely 1o be enrolled in college, training or work
experience programs. They also had higher job mobility. All of these
findings indicate a significant potential for future earnings gains.

In the months immediately after program termination, Corps-
members go through a period of adjustinent while they reacquaint
themselves with the labor market and find a regular jab. During this
peniod, the entollees’ wages and employment status are worse than
those of a comparison group that has not participated in the
program. Although this effect 1y fairly short-hived, 1t does suggest a

*See, lor example, Stephen Rabert Engleman, “An kconomic Analysis of the Job
Corps.  unpublished Ph DD dissertation (llﬂkrlry Umiversity of Califormia at
Berkeley, August 1971) Also. Glen Cain, “Benefu-Cost Esumates for Job Corps”™
(Madison Unsversity of Wmnnsm Institute for Research on Poverty, 1968)

Y'Charles Mallar e1 al . “Evaluanion of the Economic Impaa of the Job Corps
Program  Fuet Follow - Up Repart”. (Punceton. Mathematica Policy Research,
February 1979

Mallar (1979)
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need to increasé the post-program job search assistance provided to -
Corpsmembers. - :
The average length of Job Corps participation in 1978 was 5.7
‘months (up slightly from previous years), but only about 30 percent
of the enrollees complete their planned program; approximately 40
percent drop out prior to being in the program ninety days. As with
other training efforts, individuals who remain enrolled for longer
periods of time tend to benefit more from the program than those who
leave after a relatively short stay, as demonstrated by the following:

Fiscal 1978 Terminees*® >
_Months in Job Corps Employment Rate  Starting Wage
0-3 61.1 $2.85
4-6 65.6 3.06
79 72.6 3.16
10-12 773 3.34
18-15 792 3.39
Over 15 795 ’ 3.47

Again, it is important to recognize that many factors influence a
participant’s decision to stay in, or leave, a program. These same
factors may account for a substantial portion of the differences in
post-program employment and earnings.

4. Conclusions on Training-

Training appears to have a significant, positive impact on the
subsequent labor market experiences of youth. However, this benefit
may be obtained more in those programs that provide quality
instruction and equipment, offer the needed supportive services, and
assist the trainee in finding a job after he/she leaves the program.
Participants who complete their training, and those who remain
enrolled for a substantial portion of the scheduled time, achieve
significant gains in employment and earnings; those who drop out
relatively early appear to obtain little, if any, long-term benefit.
Although duration of participation is positively related to post-
program benefits, the length of stay itself is not necessarily the cause
of the increased return. Personal factors (prior education and experi-
ence, maturity, motivation, etc.) may influence both the duration of

BU'S Department of Labor. Employment and Training Administration. ~Job
Carps Fxpansion and Ennchment A Report on Progress. Probleins and Prospects’
(Washington, D (. US Deparunent of FLabor, February 1979).

1AQ

o 162




* participation and post-program gains. Alternatively, the ,poor’
quality of some programs may induce some participants toquit early;
in these cases, 1t is reasonable to expect that post-program benefits
will be relatively small.

The Job Corps demonstrates a similar pauern: benefits vary with
length of stay in the program. For the early dropout,.Job Corps hasno .
apparent benefit, and may even cause the participant some loss in the
labor market. B}

/ One final caution: Any decision 0 expand training programs
should recognize that substantial lead time is needed to survey the
labor market, plan the courses and obtain needgd fauhues.g?
equipment, anid qualified swaff. The recent delays in the doubling of

\ the Job Corps demonstrate the significance of these requirements.

.

E. Job Search Assistance

I'he Employment Service (ES) is the primary publit institution
charged with providing youth, and others, with assistance in
- looking for a job, although many employment and training
programs have established independent job development and -
placement units within their overall delivery systems.

As Table 7-13 demonstrates, youth comprise a major portion of the
individuals who are placed by the Employment Service'each year. Itis
a proportion that has increased over the decade of the 1970°s.

I'he inpact of the Emplbyment Service on the youth labor market.
1s not known. For example, we do not have evidence on the extent to
which the Employment Service rediices the amount of tume it takes
youth to find jobs. Further, we do not know whether it increases the
wages of vouth by pl.u g them in jobs they would not have other-
wise obtained.

[t1s widely accepted that .. Lmost of the agency 's placements have
been an low-wage, high-turnover. casual occupations. .. How-
ever. these may be the types of jobs that youth are secking, or for
which they are sought and hired. Atthe present ume, 11 is not possible
o assess the smpact of the Employment Service as an msttument in
reducing youth labor matket problems,

Sangum and Walsh (1978, p 119
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Table 7-13

mqm Placed by the U.8. Employment Service
FY 1971-1978

’

(Numbers in Thousands)

4

Yow . g e e s ool

1w 1649 501 04

972 2380 819 9

w3 28 "% 5

1874 3304 Y™ as

15 Ok T 1244 Y

W e 1304 Y]
Tooum “1% 170 Q3

1978 “B 2,030 Q9

SOURCES & menit and Training Meport of the Prasigent, selected ysars, and U 8 Employment Gervics. Otfice
of Program Review. May 13, 1978

F. Conclusions

Over the. past decade-and-a-half, several million individuals have
been served in federally-financed youth programs, and billions of
dollars haye been invested in these efforts. These programs Have been
subjected to numerous evaluations of varying quality, and the results
have been closely scrutinized by those in and out of government. The
one general conclusion that can be drawn at this juncture is'that we
do not fully understand the contribution that these programs have
made to the long-term employment and earnings of the participants.
nor do we know for certain that the economic beefits alone justify
the social investment. .

Job creation ‘programs have provided many. youth with
employment and earnings that many otherwise would not have had.
and these efforts have had a number of short-term benefits (e.g..
providing needed income and reducing criminal activities). Whete
the jobs have made demands on the participants in terms of output,
where there has been close supervision, training, counselling and
other supportive services, the jobs appear to have made a contribution
to the longer-term prospects of the participants. Thisargues strongly
for designing programs that have these characteristics; significant
progress could be made by better planning and management of the

164
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current programs. Legislative modifications. may also be needed to \
permit and encourage the use of a greater proportion of program )
funds for services and administration, rather than participant wages %+ |
and stipends. : ) ' '
The training programs have made significant contributions to the
.employability of many.of those who have participated in them. The
Job Corps, while among the mgst gxpensive of the youth programs,
appears 1o improve the labor thark&t prospects of those youth who
Tete (o) panjally complete) thejr training. B
In summary:T few general observations can be drawn: *
—Since individuals who participate for longer periods tend to
" obtain more benefit from the programs, 4neentives—should be
structured in ways thdt’ encourage participation until
completion. The design of these incentives should recognize
" that several factors, including the participant’s maturity and
motivation, influence the decigion to stay ‘in or drop out. -
—Just providirig a "job may ' not significantly increase the
individual's longer-term employability. For many, ancillary
services are also necessary. | ,
—Where the jobs pfovided youth are “make work’’ and there is not
Vm]equatr supervision, the long-term employability develop-
ment impact is diminished (possibly negated) in the eyes of the
participants, staff and potential employers.
. —Youth program participants offen need assistance in finding .
/}- o . ~employment after they Iea\fe the progragn aqd thf." bgnef@ls of
/ "~ _ " programs may be lessened if they are not -assisted in finding a
regular job subsequent to program participation. )
—Youth employment and training programs cannot be expected
to overcome a persistent shortfall in the number of jobs
- available. Programs whigh must “‘graduate’ their completers
into a loose labor marked will, at best, just reshuffle the
"~ * dnemployment queue.
M—,Programsshould be planned and operated with an awareness of
7 local labor market opportunities and, to achieve this, private
_ _employers should be more closely involved. ’
o g~ The delivery system must be flexible so as to accommodate
widely varying local and individual needs. .
i .#p—Finally, programs cannot be expected to achieve and maintain
//ig’_qualily if they are subjected to frequentor rapid shifts in scale or
direction. Policy should be more forward-looking and permit
the administrators nore lead time to plan and assess their
efforts.
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 Addendum A

Pop'ul-ati(\m and Labor
Force Projections -
A

In the text (Chapter 4) it was pointed out that, although the size of the
youth population will decline between now and 1990, the percentage
of youth who are members of minority groups will increase. Further-
more, it is expected that the labor force participation rates of young
women will continue to rise, possibly offsetting the reduction in the
size of this population, so that the number of young women in the
labor force may not decrease. This addendum pravides the projec-
tions on which these statements were based.

Projections of the size of the population! by age, race, and sex, are
regularly published by the Bureau of the Census. Sihce the age group
of direct interest here is age 16 and over, estimates of the size of this
group in the year 1990 should be fairly accurate. Howeyer, projec-
tions of the number who will be in the labof force depend also on the
assumptions that are used about the future path of each group’s labor
force participation rate. This is much more difficult to project
accurately, being dependent on the many factors that influence
whether an individual will choose to be in the labor force. Therefore,
the Bureau of Labor Statistics (BLS) has provided a range of possible
participation rate (and hence labor foree size) projections. Their high
and low projections for the year 1990, along with the size of each .
group’s population, participation rate, and labor force in 1978, are
presented in Table A-1.

Between 1978 and 1990, the size of the youth population (ages 16-
24) is expected to decrease by 5.8 million. This reductioq is totally
among the white population, with the size of the nonwhite popula-
¥ tion expected to remain at approximately its 1978 level. Hence, by

[N
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'z - * Table A-1 | |
*'Projections of, the Size and Demographic Composition of the Youth Labor Force, 1978-1090  °
' Civitian Nonesiivionsl Laber Forca Partcipation | Civikan Labe Fovca
, Popuistion (Sescande] R (Pwceey fousonds) .
 Charastoritie s 190 R S -l -
Total, ages 16-24 . 35,060 30,066 82 78 02 | a2l 2um
, White - NS5 2605 03 w0 e | 24w 2z wmas ;
Male : 15,091 12075 mo me 7 | mes w4 o
Famete : 15,494 12,530 037 86 720 | 9an 10219 - 9004
Black and Other 5.278 5419 62 694 497 | 2067 3760 26M .
Mals | 2 o oass | oea 73 0 s | oise aws el . T
fomale 2,824 2.560 514 64 1 472 ) 1451 1,834 1.351 \ .
—
« Porcont o Popuiation ) ‘ Pucant of Laber Forcs
Total, ages 16-24 - 100.0 1000 - - - 1000 1000 100
White ‘ . ] w3 a8 = - - g9 M3 @2
Mai Q2 “02 -~ - - a5 a6 us
/(e:v,m ] w2 ar - - -~ 03 21 a7
Black and Gthwr "7 180 ~ - - 21 157 128
- Maie . 68 ’ 85 - - - 62 ) 80 64
. Female 78 85 - -~ - 59 77 64

SOURCES The 1078 data are U S Department of Labor. Bureau of Labor Statistics estimates reported by Phulip Ronas and Carol Leon  Employment and Ynemptayment During 1978 An

Analysis. Special Labor Force Aeport 218, the 1990 projsctions are trom Paul Flaim andHoward Futlerton  Labor Force Projechions to 1990 Thres Passible Paths  Monthly Labar
Asview Vol 101 (Decemder 1978). pp 25-%5 .
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1990, the ngnwhite share of the youth population will have increased
from 147 percent 10 18.0 percent. Similarly, the labor force projec-
tions made by BLS indicate a decrease in the size of the total youth
labor force of between 0.5 million and 3.3 million, including a deg.
- crease in that of white youth between 1.3 million and 3.1 million. The
size of the nonwhite labor force is expected to be reduced by no more
than 0.8 million and might increase slightly, depending on the future
course of their participation rate. These figures imply an increase in
the nonwhite share of the youth labos force from 12.1 percent 1o be-
tweent 12.8 percent and 15.7 percent by the end of the next decade.

The labor force projections made by BLS are based on the
assumption that the gap between the paruupauon rates of young
women and.young men will continue to narrow throughout the
decade. The labor force projections for young women for 1990 range
between a decline of 900.000 and an increase of 700,000. Their share of
the youth labor force would increase from 46.2 percent to between
49.1 and 50.4 percent.

Official projections of the size of the Hispanic population, .
participation rates. and labor force have not been made. Projections
for this group are much more difficult to make, in part because
immigration patterns have played such a large role in their popula-
tion growth in recent years. However, the data in Table A-2 on the
number of children of Hispanic origin or degcent already in the
United States strongly support the presumption that Hispanics will
be the fastest-growing segment of the age 16-24 age group during the
next decade.

Note. in particular, that in 1977 Hispanics accounted for 5.4
percent of the total population in the 16-24 age group. Yet their share
of each of the younger age groups ranged from 5.9 percent 1o 9.2
percent, the latter being for the youngest group. Hence. barring a
massive out-migration, this group’s share of the age 16-24 population
will be growing throughout at least the next decade. Continued net
immigration of Hispanics would, of course. increase their popula-
tion share at a more rapid rate.




o . Table A-2 \
Population by Age, Race, and Spanish Origin, 1977

Totd Whity Som Hiopanic

Ap Nomber Puwosst | Numder  Porosst
_ (vhousinds) of Tolsl | Mhousande} of Totsl

Under 5 yrs 15,174  100.0 11,12 733 500 25
5and 6 yrs e 6853 w00 | 505 741 B2 24 84
7100y - w3 00| 779  me | o 6| 2 20 78
1010 13 yrs B 15059 00| nsw 785 m 70
14 and 15 yrs 8M9 1000] 6519 781 . . 15 18 59
16 ang 17 yrs ‘BM2 1000 6668 790 | 15 38| s 18 ?3
18 and 19 yis , 1 esss 1000| 6757 w2 | 1 2] 155 18 58
20 and 21 yrs - 1 845 woo] 6741 79| 0@ 30| w18 52
210 24 y1s C 11654 1000| 8360 803 | 148 121 2 20 55

Total, 015 yrs ' 55740 100D | 42084 74| sar w7 | 1w 21 78

Tatal 16-24 yrs : © 31066 1000| 205 787 [ 48w 3.0 o L1g 206 54

L 4 §
SOURCES U'S Department of Cﬂmﬂ“em Bureay ul the Census, Current Pogulation Reports. Persons of Spanish Onigin in the Unned States March 1077 Senes P 2 No 120 Fabie s and
and Prog Projactions of the Population of the United States 1977102050 SereaP-25 Mo 784 Tabie 8 Thaestimates of theWimber ot Hispanics ase
nned on the Current Pooulalmn Survey and nClude Onrly the Civihian noninstitulional population of the United States and members ot tha Armed F orces 1n the United States hving
OM-post or.with (e fam:ies on-gost Ongin” was seit- 1] the nze of the white non-HiSp we 2d that ait
Hispanics were c1assiied as white M
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Addendum B |

Size and Characteristics
of the Low-Income Youth
Population

' This addendum provides information about the low-income youth
population that may be usefyl for developing policy recommenda-
tions. It was noted in Chapter'2 that youth from economically-
disadvantaged backgrounds are more likely than other youth to be in
need of employment and employability development. Data from the
March 1978 Current Population Survey (CPS), reportedin Table B-1,

3

indicate the size of this population and some of their characteristics. .

Several points may be relevant: |

I. Of the 20.4 million persons between the ages of 16 and 21, nearly

" 20 percent (3.7 million) were in households with incomes at or
below 70 percent of the Bureau of Labor Statistics lower living
standard; for a nonfarm family of four, this means that their
income was at or below $8,082. An additional M percent (2.0
million) were in households with incomes between 71 and 100
percent ($11,546). “o

. The probability of being in a low-income household is much
higher {or a minority youth: of the 3.1 million nonwhite youth
in the 16-21 age group, 44 percent (1.3 million) were in house-
holds at or below 70 percent of the BLS standard; of the 1.3
million Hispanic youth; 30 percent (400,000) were in low-
income households.’ : ‘

. Nearly half of the youth from low-income households are

nonwhite or -Hispanic. The lower the income cutoff used to
define low-income. the larger is the minority share: 47 percent of
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Table B-1

Population, Ages 16-21, by income, Race, Ethnic Group,
and Enrofiment Status, March 1978

' : \—JV Pagsistion in howehoids wilh Pupulation [a heusabuids with
Popelation inseme ot or boiew 7D porasat with lasome between 7 and 100
o IS Auntind poroend of BLS standerd
Tota). 16:21 z:).uwm 3n23 182 1.957.309 00
tn gehool 8.439.340 158757 . 188 739,156 88
Not 1n sehoat 12,008,045 2123477 77 "1.218.155 0
Nanwhite. 16-21 308272 1,344,661 46 429,565 139
tn sehaol ) 1,446,535 678.580 69 . 173.401 120
Notin school 163177 656,081 w7 8,12 157
Higpamic. 16-21 . 1327783 404126 304 184,721 139
in gehool 537.145 195,234 ‘36 3 72.381 135
Not i cehool : 789,644 208,092 265 12301 u2
Share ot o1 (o ' 26 A - 314 -
in schogl 75 55.0 - kck] -
Not in cchool = 202 4“2 - 02 -

SOUACE Dased on March 1978 CPS uhigutlished tatulations proviced by Rodertterman U § Department of Labor Theys ¢ata exctuds college students. peresns (o the grmed lorces and
perecnad 0 motilukons
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the youth from households at or below 70 percent of the BLS
standard, but only 31 percent of the youth from households with
incomes between 71 and 100 percent of the standard.

Costs of Serving the Low-Income Youth Population

‘The preceding tabulations can be used to compute the federal costs
that would be incurred in providing employment and employability
development assistance to youth from low-income backgrounds. The
total programs costs depend on four factors: (1) the number of youth
who would be eligible; (2) the percentage of the eligible population
that would participate in the program activities; (3) the average
duration of their participation; and (4) the average cost per partici-
pant-year of the activities. While.this is not the place to attempt to
estimate the costs of a particular program proposal, it may be useful
to provide an illustration, suggesting the sensitivity of total costs to
vanations in each factor,

One way of delineating eligibility [i.e., factor (1)] is by parental
income. If one believes that the family bakground of youth is a
critical determinant of their need for federal assistance, then this
would argue for measuring househdld income before the individual
forms his or her own household. The data for persons ages 16-17 in
Table B-2 provide an approximation to this number, since most of
this group are still in school and living at home.

In March 1978, 1.6 million persons ages 16-17 were in households
with incomes at or below 70 percent of the BLS standard and another
0.8 million were in households with incomes between 7} and 100
percent of the standard. Suppose the eligible population is defined as
all persons between the ages of 16 and 21 who were in low-income
households at age 16, where the low-income criterion is 70 percent of
the BL.S standard. Then assuming for simplicity that there are no
changes in the size and incomes of the population age 16 in future
years,! about 800,000 persons would become eligible each year and the
same number would, by reaching age 22, end their period of
eligibility. Half would be nonwhite or Hispanic.

Suppose that each of the 800,000 persons from a low-income .
background were certified at age 16 to be eligible for up to two years of
intensive employability development and. or subsidized employ-

'In fact. the size of the age 1o population wall be decliming by aboiut 26 percent over
the next decade from 12 million an 1978 16 3 1 milhon in 1990 See Addendum A

] ;vc) 173




= Tatile B8-2
==Y
Population, Ages 16-17, by income, Race, Ethnic Group,
. and Enroliment Status, March 1978
& %
4 ) Papaiation in howsahelis with Poguistion in hemssheids wih
Popuistion insome ot or below 70 porcont with [nseme butwoen 71 and 100
: . o BLS standerd porcont of BLS standurd
) Percont ) Porcont
Choracterialis Number Number fhy ey Number oy
Tota). 1617 8.236.675 1.593.09 193 794,30 08
In gchog! . ' 6,797.070 1,242,026 183 599.010 88
Not n sghool 1,439,605 351,065 244 104,434 136
Ronwiite. 16-17 1,275,291 601,263 a1 170771 _ 134
In sehgo! 1,086.552 433,278 454 135,412 125
Kol i chool " 188,740 107984 572 35,360 187
Higpame 16-17 520,405 186,653 59 70.50t 135
tn gchool 412,746 148,682 0 50.420 122
Not i cchogd 107 604 v B 355 . 20080 87
\
Nonwhste ‘and Hispanic
ghare of 161a} (%) N 28 095 - 304 -
T meehém . : 21 517 . - 310 ~
Not 1 schaot ) , 200 n? - 85 -

g

SCGURCE Dased on March 1978 CFS unpubliohed labulahsnd mowcm by Aobert Lerman U S Bepartmentof Laber These 0ala excluds cotlege students p2roons n the grmed torces #nd
ceracng m motituhiond
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ment. T'he total cost would then depend on the percentagé who
choose to parnaipate, their duration of participation, and the costs of
the acuivities provided. T'o keep the illustration simple, assume that
one-half of the eligible population took full advaniage of the
opportunity and the other half did not participate at all.2 Then, in
any given year, 800,000 person-years of activity would need 10 be
provided (800,000 youth times 50 percent umes 2 years). °

T'he most intensive of the major programs is the Job Corps: In
fiscal year 1978 the average cost per person-year of a Job Carps slot
was $10,253. If this level of services were provided, then the annual
cost of the youth program activities would be over $8 billion (800,000
umes $10,253), considerably more than is now being spent on all

"employment and training programs for this age group. This is
‘probably an upper-bound estimate of the cost of serving these youth.

One obvious way of reducing the total cost is to restrict the size of
the elhigible populaton. It is doubtful that a lower-income cutoff
would be politically acceptable. (And use of the 100 percent of BLS
standard, rather than the 70 percent, would raise the total cost in our
illustration to about $12 billion.) An alternative would be 10 add
other criteria. such as employment status and location. If. for
example, the individual had to be not only from a low-ingome
background, but also be unemployed or live in a low-income com-
munity, many fewer would be eligible ’ .

Another way of reducing the total cost would be 10 take measures
that would reduce the program participation rate of the eligible

Prelinimary estnates from the YEDPA enttlement demonstration program are
that about 16 percent of the ehigtble in-school vouth and ondy 12 pereent of the out-ol-
school vouth have partcipasted

Terman teports that less than onethard of the 16-21 vear olds i families wath
incomes at o below 70 pereent of the BLS standard 10 1978 had experienced one week
ot more of anemplovinent i the preceding vear (Robers Lerman,  Fhe Full Coverage
Iwuean Youth Emplovment and Tramimg Programs,” Depasiment of Labor memao,
Seprember 28,1979 Even ol program chgimluy rules do not hmu parttapation 1o
persons who have been unemploved, they are the ones whao are probably the most likely
o choose ta participate On the other hand, nnless a long duration of unemployment
were requuredaat wonld be casy for any fow-income vouth who wanted to parmapate in
A program to qualtly

Restcnng chgibiliy o low ancome south who reside in poserty areas would be a
more stnngent approach In the 1970 census. only 98 percent of poar out-of-school
vouthan the 6 largest anes hived i cebisas gactsain which the poverty tate exceeded 20
pereent The census data also indrcated that adding a geoggaphical icome oriterion
would be one way ol laasing mmore tesources on mminonity yonth an the largre cities an
197098 prercent of the poor our ol-school south were black or Hispante, whercas 77
percent ol the poor oyt ol schaol vouth o the poverty areas of these cinies were black or
Hispanag
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population. In the illustration it was assumed that 50 percent would
participate, much higher than the percent of the eligible out-of-
school population that has chosen to participate in the entitlement
demonstration program. Clearly, the more stringent the conditions of
program participation, the fewer will be the number of youth who
join or remain in the program.

. A third method of reducing the total cost is to limit the maximum
duration of participation to less than the full two years assumed here.
Based on the program experiences reported in Chapter 7, above, there
appears to be a tradeoff between cost-cutting in this manner and
program effectiveness. Of course, this will depend on the type of
services provided and the needs of the participants.

Finally, the total cost could be reduced by providing less intensive
activities: “The Job Corps costs were chosen for this illustration
because this is the most costly of the major programs. At the other
extreme, it costs less than $1,000 per participant to provide part-time
summer jobs. In reality, one should anticipate that some youth will
only need the latter.

Limitations * '

The preceding exercise ignores the difficulties that would be involved
in delineating an eligible population in terms of their household
income in only one year. It would be more realistic to assumg that
anyone*whose current income falls below the cutoff point would be
eligibfe. Under that rule (and still using the 70 percent standard), 3.7
million persons between the ages of 16 and 21 would have qualified
last year. The problem here is that we do not know how many of the
people who qualify in subsequent years are newly eligible, rather
than the same people and, hence, already counted.! The 800,000 per
year estimate used in the illustration is a very rough approximation to
this annual flow.

We have also ignored the start-up problem. In the first year of
operation., all of the age 16-21 group who meet the eligibility require-

_ments would be newly eligible; in the second and in subsequent years

only the 16 year olds would be new. Actual program participation
could not have such a bulge. Good programs take time to phase in,
which is an argument for a gradual buildup in participation.

Some people who have low incomes 1n ong year Move Up in the next and vice versa,
Income mobslity (in exther direction) 1s espe 1ally likely for a youth who leaves home.
wine e the critenion mvolves total family income and 18 adjusted for farmily wize. The use
of an Income accounung period of more than one year would provide a better indw ator
of the chromcally poor. except that the data might be more difficult to obtam
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Major Commission
Activities
During 1979

. Youth emnployment policies clearly were at the center of the Commis-

sion’s agenda dunng 1979, but there were other activities that _

engaged the auention of the Commuission and its staff. This section of
the report reviews both the activities undertaken in support of the

~syouth project and some of the additional activities sponsored by the

Commission during 1979. The appendixes contain a more detailed
listing of Comnussion meetings and published reports

’

A. Activities in Support of the Youth Pr

Employment problems of youth have been high on the Commission’s
agenda since 1t was organuzed in late 1974, A special Comnission
Task Force on Youth was éstablished in 1975, and devoted a major
part of its energies toward expanding the Anow ledge base in the youth
employment area. T'he principal product &f this eatlier effort was the
book, From School to Work: Improwving tRe Transition, a collectiont

of poluy papers pubhished by the Commission in 1976. In that same '

year, a substantial portion of the €ommission’s second annual report,

" An Employment Strategy for the United States—Next Steps, was

devoted 10 youth emnployment issues. Many of the provisions of the
Youth Employment and Demonstrauon Projects Act of 1977, were
smilar to the recommendations advanced in that report.
Subsequently, John W. Porter, then the Michigan Superintendent
of Public Instructon and an original member of the Cormnmission,
urged that the Commission continue its efforts’in the youth field.
AL discussion of the 1ssuce at several Commission meetings, it was
agreed 1n May 1978 that a new )uulh Fask Force would be established
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and that youth employment would be a major agenda item during

1979. Dr. Porter was named Fask Force Chairman; the other members"

were Timothy Barrow, Roy Escarcega, Malcolm Lovell, and Lester
Thurow. : .
The Task Force met four times during the summer and fall of 1978
to assist the Director and staff in charting the course for the project. It
was agreed that the project would review the nature and dimensions
of the youth employment problem, examine policy responses to
youth unemployment, and develop proposals for the future direction
of youth employment policies in the 1980’s. A work plan was devised
that involved research, conferences, field hearings, site visits, and
other activities. The field hearings are summarized in Appendix 111
and the other activities are desgribed in the sections that follow.

American Assembly on Yo Employme(;u. In August, the Com-
mission and the Ame}i
sored an American Assembly on Youth Employment, Some 75
. American leaders from business, labor, government, education, and
the professions met for three days at Arden House, Harriman, New
York, to consider the ways in which the nation might assist its youth
in their search for jobs. At the conclusion of the Assembly, the con-
ference adopted a report that made recommendations in three areas:
goals and priorities for the 1980’s, jobopportunities, and preparation
for work. Background papers for the Assembly were prepared and
distributed in advance of the meeting; these papers are being pub-
lished by Prentice-Hall, Englewood Cliffs, New Jersey, under thetitle
Youth Employment and Public Policy, edited by Bernard E. Ander-
son and Isabel V. Sawhill. )

Advisory Panel. The Commission early in 1979 established an
Advisory Panel, comprised of economists and sociologists who are
experts in the areas of employment, education, and training, to
consult with the staff on the design and conduct of the research
activities that were carried out as darl of the youth project. At a
meeting in mid-April, the panel reviewed staff papers that atternpted
to synthesize the extant research on youth employment. The’group
also identified a number of issues in which there were gaps in
knowledge that might be filled by additional research. During.the
summer, individual ‘members of the Advisory Panel served s
informal consultants to the staff and reviewed the final versionsof the
staff report. The panel consisted of Henry Aaron, Sue Berryman,
Michael Borus, James Coleman, George Johnson, Garth Mangum,
Paul Osterman, George Perry, Michael Piore, and Lee Rainwater.
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Participant Observer Conference. As a partof its broad exploration of
youth unemployment problems, the Commission sponsored a
“'participant observer”’ conlference, i.e., a meeting of researchers and
journalists who have conducted their research on youth through
direct observation methods. The purpose of the conference was to
-learn more about the activities and attitudes of youth and of employ-
ers, based on information which is not readily available in published *
sources. The conlerence was held in March, and was organized by
Carol Jusenius of the Commission staff.

]

Roundtable with Council of Chief State School Officers. In May,
‘representatives of the Commission and the Council of Chiel State

Officers held a joint meeting in Washington to discuss the relation-

ship between education and work. The objective of the meeting was

to explore the directions for youth employment policies for the 1980's

from the perspective of the education community as represented by

the state superintendents of public instruction. Dr. John Porter

chaired the meeting and was assisted by Ray Reisler of the Commis-
sion stall.

Sponsored Research on Youth Unemployment. The Commission
sponsored new research in several areas which had been identified as
needing additional work. These areas included, first, the extent to
which job competition exists between older workers (especially aduh
women) and youth (undertaken by Daniel Hamermesh and James
Grant). ‘The second area for research was the racial differential in
labor market experience: the reasons for the historically widening
gap in employment and unemployment (Robert Mare and Christo-
pher Winship) and the reasons for the present-day dilferential (Paul
Osterman). Finally the Commission sponsored two pieces of research
'on the consequences of youth joblessness. The first dealt with the
effect of in-school labor market experiences on employment during
the immediate post-school yeds (Stanley Stephenson); the second
dealt with the psychological consequences of poor labor market
experiences after leaving school (Paul Andrisani). The Commission
will publish this research early in 1980.

Symposium on Education and Youth Unemploymem. The Commis-
sion and the National Institute of Education cosponsored a Symposi-
um on Education and Youth Unemployment on September 6-7, at
Reston, Virginia. In advance of the meeting, (welve scholars were
invited to prepare brief discussion papers concerning (a) the ways in
which schooling has in the past, and might in the future, affect the
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employment prospects of young people, and (b) theassoc iated impli-
cations for policy-inaking and rescarch. The twelve paper-writers
together with representatives of the Commission, the -National
Institute of Education, and the U.S. Office of Education constituted
the discussion panel. Dr. John Brandl of the University of Minnesota
was responsible for planning, chairing, and sunnarizing the
symposium. '

\ .
Youth Project Dinner Seminars. With the support of foundation
funding, the Coinmission conducted a sertes of four dinner seminars
in connection with its youth employment policies project. Three of
the seminars were .devoted to specific topics: (1) the knowledge

develppment plan devised to measure and document progress under
the Youth Employment and Pemonstration Projects Act of 1977; (2)
ihe relationship between education and employment; and (3) a com-
parison of United States youlliempl()ymem problems and programs
with those of other industrialized nations. Each of these seminars was
led by a recognized authonty in the field, and the participants
included persons from the executive and legislative branches of the
government who have responsibilities in'the youth employmentarea;
scholars having special interest and knowledge of youth employment
issues: and members of the Commission’s stalf. A fourth dinner
seminar was held to review the Commission’s [indings and
recommendations on youth employment and to provide a forum for
discussion of possible legislative strategies. ) '

B. Other Activities

Study of Inflation-Unemployment. One of the Commission’s
statutory functions is to "'study and make recommendations on how
the Nation can achieve and maintain full employment, with special
empbhasis on the employment difficulties faced by the segments of the
labor force that experience differentially high rates of unemploy-
ment.”” In August the Comnission issued a request for proposals for
research on the role of labor market policies in reducing unemploy-
ment in relatively noninflationary ways. The purpose of the request
for proposals is to stimulate research that would extend the
knowledge base for making policy decisions over the next several
years about methods of improving the structure of the labor market
that would have a significant mactoeconomic impact. Research
funded as a result of this competition will begin in 1980.
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Seminar on Immigration and Employment Policies. In 1978, Secre-
tary of Labor Ray Marshall asked the Commission 1o undertake a.
review of the H-2 Program (Temporary Admission of Foreign
Workers) and 10 make recommendations to him on the future of that
program in the larger context of the nation’s changing employment
structure. Held in Washington on March 13, 1979, the seminar
focused on two documents prepared for the Commission: Manpower
and Immagration Policies in the United States, by Pavid North and
Allen LeBel (Special Report No, 20, February 1978) and Temporary
Admussion of Foreign Workers: Dimensions and Policies, by Edwin
P. Reubens (Spec ml Report N() 34, March 1979). The seminar
brought ogether represeniatives of principal federal ¢xecutive and
legislative groups and specialists from outside government. The
purpose of the seminar was to discuss issues which impact on both
immigraton and labor market policies, including granting of special
permits 1o workers in short supply. The Chairman forwarded his
recommendations to the Secretary on May 1, 1979.

Seminar on Economic Dislocation and Public Policy. In accordance
with the request of the Secretary of Labor, the Commission, on July
13. 1979, sponsored a seminar in Washington on various dimensions
of economic dislocation and public policy. The discussants included
representatives from labor, government, academne and the business
sector. They focused on the following issues: the nawre, extent and
consequences of economic dislocation; the rationale for government
intervention; experience withexisting programs, and new direc tions
for pohcy. On July 30, 1979 the Chairman wrote 1o Secretary Marshall
forwarding his summary of the major themes and issues which
surfaced duning the seminar,

Study of How C_ET A Eligibility Standards Impact on Single Heads of
Households. In the 1978 CE'T'A Amendments, the Congress directed
the Commission 1o “examine and evaluate’ the eligibility standards
of CE'TA 10 determine their impact on single heads of households,
especially women and older Americans. The legislation required thai
the Commission submita report by July 1, 1979, Mathemauca Policy
Research developed a report for the Commission that estimated the
chgible populaton of single heads of households and attempied to
estimate the extent to which it was being served. The Commission
reported 1o the Congressional leadership that the new targeting
provisions in the Amendments of 1978 had been in effect for such a
short peniod of e that it was not possible todetermine their impaci
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on this target population and recommended no changes in eligibility
standards at that time. In his communication to the leadership, the
Chairman noted that the Commission was contemplating a study of
the labor market status of women and that this study might produce
new information on the subject.
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A suutory commission such as the National Commission for
Employment Policy, which has the responsibilities of advising both *
the legislative and executive branches of the federal government,
must balance between two conflicting approaches in developing its
agenda. -

On the one hand, it can respond to requests for topical advice on
1ssues that have moved tothe top of the nation’s agenda. On the other,
it can adopt a somewhat larger perspective by focusing on a single
1ssue that it views of overriding importance.

T'he National Commission for Employment Policy, reviewing its
experience, its resources, and the understandings it has arrived at with
both the staffs of the substantive Congressional committees to which
1t reports and the Office of Management and Budget with which it
consults on 1ts work plan and budget, has decided to develop an
agenda for 1980 and beyond:that combines the best of these two
approaches. ) ’

I'he Commussion will invest some time and resources in current
1ssues of moment, but will devote its major investments 10 two
subjects per year in the hope of making a contribution 10 long-term
employment policy. With 1980 likely to be a period of declining
‘business and increasing  unemployment, the Commission has
instructed its staff 1o develop an overview paper of positions that it
has recommended in the past about preferred ways in which the
federal government can respond quickly and effectively 10 a worsen-
ing employment outlook. With such a review paper before it, the
Commission will consider at its spring meeting whether, in light of
the exisung and prospective employment wrends, it will forward
recommendations for early congressional action. . 1,}
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On the immediate and continuing issue of the employmentimpact
of the energy crisis, the Commission faces a dilemma. It has been
under instruction of the Congress to®plore this issue ever since
passage of the Comprehensive Employment and Training Act in
1973. Although it made one or two probes in an effort to comply. the
Commission decided not to struggle upstream. In the absence of a
national energy policy. the Commission could not explore the
employment impacts of various alternatives until such alternatives
had been specified and implemented.

But the time is probably not far off when the outlines of a national
energy policy will emerge. In anticipation thereol, the Commission
considers it opportune to start exploring the energy-employment
interface at least to the extent of making a staff investnent on the
state-of-the-art, the quanl_ily and quality of the information, and the
rarige and depth of the analytic studies available. Once this staff
report is in hand, the Commission will be better positioned 1o
determine whether the time is opportune for it to launch a major
effort,

Because of the overriding immportance in a period of continuirig
high inflaton for the nation to understand the potentialities of
selective employment policies that imight add 10 the total number of
jobs without contributing to further pressures on ptices, the Coinmis-
sion has issued a request for research proposals to start work in this

 difficult, but crincally important, area. The Commission hopes that
the work generated in 1980 together with modest staff supplementa-

_tion will provide the critical inputs for the major effort that it plans to
make in this area in 1981, .

So much for the preparatory and short-term responses that the
Comumission has included in 1ts 1980 work plan. I'here remains the
need for identifi¢ation and brief discussion of the two priority agenda
itemns: " Improving the Linkage between Employmentand Econoniic
Development Policies,” and “"T'he Import and Impacts of the
Changing Role of Women 1n the Labor Force.” The major effort of
the Commission and its staff will be direc ted to exploring these
subjects in depth. The sixth annual report of the Cominission, to be
available in December 1980, will be foc used on the interim or final
policy recommendations derived from those studies.

‘T'here are several reasons why the (l()mmis?l'on has decided 1o look
closely at ways in which employment policy can be coordinated with
economic development. First, the Commission in its last three annual
reports has placed heavy weighton involvement of local employers in
training and employment efforts, convinced that only thereby will
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mcreasing numbers of the sructurally unemployed have an
opportunity (o access the regular job market. Second. the Commis-
ston 1s aware of the efforts of the Departments of Labor, Commerce,
and Housing and Urban Development to improve the linkages and
achieve dloser alignment of their employment and econornic develop-
ment programs. Fhe Commission, inresponding to its congressional
charter 1in matters of coordination, sees metit-in its assessing these
efforts and ('xplming ways of strengthening these joint activities.

Thud. the (Annmlssmn has been concerned for some time about
the additonal' barriers 1o employability that afflict the structurally
uncmployed where they are heavily concentrated. Looking for a job
where the unemployment rate is 5 o1 7 percent is quite different from
looking for a job in an area where an unemployment rate of 15 or 20
percent prevails,

Fhe Commission expects that its inituad probe into the energy
fronuer may yield some suggestions as to how the structurally unem-
ployed might be hired on energy conservation efforts, such as
weatherizanon, and more importantly, whether steeply rising costs of
energy are hkely to alter the willingness of employers 1o locate,
remain, o1 expand innner-aty areas characterized hy large numbers
of structurally-unemployed persons.

With respect 1o the arena of “women and work.”" the Commission’
has been seeking for some nme 1o deal in depth with this important
1ssuc. In s current recommendations with respect to youth unem-
ployment. the Commission alled attention specifically o the
difficulues of disadvantaged young women who are forced 1o leave
school before receving their diplomas o give birth to and care for
children. and the need for these women to have opportunities to
complete their education and training so as o become self-support-
g later on. During the course of 1979 the Commissiondealt with the
broader question of “women and work’" as part of its report to the
Congress on single heads of households. >

In putting this topic on its agenda for 1980, the Cominission desires
to signal tts intention to probe the many interrelated facets in which
the developmental experience in the family, in school, and in the
community condinon how girls and young women think about the
future role of work 1n their hives and how these attitudes affect their
preparaton; the manner in which the long-term coneentration of
women workers in relatively few occupations came 1o be established
and the forces that contribute 1o solidifying or modifying these
patterns; the market and nonmarket fogges thai alfect the wages and.
benefits that. women workers earn; the extent 1o which the Social
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Security and other income transfer systems treat workers equali
jrrespective of thetr gender; and a numbser of other strategic issues that
can be determined only after the work plan is more fully articulated.

In undertaking this large-scale inquiry into “wormen angd work,”
the Commission will develop new knowledge of the forces and
mechanisms that effect equal employment in the work arena. This
will provide the Commission with a head start on its agenda for 1981
at which time it plans to assess the problems of the growing Hispanic
population in the labor market.

As the foregoing has indicated, the agenda for 1980 has a two-fold
aim: o provide guidance to the President and the Congress on two
critical issues—the employment dimensions of economic develop-
ment and the changing role of women in the workplace—and to get
important preparatory work completed on employment and
inflation, energy, and the Hispanic population, which at present
appear (o be the priofity issues in the Commission’s agenda for 1981°
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Special Reports of the (ulomm'issiqn. 1979 © )

An mpottant funcuon of the Commissionis to iform those respon-
sthle for formulaung and implementing policy. as well as the
nterested pubhic, on emplovinent-related issues. Fhe proceedimgs of
mectings and conferences are caretully edied and widely distributed.”
In addinon 1o conference teports, the Commussion has ashed experts
m vanous helds 1o bong into [ocus issues where more snformation 1s
needed  Smee the appearance of the Fourth Anntial Report, the
Comnuission has published the following Speaal Reporis

A. Women'y Changing Roles at Home and d‘ the Job

Speaial Report Nov 26 contains the progeedings of a conference on
the Natonal Longuudimal Suivess (N1S) of Mature Women,
which was cosponsoied by the Commssion and the Office of
Research and Development of the U'S. Department of Labor. The
data from the NLS sunves follow untl 1972 the work and domestic
histonies of women who were 30- 41 m 1967 The papers prepared L
tor this conterence, which were based on thesy data, capture a
HENETALON N TAns1on

B. European Labor Market Policies

Speaal Report No 27 presents the invhied papers and an overview
from a conference cosponsored by the Genman Marshall Fund. The
conference tocused on the recent expeniences of several Furopean
countnies. with selective employinenit poliaes, especially wage
subsidy schemes, and the ways i which such policies are ¢oordina -
ted with macroeconomic measures. Fhe conferende wiss organized
by. and the report edited by, Professor Orley Ashenfelier.
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Work Time and Employment

Special Report No. 28, edited by Professor Robert Clark, contains
the background papers and summary of a conference concerned
with changes in traditional work schedules. These proceedings
discuss the advantages and disadvantages of combatting unem-
ployment by réducing work time in order todistribute jobs among
more people, Manipulatian of thevarious policies bearing on the
hours of workers was a major concern of the authors, discussants,

‘and speakers. . ’

Increasing Job Opporluxiilies in the Private Sector

Special Report No. 29 reports on a conference which was sup-

ported by the Economic Development Administration of the U.S.
Department of Commerce and the Ford Foundation, and was
edited by Dr. John Palmer. It fqcuses on alternative methods of
increasing job opportunities in the private sector.- Various
methods of targeting employment subsidies, attitudes of the

private sector toward government progra s in this area, and tax
credit approaches are discussed.

. Trade and Empldy'mehT A ‘

Special Report No. 30 presents a selection and condensation of a
large body of materials prepared for a conference on the employ-
ment impacts of internatiogal trade, held.in cooperation with the
Bureau of International Labor Affairs of the U.S. Department of
Labor. This report reviews the extent to which trade adjustment
mechanisms were working to assist workers whose jobs were lost
due to various trade impacts. The summary, written by Professor
John Dunlop, emphasizes the need to articulate a sense of princi-
ples upon which the U.S. will conduct long-term relations on
economic matters with the rest of the world. ’

. The Business Sector Role in Employment Policy

Special Report No. 31 is the proceedings of a conference

cosponsored by the Commission and the Business Roundtable to’

examine training and employment §pportunities in the private
sector. The conference was attended by'\corporate executives froma
wide range of industries. Considerable attention was focused in the
various panels on the unemployment problems of young people,
particularly minority young people. Mr. William Kolberg
planned the conference and directed the publication of this report,
and a grant from the Ford Fognd@lion assisted in its production.
P
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G. Momlormg the Public Service Employment Program The

Second Round

Special Report No. 32 is the second report to the Cominission on
the Brookings Instiution Monitoring Study of the Public Service
Employment Program It was repared under the direction of Dr.
Richard Nathan. The current re p()h contains the second set of
observations reflecting conditions in the field at the end of 1977
when the Emergency Jobs Programs Extension Act of 1976 had
reached 615,000 of the-725,000 jobs. The third (and final) report is
scheduled to be published early in 1980, and the Commission will

‘transmit to the P::’dlm and the Congress a final . Teport and

recomnmendations d#/public servicé employmnent.

©

H. The Utilization of Older Workers

I

. Special Report No. 83 analyzes the labor market experiences of

older workers. Prepared for the Commission by Dr. Dean Morse,
this report cohisiders the demographic trends and special problems
of older workers and identifies several inajor policy issues affecting
the improved utilization of old( r workers.

Temporary Admission of Forelgn Workers: D|mcn5|ons and
Policies

Special Report No. 34 is the result of a request by Secretary of
Labor Marshall to the Commission to review the H-2 Program
(Femporary Admission of Forei 1gn Workers). Thereport includes a
paper written by Professor Edwin Reubens and a summary of a
seminar held by the Commission. The paper by Professor Reubens
lays out a set of broad policy options with respectto the temporary

* importation of foreign labor and evaluates these options. The
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summary of the semipar delineates the issues raised, rather than .
specifying recommendations. This project received support from
the Rockefeller Brothers Fund. ) J ‘.‘ .
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Commission Mectings, 1979

The -Commission has held 18 formal meetings since its original
organization in late 1974. Three of these meetings and a special
meeting with the President of the United States occurred during the
period covered by this report:

A. Sixteenth Meeting: The Commission met on July 12, 1979, in
Rosslyn, Virginia. This was the first meeting held after the Com-
mission’s new public members were appointed by the President
pursuant to the Comprehensive Employment and Training Act
Amendments of 1978. It was primarily an organizational meeting
during which the ngy members discussed their ideas on priority
topics to be pursued by the Commission. In addition to the organiza-
tional discussions, the Commission members were briefed on the
status of the youth employment policies project and on the study of
single heads of households. The latter study was mandated in the
CETA Amendments of 1978 and areport to the Congress was required
in July 1979.

B. Seventeenith Meeting: The Commission met on October 12, 1979,
in Washington, D.C. The meeting was devoted to the development of
findings and recommendations on youth employment issues which
were to be the principal subject of the Commission's Fifth Annual
Report. Reports were received and considered from several sources’
including the Commission’s Youth Task Force, its staff, and federal
agencies concerned with yoﬁ'ﬂi education and emplayment policies
and programs. '

C. Eighteenth Méeting: The Commission met on December 7, 1979,
in Washington, D.C. Final details were worked out concerning
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publication of the Commission’s Fifth Annual Report. Most of the
discussions were devoted to consideration of the Commission’s
agenda for 1980. Subjects discussed were the economic outlook and
possible responses to a recession; energy and employment; economic
development. efforts to reduce unemployment and underemploy-
ment; ways to improve the labor market success of women; and new
approaches to equality of employment opportunity.

D. Special Meeting: On November 1, 1979, the Commission met at
the White House with the President and senior members of the
Domestic Policy Staff to brief them on its findings and recommenda-
tions with respect to youth employment policies.




- Appendix III

Field Hearings, 1979

As part of the Commission’s review of youth labor marl’(el policies, its
Youth Task Force conducted a series of hearings and site visits. The
following staff paper summarizes the findings of these activities and
the policy recommendations that emerged from the hearings.
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I. Introduction

As part of the Commission Youth Task Force's policy review, a series
of hearings and site visits was conducted during the first half of
1979.® The members of the Task Force 'viewed the field work as a
means by which they could: .

— obtain the views and guidance of a wide range of_individuals

who are involved in various aspects of the many programs
currently in place;

= develop information and insights into the implementation of

policies and programs at the state and local level; and

— expand their perception and understanding of the multiplicity

of problems that federal policies are expected 10 resolve.

‘The Task Force conducted a series of four two-day hearings during
May and June. A total of 107 witnesses appeared over the course of
eight days (Table 1). In addition, Task Force members and staff had
the opportunity to informally meet and speak with numerous others
who attended the sessions. ,

Each hearing covered a specific region of the country and an effort
was made 0 balance the witnesses so that there was representation
from most of the states in that area. Further, an effort was made 1o
obtain tesumony from educators, business and organized labor
leaders, elected officials, community organization representatives,
employment and training administrators, individual youth, and

others.
———————ped

*Commission staff members responsible for organizing the hearings were Everett
Crawford, David Lantry, Patrick O"Keefe. Margaret Corsey, and Andra Rebar. The
heanings summary was prepared by Everett Crawford, David Lantry and Patrick
O Keele. ’
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In developimg the witness schedule for the four heanngs. an ellont
was made to obtam the participation ol mdiaduals who do not
typrcally attend sessions held i Washington, D.C. In addinon,
individuals who were not formally imvited 1o appear as witnesses but
wished to do so were slotted 1nto the schedule. The result was o
balanced representatnion of the muluple mterests in vouth employ-
ment’ pohiaies,

In their prepared testimony, the winesses were ashed to address hve
general topics (see Annex B); although n their oral presentations
they olten stressed only one or two of these ponts. In bniel, the hive
general topies weres the causes ol youth labor market problemns;
targeting, youth services, the eliectiveness of the programs; the
dehivery system; and program performance measurement.

I'ask Force members and staff have made site visits to several youth
programs duning the course ol the policy review. The sites visited
included pnime sponsors, community-based organizations, schools.
and community development corporations. Fhese Visily were an
opporunity to observe program operations and 1o talk 1o statf and
partapants while they were engaged in program ac tivities.

Table 1. Distribution of Witnesses
At NCEP Hearings

Affiliation Number of Witnesses

Employment and Fraiming 37
Community-Based Organizations .
Educanon

Business
H
1abor
General Government

Community Developrent Corporations

Other,

ITOTAL

\)()&)2
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The remainder of this paper will summarize the [inih'ngs of the task
force field work with respect 1o the general topics discussed above. I
will concdlude with a synopsis of the policy recommendations that
emerged from the hearings.

It s stressed at the outset that this sumimary is necessarily selective;
the range and depth of the te snm()ny dehies easy summation.
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‘ A. The Causes of Youth Labor Market Problems

Dunng the heanings, the witnesses 1epeatedly  stressed thit the
problemns of vouth in the labor market could not be auributed 10 a
smgle cause. The witnesses also stressed that unemployment was only
one facet of the problem: underemployment and nonparticipation in
the labor market were also viewed as (e dime nsions of the
problem.

A generally acknowledged cause of youth I.|bm market difficuly
was that maoy south were not prepared, by either their education or
experience, to enter the labor market. Many witnesses, partcularly
educators, noted that vouth who were (ollege bound 1eceived
substantial assistance (counselling, hinanaal aid, etc.) in making the
transition lrom one level of educanon to another. Then counterparts
who intended 10 pursue ajob at the end of their secondary education
‘ 1eceived no comparable assistance. Therefore, the youth entering the

labor market often lacked a basic understanding of how it functioned.

where the emplovment opportunities were and how 10 access them.

These vouth often lacked the basic competencies that are necessary to

btamn a job (e.g.. they could not fill out an application). Many wit-

" nesses said that lh(' contemporary secondary education system does

not prov ide lh("slliigm;uulu»ulh( ient labor market Information,

VOl .mgu.xl wstruction and real work experience u_)ymlumms prior

to L;Lu..luauon Lhis resulis i the graduates spe naln;, an inordimte

amount of nme searching for a job and establishing a work record:

~lhere was agreement among the witnesses that, for a sizable

number of vouth, the lack of basic preparation was compounded hy

,' other-factars such as undug expectations and poor attitudes. Many |

{ employers ae reluctant to hise youth because they view them as
N immature, and prone to high -turnover,

o . 215 - 22
ERIC.

Aruitoxt provided by Eic: )

»




Finally, the witnesses noted that some youth experienced employ-
ment problems because of police records, drug and alcohol abuse, and
other handicaps. For a substantial number of young women, the
presence of children limited both their employment and their
education. training opportunities. ‘The problems of young, single
mothers were underscored by marfy. Educators noted that this was the
single largest cause of young women dropping out of high school
prior to graduation. Others, particularly representatives of commu-
nity organizations and prime Sponsors, pointed to the lack of
adequate day care facilities as a major impediment to increasing the
employment and training services for young mothers.

‘There was general agreement that changes in the size and composi-
tion of the U.S. labor force were among the many causes of
continuing high unemployment among youth. While acknowledg-
ing that job growth in the U.S. over the ‘past few years had been
substantial, the witnesses were quick to point out that the growth of
the labor force had been prodigious. Many witnesses concluded that
adult women and undocumented w_prkers had taken jobs that would
have otherwise gone to youth. Further, it was the opinion of some
that continued high rates of inflation would exacerbate the problem
by causing older workers to delay their retirements or reenter the labor
market.

It was generally agreed that changes in the economy. particularly

"changes 1in urban labor markets, were another major cause of youth
joblessness. The relocation of industry away from urban areas,
increased competition from foreign products, shifts reduced by
encrgy shortages. and others were all seen as factors moving jobs away
from places where many disadvantaged youth are located. Several
witnesses spoke of the painful irony of high levels of youth unem-
ployment persisting in the cities, while competition was keen for
workers in the outlying suburbs; the lack of information about these
opportunities and inadequate transportation prevented many youth
from obtaining these jobs.

Several witnesses noted that the pockets of unemployment that
existed in urban and rural areas were not assisted by economic growth
to the same extént that they were hurt by recession. As the nation

ecovered from a recession, these areas were usually the last to feel the
effects of growth, and then only minimally. However, when the
nation entered a period of slow economic growth, or actual contrac-
tion, these areas were quickly affected and many of their employers,
operating on very tight margins, were driven out of business entirely.
For these witnesses, employment and training programs and changes

996
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n (-Jluumnn would be only a parual answer. Fhe withesses con-
(Ill(i('(’ that progress i reducing youth unemployment i these
d('pyh-swd areas would requue taggeted economic deselopment efforts
ll\l\{lg 1esources from public and private sources.
Numerous witnesses stiessed the contmuation of disciimination
(hdsed on race and sex) as a major lactor conttibutung o the differ-
‘ enjial expeniences of whites and males versus mimonties and females.
It was generally accepted that only through mcreased cquality of
cinployment opportumity  thioughout the labor market _would
rogress be made i reducing these differentials.
[ Many wunesses suggested that child Labor laws, imsuran ¢require-
/ments and restcine hinng pracuces himited the number of jobs to
/ which youth had access. The mnumum wage was also mentonedas a
/canse of vouth unemplovment, several witnesses suggesting that
| / mareases - the minmmum wage had destioyed jobs that would
| / previously have been held by vouth.
| In sum, the withesses were virtually unamimous i then opimion
/ thar vouth labor market difficulues result from numerous causes,
Given the muluphiaty of causes, they argued for a policy that would
permit Hexibility in the responses. Fanally, most witnesses ac knowl-
edged that, for the majonty of youth, these were only temporary
mpediments o bimding ajob; howeser. the witnesses asserted that for
a sigmificant porton of the yoh populaton, these temporary
impediments would 1esult m a permanent scarmng of the mdnadual.

B. Targeting Youth Services

Lagetng (e, detenmimimg who will be served) was discussed
prmandy an the context of providing employme® and tamnmg
services As many educators noted, education i the U8 15 essentially
an cnutlement, with only a few programs requinimg conformance
with federally established cliygihhiey cnitena,

[he witnesses were genetally agreed that the cunrent youth
program elygibihiey standards were overly restrictive and that they
should be loosened. For cettam services, for example onentatnon o
the world of work and school-based vocational exploranion, therewas -
agreement that all students should receive the services. For targeted
programs, there was agreement that less restrictive cniteria would

. have several benelgts, not the least of which would be serving needy
vouth who were onldy shightly aboyve the carrent income cligibilny
standard - The prevaihng opimion among the witnesses was that the
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income eligibility standard should be raised, perhaps (o 106% of the
lower, living standard income level. The witnesses argued strongly
that ﬁ\e federal government should only establish broad eligibility
standards and allow the local operators the flexibility to establish
guidelines that were responsive to the local conditions.
" Several witnesses recommended targeting sarvices based on the age
of the participant; many suggested providing different services based
on the school enroliment status of the youth. However, even those
witnesses who suggested increased targeting based on age or school
. status were quick to pointout that there was a range of needs among_~
the youth and, perforce, a range of services would be required. Again,
there was virtually unanimous support for the proposition that the
federal government should limit, w0 the absolute minimum, the
eligibility categories 1t established: allowing operators maximum
flexibility to serve thpse most in need in their junsdiction.
Wseveral withesses suggested that local discretion in deciding who
among the eligible populauon was to be served resulted in an
inequitable allocation of services. ‘They suggested that this inequity
would continue unless the law was amended to require the use of
organizatibns that served pa’ni(u‘iar groups in the community, or
through increased use of direct national, funding to such groups.
Another proposition that was strongly supported by the witnesses
was that the eligibility criteria for the youth programs should be
standardized. Repyeatedly, , the witnesses cited the problems and
inefficiencies that resulted from existenc e of several chigibility critenia
based on family income, apphicant age and sc hool enrollment status.
(See Annex () v .
in brief, the witnesses argued for a broad, standardized setof lederal
cligibility criteria that allowed the maximum amount of flexability

and discretion to the program operators.

C. The Effectiveness of Programs

The witnesses were largely agreed that no ong approac h had proven
universally effective in reducing youth labor market problems. As k
there was g muluphcity of causes, the witnesses saw the need lor a
diverse range of services; and they argued that the decisions on types
and mix were appropriately made at the local level. Recognizing the
need for diversity, the witnesses argued strongly against federally
devised. categorical approaches. lt is to be noted, however, that
several witnesses (particularly representatives of community organi-
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zations) recommended that the legislation emphasize the need to use
- service deliverers that would extend the delivery/of services into the
con‘gr_’lugi;ies where the target population resided.

«li the. opinion of many witnesses from various backgrounds
(including education) severdl approaches based in the educational
system, if generally adoptéd, would improve the-experience of youth
in the lab6r market. Career education and exploration, and increased
information on the labor market while still enrolled in school, were
suggested as education-based approaches that would lead to an easier
transition Into the labor market by the school leaver. ’

There was agreement among the witnesses that the role of the

private sector must be increased, if significant progress in the youth
area is to be made. Many witnesses suggested that personnel officers
should visit the schools (perhaps be stationed there) to explain to tRe
students the r%lirefnenls of the world of work, and what they should
expect. Therelwas repeated support for authorization to subsidize
wages in the private sector, something-net permitted by current
policies. Support was ex pressed for the efforts of community develop-
ment corporations, both as job creators and traineis for youth.
Codncils linking work and eduéation were reported to be effective in
imﬂ/olving the private sector in program design and implementation.

In discussing the role of the private sector, several witnesses stressed
that organized labor was in a position to make a inique contribution.
It was suggested that members (including retired members) could

serve as advisors and informial counsellors in the schools. It was also

noted that early involvement of organised labor in the planning of
programs could improve the linkage between the schoplvs,‘:é'mploy-
ment and training programs, and the private, sector. This, in turn,
would improve the training and transition of youth into the world of
work. S e
Many of the witnesses suggested that, in addition to ,Ancreased
career education and labor market in(orman%n, the in-school youth
require preliminary work experience and general skills training.
With respect to work experience, many witnesses view this primarily
as a means of improving youth’s understanding of the world of work,
and as 2 means of improving the attitudes of some youth. The youth
-actually enrolled in th¢ work experience programs,valued it pri-
. marily for the -money 1t provided them. Experience\
education was also cited as an effective means of increasing the
employability and employment of youth.
Several witnesses suggested that theé summer youth program be
folded into the year-round youth efforts. They felt that, 4s presently

Sy
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designed, it was not linked with general education progtams, nor
with employment and training programs; therefore, it- was less.
effective than it might otherwise be.

it was the opinion of the witnesses that out-of-schéol yoyth were
particularly difficult to serve. There was a consensus that there had
been little suceess in inducing youth to return to hE regular - -
secondary schools. However, several witnesses reported success with
alternative schools, particularly where funds. permitted pw teacher-
pupil ratios. The primary elements ina successful alternative school
seemed to be that the instruction was work related,schedules were
flexible and the youth had an opportunity to ob a full-time job.
This latter acteristic is particularly important for those youth
whaq are famfly heads and who alsetrequire addigional supportive
services (e.g., day care facilities). Several witnesses testified that,
where funds had been unavailable for developing alternative schools,
they had,sghbslanlial success in enrolling out-of-school youth in
community and junior colleges. ‘

Many witnesses noted that work experience. for youth was most
elfective when the youth were involved in the production of a ‘Pngible
product,” under conditions ‘that simulated unisubsidized, private
employment. This was Yeinforced by several of thesite visits that the
“Task ‘Force made. In each case, the key to successful- progrdm
outcomes appeared to be strict standards of attendance and work

_ quality, enforced by close. supervision. - ' ’

‘[raining was judged by many of the witnesses to bd successful in
improving the employment opportunities available to youth.
However, they siressed that the training should begeneral, preparin
the youth for a relatively broad occupation, with more specific skilgl\
development being done on the job.. ~

In discussing program effectiveness, several witnesses noted the
importance of transpartation in providing ces to youth.
Witnesses discussing ‘the situation in rural area ost frequently
_mentioned transportation, as a concern. They notdd that difficulties
in transporting individuafstoand from training and work experience
sites sometimes prevented serving individuals located in particularly

_ femote areas.Witnesses discussing urban programs noted that the
lack of transportation to the suburbs offén denied yough access to a
vast majority of private sector employment opportnities. The
witnesses mentioned that attempts to overcome the tr sportation
barrier are extremely expensive, often prohibitively so. '

Y
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In summary, the witnesses suggested that many different services
could be and had been successful. However, they saw a need to vary
what was offered based on the needs of the population being served.

D. ;The Delivery System

-In discussing the delivery system, witnesses were in agreement on
three general topics: simplification, consistency, and advance:
funding. )

‘The recommendation heard most often was to fold all of the youth
programs authorized under the Comprehensive Employment and
Training Act (CETA) into one authority. It was agreed that simplify-
ing the delivery system by such a combination would improve local
pldrming and decisionmaking. The witnesses repeatedly stressed that
the current fragmentation reduced program efficiency, confused
applicants, and resulted in urmecessary overlaps. N

According to the witnesses, continual changes in national policies
were disruptive of program planning and delivery at the local level.
There was unanimous agreement among the witnesses that a federal
youth employment policy should be developed legislation enacted,
regulations promulgated and then lefl in place for several years. Only
then would the programs be able to reach their maximum effective-
ness. Many witnesses notéd that frequent policy shifts resulted in the
abandonment of approaches after the costs of start-up had been
incurred, but before the real returns could be reaped. (See Annex C.)

Strong support was given to the concepit of multiple-year funding
for the youth employment programs. The witnesses noted that, by
knowing in advance the amount of funding that would be available
over several years, they would be able to develop the institutional .
capacity to provide youth most in need with the intensive services
that they required. With multiple year funding, the operators would
be able to obtain facilities and staff and develop comprehensive
delivery systems. Finally, advanced funding would improve the
conditions for coordinating the several systems that are directly
involved in serving youth.

Many of the witnesses discussed their experience with the funds
administered under agreeinents between prime sponsors and local
educational agencies (section 433(d) of CETA mandates that at least
22% of the Youth Employment and Training Program funds be
covered by such agreements). The purpose of the set-aside is to
encourage closer links between the education and employmem and
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training programs. Generally, the presentors gave the impression
that the set-aside funds had, at a minimum, increased contact and
communication between the two systems. It was generally agreed that
the agreements had been effective in increasing educators’ awareness
of the importance of employability development and the role of the
schools in fostering it. Some witnesses felt that the agreements had
increased the sensitivity of educators to the needs of youth who were
not going-on to college, though they felt much more needed to be
done for these youth. :

The role of the federal agencies (particularly DOL and HEW)in
the delivery system was the subject of many witnesses’ attention.
There was general agreement that these agencies should be more
active in identifying and distributing information on approaches
that were especially effective (or ineffective). Many of the ‘witnesses
felt that the federal agencies had been remiss in their role as providers
of technical assistance and training. There were numerous
complaints from witnesses that the federal agencies devoted almost
singular attention to assuring administrative compliance and
virtually no energy to improving the substance of program services.

Several witnesses saw a role for the federal agencies in reducing
program fragmentation and increasing coordination (at all levels.of
government). Given the multiplicity of program objectives that
education and employment and training programs seek to achieve,
the witnesses saw a need to streamline federal regulations wherever
possible and to increase the flexibility of local operators so that they
can respond to local conditions.

v

E. Program Performance Measurement

There was general agreement among witnesses that assessment of the
performance of youth programs is a complicated matter and that it
would not be accqmplished through the development of a few single
factors. While stressing their disagrecment with simple performance
standards (e.g., cost per placement), they recognized the need to
develop measures that would enable policymakers and program
administrators to judge program effectiveness.

The witnesses generally agreed that individual program operators
should be held accountable for specific performance standards such
as total number of enroliments, numbers served, etc. However,
performance assessment is complicated at the level of delivery by
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factors beyond control of lhc operator (e.g., the state of the general

Jabor market].

It was the opimion of some witnesses that prime sponsors could also
be measured. at least in the short run, based on their grant agreements
with the DOL.. as well as on process measures such as evidence of
coope ration bhetween the CETA deliverers and local education
dg(-n( 1es, union and employer involvement, etc. However, most
witnesses were reluctant to suggest particular standards which would
serve as a4 measure of program “success.”

It was recommended by several people that the surveys of the
participants, during and subsequent to their participation, would
provide further information on program effects, particularly with
respect to the effects on motivation and attitudes of participants.

Additionally, some witnesses suggested that program reviews
should focus on whether the programs achieved changes in some key
mstitutions (e.g., educational) that would benefit youth entering the
labor market. It was suggested that auention should be given to
questions concerning whether employment and training programs
had led the schools, employers, and others to alter their behavior with
respect to the employabitity and employment of youth.

I'he witnesses said that measures of longer-term program impact
are most difficaltto measure locally. They suggested the development
of a set of short-term, qualitative measures that would assess the
paruapants’ mastery of basic skills and competencies, understanding
of the labor market, etc. These measures would vary with the program
objectives. It was also suggested that a second set of measures (based
on national longitudinal data) could be used to assess long-term
program mmpacts on participants’ employment and earnings, The
witnesses recommended that the longitudinal data set should be
developed and maintained by the DOL.. :

In discussing performance measures, many of the witnesses urged
caution in mterpretation of the data. They pointed to the multiple,
somenmes conflicting, program objectives They noted that there
were substanual vaniations in the target populations among different
arcas. I'hey repeatedly stressed that the effects of youth programs
might not become apparent for several years. Finally, they reminded
the Task Force that current evaluation methodologies had yet o
reach a stage of sophistication that permitted unambiguous interpre-
tation of the results. .

In sum. the witnesses recognized the need for improved perform-
ance measures and assessments based on them; however, they stressed
the. complexities involved in developing and interpreting such @hta.
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Over the eight days of hearings, the Task Force was presented with
numerous recommendations for future youth employment policy
directions. The following is'a summary of thése on which there
appeared 1o be fairly wide agreement, Yhough it is noted that few
would receive a unanimous endorsement from the more than 100
WIlNesses.

A. Program Objectives

Recognizing the different problems that youth encounter in their
movement into the labor market and in full awareness of the multi-
plicity of causes, the witnesses stressed that employmentandraining
programs cannot be expected to counter all of these factors. T hey
suggested that a youth employment policy will have torely on several
institutions, in both the public and private sectors. They also stressed
that change, to both institutions and individuals, comes slowly and
that it is unrealistic 1o expect drarnatic results in any short period of
time. .
Having stressed that changes in' policies and goals have plagued .
youth employment and training programs. over the years, the
- witnesses suggested that the basic objective of these programs should
be the development of the long-term employability of youth so as to
enhance their future employment and earnings. The witnesses
stressed that this is not necessarily accomplished by programs that
only put youth in jobs or provide them incomes.
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B. Program Design and Delivery

In enacting and implementing a youth employment policy, the
witnesses reported it wasimportant that several factors be present:
agreement among policymakers, program administrators and par-
ticipants on what is to-be accomplished; adequate time to plan
and implement the programs; policy consistency and advance, multi-
year funding; sufficient local flexibility to respond to widely varying
conditions; dedicated and competent staff; interagency coordination *
at the several levels of government; and the active involvement of the
private sector.

To effect those general principles, they recommended:

® Enactment of a consolidated youth employment and training
program. .

e Standardized eligibility criteria with an income limit not less
than 100% of the lower living standard income level; an age
range of 14-22 years of age; and provisions for exceptions, where
the local operators deemed it necessary.

e Requiring employability development plans for all partici-

1  pants, as a means of assuring achievement of the program’s
broader goals. . '

@ Authority to subsidize private sector work experience.

e Expanding cooperative education and encouraging its use for

_ the employment and training of eligible youth.

e Expanding the eligibility for the ‘Targeted Jobs Tax Credit to
cover all employment and training of eligible youth, and
marketing it aggressively.

e Continued emphasis on the need for cooperation among
education and employment and training programs; however,
increased legislative requirements were viewed by many as
potentially counterproductiye. :

e Increasing the involvement of private sector employers and
unions in planning and evaluating programs, including full
funding of the Private Sector Initiatives Program authorized by
Title VII of CETA.

Finally, virtually all of the witnesses recognized that the education
system was the primary institution in a youth’s employability
development. The witnesses also stressed that, since schools are
financed mostly by states and localities, much of the impetus for
change would have to come from thosedevels. They did note several
areas in which they thought increased emphasis or change was
necessary, including:
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Creation of more educational options, including alternative

schools.

Increasing the availability of compensatory educauon pro--

grams.

Increasing the flexibility of the schools in terms of scheduling,

open entry/open exit, elc. .

Expanding the amount of labor market information available

to students while they are still in school; expanding career
~ education and programs to develop the individual’s job seeking

skills.

® Encouraging expanded commumly and employer involvement

in schools.

In brief, the witnesses suggested numerous changes that could be
made in current labor market and education policies, programs and
institutions. They did not preténd that any one, or all of them
cumulatively, would be the solution to the youth labor market
problems that currently exist. Instead, they recommended changes
that would contribute o a significant improvement in the experience
of youth in lh(’ labor market.
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Topics for Witnesses’ Consideration
p

The purpose of the Commission’s hearings was 1o focus on the isfue
of youth employmerit policy for the 1980’s. 'The Commission
expressed interest in the perspectives and recommendations of
persons directly involved in the education, training and employment
of youth at the local and state level and asked them to address the
following five topics:

5.

Sl

What are the causes of the high levels of youth unemployment?
What factors cause young people, particularly minority youth,
problems in the labor market?

Among the youth population, who is in need of services and
how should the services be targeted?

What works best for whom? Which educational, employment
and training initatives have been successful? Which have
failed?

What kind of delivery system is necessary in order to provide the
services and accomplish the youth employment policy goals
and objectives? Are the present intergovernmental and insti-
tutional arrangements adequate, in need of redefinition, or will
new institutions and delivery systems be necessary 1o respond to
the educational and employment needs ol youth?

How should program performance be measured? What are the
best short-run measures? What are the long-term performance
standards that can be applied to youth employment programs?
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Annex C  ;

F’cdéral Barriers
to Effective Youth
- Employment Programs

I. Introduction

Witnesses at the Youth Task Force hearings identified what they
believe to be serious barriers to conducting effective youth programs.
These barriers result from provisions of the Comprehensive Employ-
ment and Training Act, its implementing regulations, and methods
of admipistering current youth programs at the federal level. This

paper reviews this testimony.

Many of the more than 100 witnesses who appeared had strong
feelings and opinions about the impact of the legislation, regula-
tions, and the Department of Labor’s method of program adminis-
tration. By and large those expressing opinions on the subject were
representatives of CETA prime sponsors—those with general
responsibility for the administration of youth programs at the local

level.
The following themes emerged from the testimony:

—Lack of Flexibility. The categorical nature of current youth
programs needlessly hampers prime sponsors’ flexibility to
design and conduct the kind of comprehensive programs that
are needed at the local level.

—Eligibility Standards. Eligibility criteria vary among the several

youth programs and this makes it difficult for local program
man:agers to devise services that meet the needs of individual

youth.
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—Planning. Planning for youth and other employment and
training programs is rendered ineffective as a result of insul-
ficient planning time and late announcements of planning
estimates and fund allocations.

—Reporting Requirements. Reporting requirements of the
programs take a heavy toll in terms of both staff and fmanclal
resources

—Program Stability. There has been a lack of stability in youth
and other employment and training programs. ""We are so busy
trying new things that we never do anything right.”

Each of these themes is reviewed below.

IL. Lack of Flexibility

The issues of the lack of progtam flexibility and the lack of compre-
hensiveness arose in both a general contextand in the specific context
of the Summer Youth i’rogram

A. Gcnc;ral Comments

The Deputy Mayor of Los Angeles said, .. .legislative constraints
and adminstrative regulations hinder program/ﬂexnbmy .you are
trying. 1 think, at the legislative level, in Congress, to prescribe a
national tonic for each and every local ill. And it has not worked in
most programs. 1 do not believe that it works in the manpower
programs.” (Los Angeles hearing, June 14, 1979.)

The Director of the Rural Minnesota Concentrated Employment
Program advanced the same idea somewhat differently:

"“"I'he time has come to stop experimenting; the prime sponsors at
this point know which prograins work best for them. They are now
ready to design effective programs for their specific localitiés.

"As an example, some prime sponsors might find that YCCIP is an
effective program for their clients; others might choose to eliminate it
from their program because it does not serve the needs of youth in
their area. Under the present system, all prime sponsors must plan -
and implement a YCCIP programy in order to be allocated funds
needed for their youth population.” (Detroit hearing, May 10, 1979.)

Other witnesses pointed to difficulties arising from the rigidities of
program requirements. The Director of the Washoe County, Nevada,
prime sponsor (Los Angeles hearing, June 15, 1979) pointed to the
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desire of her staff and advisory board to be able to move young people
between the YE TP and the summer youth program and the difficulty
of doing so in the present system. Similarly, a representative of the -
Allegheny County, Pennsylvania, prime sponsor (Philadelphia
hearing. June 29, 1979) discussed the inability of her staff to provide
needed services, such as preparation for the GED test, to young peo-
ple enrolled in YCCIP. . _ )

Both the Deputy Mayor of Los Angeles and the former president of
the Michigan Manpower Directors’ Ass0Ciation—one representing a
large city and the other, groups of rural CETA directors—cited
problems arising from an attempt to devise and carry out on a local
basis programs that are based on national standards, criteria, and
priorities. Problems are conceived and their solutions devised in
macro terms. The program solutions must be executed at the local
(micro) level. There is a need for federal officials to take im%accoum
the wide variety of local conditions that exist.

B. Comments on SYEP

L4 .
-Several of the witnesses commented on the inefficiencies resulting

from the manner in which the Summer Youth Employment Program
is administered. Some of the most pointed comments came from the
Chair of the Youth Committee of the Indiana Office of Occupational
Development. She said the SYEP fails because of:
—the short enrollment period;
—inadequate targeting because of quick-start enrollment;
—lack of continuity before and after the summer program;
—continual. hiring of new stalf; and .
—the difficulty of finding work sites. (Deiroit hearing, May 10,
1979.)

Other witnesses echoed the sentiments of the witness from Indiana
about SYEP. As to the outcomes of SYEP, a member of the L.os
Angeles prime sponsor’s youth staff said. ' think it introduces kids to
the world of work. gives them some idea of what workingis. Butlalso
feel that an eight or nine week program with 200 or 225 hours is not in
itself going to thange the lives of a lot of these kids.”

She went on, "'l am not sure that a short summer program is the
answer to the needs of these youngsters who really do not know how
to find a job, how to keep a job. So itgisn’t a very firm answer. but. . A
think maybe the longer programs. .k\vould be.more valuable to the
youth and to the country.” (Los Angeles hearing. June 14,.1979.)

-
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II. Eligibility Standards

A number of the witnesses said they felt they were unablego dg a good
job for young people because of the lack of uniform eligibd(y critena
among the categorical youth programs.
These comments were perhaps best encapsulated in the testimony
of the Administrator of the Baltimore Manpower Consortium:
1 ask any of you to envision yourself as an intake worker trying ‘
to decide which strategy you would feel fs more appropriate for
youth. We have some that require no income eligibilisy; we have
some that 1eqquyre an income criteria of 70% of the low income
# .- -standard; we have others that require 85%; we have others
that require 100%. Itis a 200, to put it mildly, in terms of trying
to think that we are trying to meet the spealfic needs of kids.
(l’hll.’i(k'lphm hearing, June 29.)
Fhe Director of the Minnesota Rural CEP made the same point this
way: . . N
- Prime sponsors should not be forced to fie cients to proy qms,’f
rather they should do what they are authorzed to do: develop
programs to ht chients’ needs. '

IV. Planning

-

Planming for y(‘ulh ,p;ugl.um and CE T A programs generally was o -
matter that was discussed by several of the witnesses. Their comments
went to the content of planning and to the short-tenn, quick turn
around regquirements that had been expernienced with the youth
programs. Although 1t does not show in the record, some witnesses
scheduled [67the Philadelphia heanng (June 28-29) cancelled out at
the Last minute because of a change n departimental requirements for
subimittal of vouth programs plan for fiscal year 1980,
he Ducector of the Broward County (Flonda) Employment and
Iraning Adminsuation in winitien testimony  prepared  {or the
Semphis heanng descnbed the 1978 planning process as follows:
For Fiscal Year 1978, final YE TP and YCCIP regulagons were
not published unul Sgptember 16, 1977 (proposatd for) grans
were due in the Office of lh(ﬁkrgmnul Admimistrator, Region
IV, on November 16, 1977, In the intenim, the following basic .
tasks had to be completed: ) B
(1 Legal adverusing of the availability of funds.
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(2) ‘CBO’s and other relevant training organizations were tobe
solicited for participation in YEDPA. -~ T e
(3) CBO'’s were to respond via pr<.)posal for the opportunity to
deliver parts of YEDPA. '
(4) The Youth Planning Council (YPC) was to meet o estab-
lish procedures for recoqmmendatidns on YETP, YCCIP.
(5) The YPC was to meet to review and rate CBO proposals.
(6) Prime sponsor- staff needed to coordinate all CBO
" proposals into cohesive YETP and YCCIP grant
- applications from the prime sponsor. )
(7) €CBO and local labor organizations were to be given 15
days to comment on the youth plan. ‘
Needless to say, tomeet all ,rpquir_ements‘f the appropriate time
" frame necessitated an abbreviated progran planning and devel-
‘opment process and likely resulted in loWer quality programs
- than would ordinarily result given adequate timé to plan a
quality program, especially one whichisnota continuation of
an existing program. In fact, to complicate matters, the YETP
planning grant tg support the preparation of the grant appli-
cation was not ofﬂcially allecated until October 14, 1977, much
100 late to be used for hiring new staff 1o prepare the grant.

Other witnesses discussed the same kinds of problems. The
Director of the San Francisco prime sponsorship pointed to the quick
turn around times required for some projects. She notedan invitation
to appl\y for youth exemplary projects that had a 17-day turn around

and, not to single out just youth programs, she mentioned an
invitation toapply for an exemplary project for exoffenders that hada -
12-day turn around time. Further she said: -
We do have. . .the internal problem of last-minute proposals,
short-term allocations, late guidelines, and laﬁ minute
funding. We are not doing a good job. (Los ‘Angeles hearing,
June 15, 1979.) .

The Director of the Atlanta prime s;‘lsorship questioned whether
any seggpus planning had taken place‘in the manpower field for the
last four or five years. He s;ixl\\“...a key to improving youth .
programs is planning time.” (Memphis hearing, May 22, 1979.)

N
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V. Repor{ing Requifemengs

- Concerns about the rgporting requirements were expressed in terms
of the general requirements for reporting on federally-supported
~employment and training programs and in terms of specific require-
ments arising from the categorical youth programs. ‘
The Lqgs Angeles Deputy Mayor in a comment that was under-
scored by the Director of the Los Angeles County prime sponsorship
expressed cohcern about the costs of submitting the reports required
by the Department. The Deputy Mayor estimated—based on experi-
ence with other federal programs—that some 25 percent of staff
resources are eaten up in meeting vaﬁ_dus';kinds of reporting

requirements. He suggests that this will eat into resGusces that could PSR

be put into tfaining or into jobs. o _

The Baltimore Administrator said that with the entitlement project
her office had to submit 25 reports quarterly just for youth progfams.
“"We are spending more time in process  now than we are in .
developing{; useful project.” r

VL Program Stability -

The idea that mipre program constancy is needed was an undertone
that ran through the entire set of hearings and is one that was heard by
staff in its site visits. There was more explicit discussion of this feeling
at the Memphis hearing than at any of the others. - .

Represematiwﬁof the Indiana Olffice of Occupational Develop-
ment said that there is a need to work on improving the existing
system; don’t start new ones and reinvent the wheel. {Memphis
hearing, May 25.) '

Atlana’s CETA Director suggested that{"We are so busy trying new
things that we never do anything right. The history of employment
and training programs for youth is not good; so say_some. We have
not stayed on course long enougH to find out. We keep ¢
cutting funds at political whims.”

The Director of the Gulf Coast Consortium (Texas) shid, “In
regard to CETA programs what we don't need is more change, but
instead, we need more stability and.continuity.” {Memphis hearing,

M3y 25.) 4
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VII. Policy Implications

Most of the Witnesses, ing luding those who called for more program
continuity, felt that the youth prog'rams'are too categorized. They
called for legislation: ) :

—Putting the summer program into a year-round mode so that it - '
could be intluded in regular program planning and not
handled on a crash basis.

—Eliminating the categorical youth programs such as YCCIP and
SYEP and providing the funds on a consolidated decentralized

- basis. Witnesses seemed to be more or less evenly divided in
whether thig should be done by establishing a youth title,or
whether the funds should be allocated under Title II-B, the
structural program provided for both youth an(i/adults under

ETA. .

— iding multi-year funding for, the programs so that
planning could be carried out on-a more rational basis.

. —Rationalizing the eligibility standards among the several
programs which would facilitate improved planning and
execution of programs. )

—Appropriating funds for .youth and other employment and
training programs on a timely basis and publishing regulations
and planning. estimates early enough to permit planning to
occur. ' '




Cqmmission Staff, 1979

The Commission’s staff w
detailed from other feder
tions, and academia, an
employees.

During 1979, the permanemnt staff members included:

» lIsabel V. Sawhill, Dire¢tor

o Patrick J. O'Keefe, Deputy Director®

o Ralph E. Smith, Depuly Director®

* Robert Ainsworth, Staff Associate : .
Everett Crawford, Staff Associate
Carol L. Jusenius, Staff Associate
Andra Rebar, Administrative Officer
Sara W. Hayes, Executive Assistant
Laura von Behren, Executive Assistant
Barbara Burns, Secretary
Margaret Corsey, Secretary

» Deloris Norris, Secretary *
The staff detailed to the Commission during this year were:

« Patricia . Brenner, Grinnell College, Staff Associate

 David Lantry, Seattle Urban League, Staff Associate

« Barbara Levin, Department of Health, Education and Wellare,

Office of Education, Staff Associate
¢ Raymond Reisler, Department of Health, Education and Wel-
fare, Office of Education, Staff Associate
. Wendy Woll, University of Arizona, Staff Associate

supplemented during this year by people
agencies, ‘community-based organiza-
by consultants and other temporary

*OKeefe resigned in October and was replaced by Smith.
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Consultants and temporary personnel included:
« Robert Behlow, Consultant
« Kathy Bruns, Student Intern
Deborah Hackett, Secretary
Patricia Hogue, Consultant
Diane Reynolds, Secretary
Beuty Stemley, Research Assistant
Janet Walker, Research Assistant




Appendix V

Comments of the National Advisory Council
on Vocational Education on the Reports of the
National Commission for Employment Policy, -
and Comments of the National Commission
for Employment Policy on the Reports of
the National Advisory Council on Vocational Education

The Education Amendments of 1976 (P.L. 94-482) and the Compre-
hensive Employment.and Training Act Amendments of 1978 (P.L.
95-524) require that the National Advisory Council on Vocational
Education (Council) and the National Commission for Employment
Policy (Commission) each comment; at least once annudlly, on the
reports issued by the other body. These comments are to be published
in one of the reports of both the Council and the Commission.
During 1979, the Counrcil issued two reports: -
® A Study of the Admuinistration, Operation, and Program
Services of Vocational-Technical Education, The Bureau of
Occupational and Adult Education, U.S. Office of Education;
and
® OVERVIEW: 1978 Reports of the State Advisory Councils on
Vocational Education _
During the same period, the Commission issued two policy reports:
® Fourth Annual Report to the President and the Congress: An
Enlarged Role for the Private Sector in Federal Employment
and Training Programs; and '
® Expanding Employment Opportunities for Disadvantaged
Youth (Recommendations of Commission's Fifth Annual
Report, released prior to report’s publication.)
The commenis of the Council and Commission follow:




A. Comments of the National Advisory Council on
Vocational Education on the Reports of the
National Commission for Employment Policy

The National Advisory Council on Vocational Education is required
to comment annually on the reports of the National Commission for
Employment Policy, under provisions of the Education Amendments
of 1976 (P.L. 94-482, Title I).

The following comments concern the Commission’s Fourth
Annual Report, entitled An Enlarged_Role for the Private Sector in
Federal Employment and Training Programs (December 1978), and
the Commission’s recommendations on youth employment policies.

In its Fourth Annual Report, the Commission has provided
thoughtful consideration of the role of the private sector in dealing
with problems of the unemployed, and a number of useful recom-
mendations. One of the major goals of CETA, which is too often
ignored by prime sponsors, is to prepare individuals for transition to
unsubsidized jobs in the public and private sector. Since the majority
of jobs are in the private sector, it is imperative that the private sector

" be fully invg}ved in the planning and implementation of education
and training programs.

The National Advisory Council on Vocational Education, in
testimony before Congress on youth employment legislation and the
reauthorization of CETA, and in other forums, has strongly urged
that private sector participation in these programs be expanded. It
particularly endorsed the concepts contained in Title V11 of CETA,
and the Targeted Jobs Tax Credit. The various recommendations of
the Commission are consistent with positions of the Council as
expressed in prior testimony. L

The Council believes that programs for the structurally unem-
ployed should be designed as a developmental process which will
provide job counselhng and placement as well as employability
okills. T'he process should utilize a variety of approaches, including
basic remedial education. adult education, vocational education in
different settings at the secondary and postsecondary levels, alter-
native sc hools, cooperative education programs, on-the-job training,
other work experience programs, and combinations of the above,
Work experience alone, and other “quick fix”" approaches under
CET'A, have given participants few, if any, long-term benefits which
enhance their employability beyond their enroliment period.

The idea of work-sharing in lieu of lay-offs (recommendation #2),
coupled with unemployment insurance benefits, should be further
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explored. This approach should be expanded, however, 1o include
vocational training and upgrading. Periods of joblessness, or part-
time work, offer the opportunity to improve employability and job
skills. Work-sharing should not be approached on the unfounded
assumption that the jobs being cut back will, as a matter of course, be
fully restored when the economy improves. Many workers in such
arcumstances will not be reinstated to their original jobs, and should
use the period of work-sharing o prepare for alternatives. The
Nauonal Advisory Council would encourage the Commission to
pursue this concept, and would welcome the opportunity to work
with it in investigating the practicality of linking work-sharing with
programs for retaining and upgrading of skills.

Lhe Gouncil strongly endorses the recommendations to fund
Prvate Industry Coundails (PIC's) and extend the data for reporting o
the Gongress on their activities. As the P1C's are still in the formative
stages in many prime sponsor areas, there is not sufficient informa-
ton at this time to make valid assessments of their programs and
potential, . ‘

I'he Commission an discussing the role of Private Industry
Coundils, has primanly emnphasized the need to expand on-the-job
uamung. s 1s, of course, an area in which PIC's could have con-
siderable impact. The Council believes that the potential role of the
PICTs as far greater, and urges that they give cose attention to their
mandate under Sec. 705(a). subparagraphs—

(1) coordinating programs of jobs and training and education
enabling individuals 10 work for a private employer while
attending an education or training program;

(3) developing relationships between employment and train-
mng programs, educational institutions, and the private sector;

(5) conducung mnovative cooperative education programs for
vouth i secondary and postsecondary schools designed 1o
coordinate educational programs with work in the private
setor.

(7) coordinating programs under this title with other job devel-
opment. placement. and employment and wraining activities
carnied out by public and private agencies,

Private Industry Councils are in an excellent position, if they
accept the responsibility, 1o broker the involvement of all members of
the community. We must use all facihities and resources available to
develop the employability skills of the structurally unemployed.
Vocanonal educanion, general education, community-based organi-
sattons, and other service deliverers are more likely 1o respond to the
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need for institutional changes and the development of new partner-
ships when initiated by an interested third party. ‘The PIC's should be
a good judge of whau is needed to develop the skills required for
wransition to unsubsidized jobs, and of the ability of various service
deliverers to meet those needs. Once established and in operation, the
PIC’s could prove to be the long-sought but elusive agents of coordi-
nation and change at the local level. ' : .

The Commission's recommendations on youth employment
policies—Expanding Employment Opportunities for Disadvantaged
Youth—should be given serious consideration in the development of
new youth employment legislation. The Council’s tepresentative 1o
the Commigsion was a member of the Youth Task Force which
helped to develop the report and recommendations. The recommen-
dations deal with the concerns which have been addressed by the
Council, especially the need for a new commitment by agencies at the
local level, targeting on youth most in need, improving long-term
employability, providing basic educational skills through compen-
satory programs, and focusing an the special problems of ininorities
and wornen.

The recent appointment by the President of a member of the
Commission to the Council, as required by statute, has provided
cross-representation in both directions between the Council and the
Commission. This has greatly enhanced the interaction between the
two bodies and should lead to a closer working relationship in the
future.

~ B. Comments of the National Commission for
Employment Policy on the Reports of the National
Advisory Council on Vocational Education

Under provisions of the Comprehensive Employment and Training
Act Amendmnents of 1978 (P.1.. 95-524, Title V) the National Com-
mission for Employment Policy is required to comment annually on
the reports of the National Advisory Council on Vocational
F.ducanon.

I'wo reports have been issued by the Counc il since the Commission
issued its last annual report. They are: A Study of the Admunstration,
Operation, and Program Services of l'ocational-Technical Educa-
tion, The Bureau of Oc upational and Adult Education (BOAE),
['.8. Office of Education, December 1978, and OVERVIEW: 1978
Reports of the State Advisory Councils on Vocational Education,
October 1979, The Commission has reviewed these reports.
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BOAE Study

The report on the Bureau of Qccupauagnal and Adult Education is the
final product of a congressionally-mandated studys that was
completed over a two-year period. As indicated in the report, *'the
focus of the Council’s study was to identify and categorize the
problems in the Bureau which interfered with the administration and
operation of programmatic services.” The report gives [indings and
conclusions in nine arcas: (1) national commitment, (2) mission
statement, (3) orgamzational structure, (4) staffing, (5)-operational
planning system, (6) internal and external communication and
cooperation, (7) echnical assistance and leadership, (8) personnel
development, and (9) functional activities. It makes 17 specific
recommendations. ,

The study of the Bureau is largely a management study—one that
seeks to idenuly means of immproving agency operations. The
Commission has notengaged in studies of this nature and it is not in a
positon to make substantive comments on the recommendations for
administrative and management improvements that are made in the
report. Fhe Commuission does, however, concur in and support those
recomnmendations that are designed 1o improve coordination between
vocational educanon and the employment and training system.

Although the Commission cannot make specific comments on the
recommendations made in the BOAE study, it recognizes the
inportance of the 1ssues identifisd and the widespread concern about
the admimistranon of vocational education that has e)‘u's:-a n
congressional  circles. 'The Commission recommends that the
Counal’s 1eport and any progress toward implementation of its
recorninendations be called to the auention of the Secretary of the new
Deparunent of Educaton. 7

Summary of SACVE Reports
I'he State Advisory Councils on Vocauonal Education (SACVE's) are
required 1o submit copies of their annual evaluation reports to the
Natonal Council and 0 the Office of Education. The Council
prepares and publishes annually an analysis and summary of the state
reports—the Overview reports. The reports are designed o fulfill
certain internal needs of the Coundil and w0 serve as a means of-
disserminaung informaton about the activities of the state councils.
I'he Commission believes that these Ovenew reports provide a
useful informaton exchange and that they serve as a helpful form of
techmical assistance from the Council 1o the SACGVE s,
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Other Comments

The Commission notes that the Congress over the past two decades

hgf demonstrated a growing concern with employability and

employment problems of young people who are encountering

difficulties in negotiating the school system and adulis who face
| difficulties in the world of work. Traditionally, such persons have not |
| been a major concern of vocational education. The Commission
urges the Council to consider ways in which the federal resources
going into vocational education can be wargeted more specifically to
those persons who are experiencing such employability and employ-
ment problems and ways in which federal influence and leadership
can help to bring gregter targeting of vocational education funds that
are raised through state and local tax efforts.

Vocational education can be a preparatory step to the world of
work. It is important therefore for business and education to forma
collaborative partnership to mutually enhance the role that each can

“ play in the life and develo: tudents who seek employment.
I'he curriculurm in vocatonal educationghould be designed to teach
and develop marketable skiTTs. Restructuring vocational educationso
A to ensure that it is competency based is an essential step in the
education process. ‘The Commission recommends that the Council
explore and develop ways in which such collaboration between
business and education can be promoted, and revisions in vocational
education cugricula can be designed and implemented. ]

I'he (xnnin_ission also recommends that the Council initiate
studies to determine whether the vocational education system can be
used as an alternative system for assisting and motivatiog students
having difficulties in traditional academic settings to acquire basic
skills. Finally, the Cominission recommends that the Council
explore ways of facilitating attendance at postsecondary vocational
institutions by out-of-school youth and young adults who need to
develop basic and or occupational skills.

e
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Special Reports of the

-

National Commission for Bmployment Policy

Procesdings of a Conference on
Pubjc Service Employment,
Special Report No. 1., May 1975
{NTIS Accession No.: PB 291135)
Manpower Program Coordina-
tion, Special Report'No. 2,
October 1975
(NTIS Accession No.: PB 201217)
Recent European Manpower
Policy Initiatives, Special Report
No. 3, November 1975
{NTIS Accession No.: PB 291242)
Proceedings of & Conference on
the Role of the Business Sector
in Manpower Policy, Special

" Report No. 4, November 1975
{NTIS Accession No.: PB 291281)
Proceedings of a Conference on
Employment Probiems of Low
Income Groups, Special Report
No. 5, February 1976
(NTIS Accession No.: PB 291212)

. Proceedings of a Conference on
Labor's views on Manpower
Policy, Special Report No. 6,
February 197§

{NTIS Accession No.: PB 281213) .

Current Issues In the Relation-
ship Between Manpower Policy
and Reseéarch, Special Report
No. 7, March 1976

{NTIS Accession No.: PB 291295)
The Quest for a National Man-
power Policy Framework, Special
Reoport No. 8, April 1976

{NTIS Accession No.: PB 291275)

* The Economic Position of Black
Americans: 1976, Special Report
No. 9, July 1976
(NTIS Accesslon No.: PB 291282)
Reexamining European Man-
power Policies, Speclal Report
No. 10, August 1976
{NTIS Accession No.: PB 291216)
Employment Impacts of Health
Poiicy Developments, Speclal
Report No. 11, October 1876
{NTIS Accession No.: HRP
0018007) .

Demographic Trends and Full
Employment, Special Report No.
12, December 1976

{NTIS Accession No.: PB 291214)
Directions for a National Man-
power Policy: A Report on the
Proceedings of Three Regional
Conferences, Special Report No.
13, December 1976

{NTIS Accession No.: PB 291194)
Dirgctions for a National Man-
power Policy: A Collection of
Policy Papers Prepared for Three
Regional Conferences, Special
Report No. 14, December 1976
{NTIS Accession No.: PB 281274)
Adjusting Hours to Increase
Jobs: An Analysis of the
Options, Special Report No. 15,
September 1977

{NTIS Accession No.: PB 286735)

Reports listed above are
available from:

National Technical Information
Service (NTIS)

5285 Port Royal Road
Springtieid, Virginia 22151

Use Accession Numbers when
nrd?rlng.
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* Community Based Organizations
in Manpower Program and
Policy: A Conference Report,
Special Report No. 16, Octdber
1977
(NTIS Accession No.: PB 296954)

* The Nead to Disaggregate the
Full Employment Goal, Special
Report No. 17, January 1978
(NTIS Accession No.: PB 296728)

* The Eftects of Increases in
Imports on Domestic Employ-
ment: A Claritication of Con-
cepts, Special Report No. 18, |
January 1978
(NTIS Accession No.: PB 208826)

* The Transformation of the Urban
Economic Base, Special Report
No. 19, February 1978
(NTIS Accession No.: PB 206833)

* Manpower and Immigration
Policies in the United States,
Speciail Report No. 20, February
1978
(NTIS Accession No.: PB 294216)

Dual Aspect Jobs, Specia}
Report No. 21, March 1978

(NTIS Accession No.: PB 208779)
Labor Market Intermediaries,
Special Report No. 22, March
1978

(NTIS Accession No.: PB 200656
CETA: An Analysis of the Issues,
Special Report No. 23, May 1978
(NTIS Accession No.: PB 206841)
Discouraged Workers, Potential
Workers, and Nationai Employ-
ment Policy, Special Report No.
24, June 1978

(NTIS Accession No.: PB 2988221) ‘

Labor’s Views an Employment

Policiss: A Conference Summary,
Special Report No. 25, June 1978
(NTIS Accession No.: PB 296748)

* Reports listed above are
avaliable from: .
National Technical Informa
Service (NTIS) ' :(

5285 Port Royal Road
Springfieid, Virginia 22151 .

Use Accession Numbers when
Ar{ln'.ng‘ » . -
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* Women's Chaaging Roies at
Home and on the Job, Special’
Report No. 26, September 1978

¢ European Labor Market Policies, -
Special Report No. 27,
September 1978

e Work Time and Employment,
Special Report No. 28, October
1978 s '

* Increasing Job Opportunities in
the Private Sector, Special
Report No. 29, November 1978

* Trade and Employment, Special

’Report No. 30, November 1978

* The Business Sector Role in
Employment Policy, Speciat
Report No. 31, November 1978

.

L 4

¢ Monitoring the Public Service
Employment Program: The
Second Round, Special Report
No. 32, March 1979

* The Utilization of Older Workers,
Special Report. No. 33, March
1979

s Temporary Admission of Foreign®
Workers: Dimensions and
Policles, Special Report No. 34, -

March 1979 A :
* Tell Me About Your School, \
Speclal Report No. 35,
September 1979 L
[ S &

.* Reports listed above are
avallable from tho National
Commigssion for Employment
Policy at 1522 K Stroot, NW, Suite
300, Washington, D.C. 20005.
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~ INTERIM AND ANNUAL REPORTS OF THE
* NATIONAL COMMISSION FOR EMPLOYMENT POLICY

An Interim Report to the Congress of the National Commission
tor Manpower Policy: The Challenge of Rising Unemployment,
Report No. 1, February 1975. (NTIS Acrfes_slon No.: PB 291136)

An Interim Report to the Congress. of the National Commission

for Manpower- Policy; Public Service Employment and Other
_ Responses to Continuing Unemployment, Report No. 2, June

1975. (NTIS Accession No.: PB 291280) ’

First Annual Report to the President and the Congress of the

Natlonal Commission for Manpower Policy: Toward a National
Manpower Policy, Report No. 3, October 1975. (NTIS Accession
No.: PB 291243) ' .

An Interim Report td.the President and the Congress of the

National Commission for Manpower Pollcy: Addressing Continu-
* ing High Levels of Unemployment, Report No. 4, April 1976. (NTIS

Accession No.. PB 291292) .

Sacond Annual Report to the President and the Congress of the
National Commission for Manpower Policy: An Employment
Strategy for the United States-Next “Steps, Report No. 5,
December 1976. {NTIS Accession No.: PB 291215)

An Interim Report to the Congress of the National Commissipn
for Manpower Policy: Job Creation Through Public Service
Employment, Report No. 6, March 1978. (NTIS Accession Nos.:
PB 282538, PB 282539) '

-

Third Annual Report to the President the Congress of h‘sa
National Commission for Manpower Policy: nt of .

CETA, Report No. 7, May-1978. (NTIS Accession No.: PB 296829)

Fourth Annual Report to the President and the Congress of the
National Commission for Manpower Policy: An Enlarged Role for
the Private Sector in Federal Employment and Training Pro-
grams, Report No. 8, December 1978. (NTIS Accession No.: PB
206830) - .

Fifth Anhual Report to the President.and the Congress of the
National Commission for Employment Policy: Expanding
Employment Opportunities for Disadvantaged Youth, Réport No.
9, December 1979.

Reports are available from National Technical Information
Service (NTIS), 5285 Port Royal Road, Springfield, Virginia 22151.
Use Accession Numbers when ordering. . R

Reports listed above are avdilable from the Commission at 1522
K Street, N.W., Washington, D.C. 20005.
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