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I. INTRODUCTION

“hile social scientists and policy makers Zenerallyvy agree as to the
existence of a youth emplovment problem, there is a comnsiderable divergence
of opinion concerning the causes of and possible remedies for this
problem.1 One reason for this is that "youth" are not a monolithic
group. The severity of unemployment in one's youth and the implications of
that unemployment for ome's future emplovability varies by race, sex, and
education. Thus the "youth uemployment problem” is really a ccllection of
the divergent problems of divergent groups of youth that, in additionm,
often reflect an interaction with broader labor market problems such as
discriminatisn and che rising importance of educational credeantials in
obtaining employment. However, there is also considerable diversity ia how
the problems of youth are approached in the literature, even when these
differences among youth are taken into consideration.

This paper will primarily be concerned with analyzing the policy
ini:iacives'that have been undertaken in attempts to solve or ameliorate
the effects of vouth unemployment. This is not to say, however, that it
will be unconcerned with theoretical issues. Quite the contrary, most of
the youth employment and training programs that have been developed in
recent decades were motivated and designed in light of previous theoretical
and empirical researzh and analvsis. For example, a program that is
developed to improve the employability" of disadvantaged vouth is

impiicitly or explicitly accepting the oroposition that the amp lovment

! . . - . . v . .« .

‘A comprzhensive review of the literature in this area is rrovided in
David Swinton and Larry Morse, The Source 3f Minoritv Youth Emplovment
Problems (Washington, D.C.: The Urban Institute Press, 1933).
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problems of disadvantaged youth arise from deficiencies an their part that
7ake them "unacceptable" for emplovment. On the other nhand, the existence
of a job <creation program implies some detarmination cthat youth
unemplovment resul:is, at least. in part, from insufficient demand and a
concomitant insufficiency in jobs for youth and/or other low-skilled
workers.

0f course what one finds in actual fact is a proliferation of
different kinds of programs which can be seen as being based on different
sets of premises. Whether this proliferation reflects the "absence of a
consistent theoretical framework"? in the literature leading to ad hoc
programs developed from "ad hoc" theories, or whether it reflects the
variation of problems and solutions for different types of youth will scill
be under consideration hare. Without going irnco great detail, it can be
sald at chis point that both factors seem to be important and
interconnected. Furthermore, not only did inadequacies in the theoretical
literature and the complexities oi youth unemplovment give rise to such a
neterogeneous set of policy proscriptions, but the general inexperience of
policymakers in formulacing major manpower programs--at ieast ar the
outset=-must be ctaken into consideration when looking at the ups and downs
>f youth emplovment and training programs, These programs wmust also be
seern as prnducts of political compromise and frequent changes ia policy
iniciatives regarding voung workers.

The next section of this paper will review and classify the diifering

problems of different groups of vouth. in Section III 1 classification

"
“Swinton and Morse, The Source, p., 3.
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will »7e developed of the <ctvpes of emplovament and training programs
availabls to youth., Section IV will then give a brief historical analvsis
of the development of various yoith emplovment and training programs,
classify them according to the scheme developed in Section III, and present
data on enrollee characteristics in these programs. Section V will discuss
the problems in evaluating employment and training programs and review the
empirical literature ou the actual measured effects of different programs
on their participants’ employment and earnings and on ocher relevant
variables. Section VI will present a brief summary and conclusions,
derived from the preceding analyses, regarding new policy initiatives with

respect to youth.

-~ TX
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IL. PROBLEMS OF ¢OUTH

Mangum and Waish in classifying the problems of vouth write that:
[Tlerms such as "disadvantaged," "hard coce disadvantaged,"
"dropouts,” "potential dropouts,” which are used extensively
throughout the literature, imply discrete categories of youth

with special employmrnt problems. Within each of these groups,

however, the individuz/ variations are as numerous as they are

for the youth category as a whole, thus making it extremely

difficult to generalize about "what works best for whom "3

With this caveat in mind, this paper will attempt to delineate
discrete subgroups within the youth population which~-when taken alone and
abstracting from possible overlap among th.3e groups-—can be characterized
as having "special" employment problems. In other words, while "youth in
general” may have employment problems, they often take on another or more
dramatic character for particular groups of youth. However, it will be
useful to outline problems common to all vouth first before discussing the
"uncommon” problems of subgroups in the youth populatiom.

Some of the unemplovment problems of voung people~~taken as a Zroup—--
are attributed to the "inscability of youth" in general. Osterman,* in
sooking at National Longitudinal Survey (NLS) data for voung males for
1369-1970, finds that quit rates for voung adults decline from an annual
rate of .55 for i8~year-olds to an annual rate of .29 for 27-yvear-olds. So

some of the "youth unemployment” problem represents a tendency for vouth--a

natural tendency up to a point--to explore differemt jobs and to shop for

3Garch Mangum and John Walsh, Emplovment and Training Programs for
fouth-—-What ‘orks Best Zor Whom (Washington, DJ.C.: Goverament Pr:inting
Jeiice, 1980), p. loe.

“Paul Osterman, Getting Started: The Youth Labor Market {Cambridge:
The MIT Press, 1980).

&~
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the most satisfactorvy "niche" in the labor market. Further, using a
Measure oI emniovment szabilitv--whether a parson stavs 1n th2 same firm or
three-digit industry for two consecutive vears--Osterman finas that '"the
key transition period occurs at about age 20 when there is a major jump in
the fraction of youth who are stable.'? However, this pattern does not
hold for black males whose tramsition to stability does not occur until age
26, an issue to be discussed shortly.

This ''natural tendency towards unstability" might imply that the
problems of youth are temporary and do not have long-run repercussions for
society. But this does not appear to be the case. There are indications
that those youth with che more troublesome early work histories will have
lower earnings and more unemployment cthan those fcr whow the degree of
"inscability" is relacively less.® This is particularly true for women and
.minoricies. So one should not assume that instability, at least for these
groups, will have Dbenign long-run consequences-—especially if it is
severe, Further, if Osterman's finding on the proionged period of
instability for black males is accurate, these negative long-run eflects
are exacerbated. Other factors making vouth unemployment a crucial social

problem are pointed out by Thurow:’ a teenager's earnings can contribute

paul Osterman, Getting Started, p. 10.

SFor example see Wayme Stevensor, 'The Relationship Between Youth
Zmplovment and Future Emplovability an. Sarnings,'" in Youth Unemplovment--
Lts Measurement and Meaning, U.S. Department of Labor Youth Knowledge
Development Report 2.1 (Washington, D.C.: GOvermment Printing Office,
1980), pp. 548-362; or Brian E. Becker and Stephen M. Mills, '"Teenage
vnemplovment: Some EZvidence of the Long Run Effects on Wages," Journal of
Human Resources, vol. !5, no. 3 (1980), pp. 354-372,

-

“Lester Thurow, '"Youth Unemplovment” (New York: The Rockefeller
Foundation, 1977).



ty 1acreasing “is or her familv's income--often of crucial importance to
27~ families; a voung person's earanings can make the difference as to
whecher he or she can pursue some higher education and make an important
investment in his or her future; and the existence of large numbers of
unemploved vouth concentrated in the central cities may ‘concribu:e to
social unrest.

Another problem faced by American youth is the dearth of linkages
between school and the world of sork. Youth leaving school often suffer
periods of unemployment until they become acquainted with and make contacts

.iﬁ the labor market. It should be noted that this does not occur in all
countries. Anderson and Sawhill pcoint out that in the United Kingdom "the
Career Services system for young persons and apprenticeship programs tend
to produce low entry rate unemployment.'S8

Finally, all youth lack work experience--which is required for many
jobs, sometimes unnecessarily. Furthermore, even when voung persons
tacking in experience may be able to obrain jobs, they would not have
accumuiated the seniority necessary to keep a job when lavoffs are
isminent. It is no surprise, then, that youth employment is verv sensitive
5> the bHusiness cycle.d Therefore, in a system where experiance is
important for obtaining a job and semiority is often crucial for keeping

it, vouth nave more difficulrty maincaining a foothold in the labor markect.

-
ya-
3]

sBerna:d £. Anderson and Isabel Sawhill, Youth Zmplovment ai . ”
29licy (Englewood Cliffs: Prentice Hall, 1980), p. 23,

——

IFor example, see Wayne Vroman, "Worker Upgrading and the 3usiness
Svcle," Brookings Papers on Ecomomic Activitv, 1 (1977), »op. 229-252.
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So high vouth unemplovment in general :zan %e explained 5v several
factors: 3 tendency for many vouth to move around from job to Job; an
unwillingness by emplovers to hire inexperienced workers; 10 iastitutional
barriers to xeeping young workers in economic downturns; and cthe weak
connections becweéﬁ school and work,

However, looking at youth unemployment in general may not be useful,
particularly with respect to policy prescriptions for solving "the
problem." American youth are not a homogeneous group. And as indicated
earlier, some grouns suffer more unemplovment and mcre severe repercussions
from unemplovment than do others. Particularly, observers have found
considerable variation in the scv:rity and long-rum implicactions of youth
labor market difficulties when disaggregating by race, age, sex, educsation,
and povercy status. These differences are briefly summarized below.

Race

Black and other minority vouth have unemp loyment rates two to three
times those of white youth (table 1), and indications are that the position
of young blacks in the labor market has deteriorated over time. In
explaining this differential, some have focused on the characteristics of
dlacks relative to whices such as their educational atcainment or their

willingness to "accept" certain jobs. Others have focused on external and

lO’-’urthermore emplovers often restrxct their hiring of voung workers,

3iven the perception that they are "unstable." In a study by Rxchard
Lester, Hiring Practices and Labor Competition (Princeton: Princeton
Universitv ?ress, 1954), it was found that most large and established firms
"srefer to hire men 25 to 30 years of age, who are married and ready to
settle down, after they have, so to speak, sowed their industrial wild oats
in other plamts” (p. 33). This develops into a self-reinforcing situation
where voung workers cannot get gzood jobs because thev are unsrfable and are
unstable because they cannot get good jobs.

12



Table 1

Unemplovment Rates by Sex, Race, and Age; 1980

Males Females —
Black & Black &
Others Other
Age Nouwhites White All Nonwhites White All
14 and 15 Years 43.3 15.5 17.8 42.6 12.0 15.0
16 and 17 Years 40.1 19.9 22.0 41.4 18.4 20.7
18 and 19 Yeuars 36.0 16.4 18.8 36.5 15.3 17.9
20 to 2¢ Years 24.4 11.6 13.2 24,2 9.1 11.2

Source: U.S. Department of Labor, Emplovment and Training Report of the
President (Washingtom, D.C.: Governmenr Printing Office, 1982).




demand-~side factors such as the increasing suburbanization of jobs or the
competition that Slacks face from women and immigrant groups entering the
labor force. However, in testing for various factors that may explain
these differentials, Ostermen finds that "the analysis of the individual
data suggests that residual factors account for roughly 50 percent of cthe
unemployment differential and it is conventional to interpret this residual
as discrimination."!ll
Age

Although teenagers under 18 years old have higher unemployment rates
than those over chis age (table l), most observers feel that unemployment
for this younge: group is not as critical as for older south.12  pirge,
many in this group are still in school, relatively free of family
responsibilities, and primarily interested in part—time or temporary (e.g.,
summer) work. It is not expected that unemplovment for these te~nagers
group will necessarily lead to serious repercussions in the Ffuture.
Second, vouth in this group are often inhibited in finding certain types of
jobs by child labor laws and the personnel practices of many firms. As

they turn 18, their employment options increase. Finally, most of these

LA 220
L ‘C}

vyoung people are new entrants into the labor market who, as pointed out
earlier, have fewer labor market contacts and less labor market knowledge,
making their first excursion into the world of work more difficult. This
state of affairs is expected to change as chese:young people age and zain

experience. If their employment problems persist as they grow older, it is

considered far more serious.

/

lloscerman, Getting Started, p. 147,

12ror example see Mangum and Yalsh, Programs for Youth; and Osterman,
Getring Started.

14 BEST COPY AVAILABLE
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shile female vouth have slightlv lower unempioyment rates than male
vouth (except for black females aged 16 to 19; table 1), there is evidence
that "young women, black and white, are more seriously affected by adverse
early labor market experiences than young men"!3d in terms of Ffuture
employment and earnings. Nonetheless, the thrust of much research and many
traiaing programs directed towards youth nave focused on young men. There
are several reasons for this. First, given their childbearing
responsibilities, wowen are not expected to have as strong an attachment to
the labor force as men. Second, umemployment aswong male youth is thought
more likely to lead to criminal behavior than that among female youth.
Ironically, even though single unemployed women with children frequently
receive welfare assistance, less attention has been directed rowards
improving the labor market options of young women than has been directed
towards young men. Increasingly, however, as more poverty households are
neaded by women, there has come the recognition that joblessness can have
just as severe consequences for young women and their families as for voung
men,
Education

Educational credentials and current school enrollment status have
implications for the attachment to and success in the labor market. Those
vouth still in school do ot participate in the employed labor force as
much as vouth out of school and their unemplovment rates are lcwer

(cable Z). Among out-of-school vouth, high school gzraduates have lower

13Stevenson, “The Relationship," p. 205.

—~~v AVAILABLE
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Table 2

Unemployment and Labor Force Participation Rates
by Sex, Age, and School Enrollmenc; 1981

Unemplovment Ractes Labor Force Participation Rates
Males Females Males Females

Enrol led

16 to 17 years old 18.3 19.2 42.2 37.7

18 to 19 years old 15.7 15.8 44.6 46,7

20 to 24 years old 8.7 6.9 54.9 57.8

Not Enrolled

16 to 17 years old 27.9 36.7 70.7 47.5

18 to 19 years old 20.5 22.2 88.7 73.1

10 to 24 years old 13.4 12,2 93.5 74,1

Source: U.S. Department of Labor, Emplovment and Training Report, 1982.
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unemplovment rates than high school dropouts (table 3), though the pavoff
9 a aign scnool diploma is considerably higzher for whitas than iz is = c
dlacks. Further, while almost three~fourths of black high school dropouts
were un2mployed in 1981, only one-third of white high school dropouts were
unemployed in this year.

Poverty Status

Disadvantaged youth can be described in several ways. They have been
identified as those on welfare or having poverty level incomes; those in
families on welfare or receiving low incomes; or those living in areas with
high concentrations of poverty households. Regardless of definition,
poverty status appears to be a greater disability for nonwhite youth in the
labor market than it is for white youth. Table 4 presents unemp loyment
rates for teenagers in poverty areas. The unemployment rates for black
youth are twice as high as those for white youth in poverty and nonpoverty
areas; metropolitan as well as nommetropolitan areas. Overall, rates are
higher in metropolitan and poverty areas. Similarly, among young neople
identified as disadvantaged (table 5), unemployment rates are higher,
particularly those for disadvantaged minority youth.

""Hard Core" Unemploved Youth

0f course, any one young person may have several of the characteris—
tics associated with high unemployment. In fact, those classified as "hard
core” unemployed youth are generally poor or poverty area vouth who are
black or minority with low educational attainment. "Hard core"” vouth are
aiso described as having particular 'behavioral characteristics" which
prevent them <from having a successful attachment to the labor market.

dowever, it is difficult to judge whether the "attitudes" of these vouth

" £0PY AVAILABLE
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Table 3

Percent Unemployed—-High School Graduates and Dropouts--
By Sex and Race; For ]6-Year-Olds to 24-Year-Olds; 1981

High School Graduates Dropouts
Males 19.5 29.0
Females - 23.4 46.7
Whites 19.1 29.0

Blacks 53.5 ) 73.1

Source: U.S. Department of Labor, Emplovment and Iraining Report, 1982.
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Table &

Unemplovment Rates for Teenagers (16 to 19)
in Poverty and Nonpoverty Areas, by Race; 198l

Total United States Metropolitan Areas Nommetropolitan Areas

Poverty Nonpoverty Poverty Nonpoverty Poverty Nonpoverty

Race Areas Areas Areas Areas Areas Areas
Total 25.9 18.4 34.4 i8.5 21.2 18.1

Black and

Other

Minority 40.3 36.2 43.7 36.6 3.4 3.1

White 20.1 16.8 24.6 16.6 18.6 17.4

Source: U.S. Department of Labor, Employment and Training Report, 1982.
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Table 5

Unemployment Rate of Disadvantaged Yow..h,
March 1978

Unemployment Rate (perceat)

Black and
Age White Other Minority
Total or Average 25.5 | 40.8
16 and 17 Years 14.8 1.1
18 and 19 Years 24.3 41.4
20 and 21 Years 25.7 43.7
22 to 24 Years 27.3 41.2

Source: U.S. Department of Labor, Employment and Training Report, 1980.
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were the cause or result of their labor market histories. For axample, acn
2ariy study of the eflect of the attitudes of MDTA trainees on DOst-program
employment outcomes had the following findings:

There was some tendency for people who encered the job market
with a8 feeling of sowe control over their destiny to do better
than those who approached it with a sense of facalism and
powerlessness. There was even clearer evidence, however, that
this experience of job success fed back into and reinforced
these very same attitudes that helped to bring it about . . . .
Many of the approaches to the motivational and attitudinal
problems in "hard core"” groups have assumed that these problems
reflect deep personality pathologies that are residues of the
trainees' disadvantaged past, that remain largely self~
reinforcing and self-perpetuating and unaffected by the present
realities. It is important, therefore, to recognize that in
many instances, trainees' problems in attitudes and motivations
might be more meaningful viewed as understandable reactions to
present situational realities.lé

Further, many observers feel that the greater length of time it takes
mijority and disadvantaged youngsters to bicowe stabilized in the labor
market-—Osterman’s calculated six-year differential between the young black
and the young white male average transirional ages, being an example—
increases the vulnerability of this group to criminal activity due to the
psychological15 and financiall® strain of prolonged adolescence.

In looking at youth employment problems, then, it is clear thar
particular groups of youth have difficulties of a far greater magnitude

than those of youth in general. For the particular problems associated

IAGera‘.d Gurin, Inner Citvy Negro Youth in a Job Training Projecc: A
Studv_of Factcrs Related te Artrition and Job Success (Washinmgton, D.C.:

¢.5., Department of Labor, 1969), p. 1l2.

15For example, see Richard A. Cloward and Llovd £. Ohlen, Delinauencvy

and Opportunity (New York: The Free Press, 1960).

s
16?0: example, see Paul 3ullock, Aspiration wvs. Ooportunity:

“Careers" in the Inner Citv (Ann Arbor: Institute of Labor and Industrial

Relations, 1973).
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with being of a particular race or sex, of having a low income or
2ducational level, and the coaccmitant negative effects on self-esteem
intertwine and exacerbate the hardships of being young ana a recent entrant
into che labor market. It is not surprising, them, that the majoricy of
employment and training programs have been targeted on disadvantaged
youth. Most American youth still make the rocky tramnsition from school to
work without the intervention of federal employment and training
programs. However, for particular subgroups in the youth population these
programs, at least until recently, served as important intermediaries for

many in their quest for access into the world of work.

BEST COPY AVAILABLE
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IIT. A TYPOLOGY OF EMPLOYMENT AND TRAINING PROGRAMS

In the previous section, the employment problems of different groups
of youth were touched upon. These differences among young people are often
reflected in the diversity of policy initiatives taken with regard to
youth. Tnere are also differences of opinion as to the actual causes of
youth unemployment, even while taking this heterogeneity in the youthful
labor force into account. This disaccord 1n the literature has, as well,
contributed to the multiplicity of policies considered and/or implemented
with regard to youth employment problems.

Policy Options

In this section, a discussion of the policy options that have been
frequently suggested—though not always implemented—-as being necessary to
ameliorate the problems of youth is presented. Since, as stated earlier,
most policies evolve out of certain assumptions as to the nature of the
economy and the causes of unemployment for particular groups in society,
the theoretical antecedents for a particular policy option are important to
this discussion as well.

Lowering the Minimum Wage. «ccording to some observers, the current

problems of youth can be seen as a basic problem of supply and demand. 1In
other words, there is an over-supply of youth--particularly disadvantaged
vouth-—at some ''given" wage. The wage is rizid downwards so it does not
fall "naturally" as one would expect ir to in an over—supplv situation
under perfect ccmpetition. In this case, policies directed toward
decreasing wouth unemplovment, therefore, would bde concerned with taking

aczion 7o lower the price of emploving these voung people.

18 24
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Assuming the rigidity of the wage is due to a government-enforced
alaimen waze, one Jption would be to enact legislation to lower this
minimum for young workers. Thus if the problem vouth face is merely ome of
supply and demand, the lowered wage will increase employers' demand for the
now cheaper labor of youch. Furthermore, the supply of youthful labor may
decrease sumewhat as those youth unwilling to work for a lowered wage-—if
this unwillingness exists--withdraw from the market. If the new minimum
has been set correctly--in other words if ic is the wage thac would have
cleared the market under perfect competition--the number of young people
seeking work will equal the number of job slots available to them.

Providing Government Subsidies to Firms. So far lowering of che

minimum wage has oot been politically feasible. There are important
political forces that have brought it into existence. For example,
organized labor supports it to protect their members from being replaced by
cheap labor, and social reformers are concerned that young workers or
immigrants who can be bought more cheaply mignt end up being exploited bv
employers under a system with no winimum wage. Another option, therefore,
is to lower the wage of voung workérs by providing a government subsidy to
firms to hire young workers (or, more specifically, disadvantaged voung
vorkers). ‘While these workers are recéiving at least a minimum wage, the
emplover is paying less than the minimum with the government paying the
difference. If it is felt that there are certain social benefits to
undertaking these added costs--for -.ample, the guarintee of the grearer
emplovment of poor vouth at an adequate wage, perhaps leading to a decrease
in juvenile crime-=-a subsidy would be a useful policv tool (although there
:s stili the possibility that older, unsubsidized workers mav Se replaced

Sv these subsidized youth).
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Increasing Skills of Youth. However, there are often ainimum job

gualifications that manv emplovers require, regardless of the wage rate.
Emplovers may require a minimum level of experience, a high schooi diploma,
or certain basic educational or vocational skills. Technology may be such
that easy substitution between labor with different skill levels, even at
different wages, is not possible. The crucial issue for employers 1is to
hire workers with a minimum level of productivity, who are perceived as
being able to increase their productivity oa the job over time as they move
up the promotion ladder. 1In this case, providing incentives to employers
to hire low-skilled, disadvantaged youngsters by lowering the wage will be
ineffective. Rather, the sotution would be to raise the skill level of
these workers until their productivity is comparable ta the minimum wage,
whether that be the government minimum or the wage equival:nt to the
minimum level of productivity required by employers. In this situation, a
useful policy wmight be to propose govermment-sponsored remedial education,
skills training, and work experience programs for these youth, depending on
the perception as to which one or which combination of these approaches
will most satisfy the minimum job qualifications required by emplovers. If
the benefits to society of having these youth employed and better-skilled
Jutweigh the costs of these programs, they would be well worth the effort.

Improving Information Svstems. In a "world of imperfect information,"
P g M :

nowever, more problems present themselves. For example, if employers have
70 way of evaluating the potential’ productivity of workers at the hiring
3ate, they may have to rely on preconceived ideas as to the productivity of
certain tvpes J>f workers or on the recommendations of others as to a

cotantial emplovee's qualifications. Yfoung and/cr disadvantagad workers,
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may, for various historial reasons, be perceived as less productive~—in
spite of their successful graduation from various training programs. Or,
because of ctheir disadvantage or lack of experience, they may not have
credible references to present to an emplovyer. In fact, some of these
youngsters may not even know how to apply for a good job, given their lack
of "comnections" in the right places. As a result of these factors,
employers may never hire perfectly capable and qualified young people.
They may, in fact, never even see them. If this is the case, it might be
useful to set up government-sponsored programs that could provide a nexus
between employers and potential youthful employees. This might involve the
creation of job development programs that would hire people to encourage
employers to take a chance on these young workers, job search programs that
would teach young workers how to search for jobs and how to present
themselves to employers in that search, or job placement programs that
would serve as intermediaries becween potential emplovers and emplovees,
trying to match up the needs of the former with the qualificactions of cthe
lacter, replacing any reliance on the "old boy network." In other words,
these programs would be set up to make employers more accessible to young
people and to make the young worker more acceptable to che employer.

Antidiscrimination Activities. Some employers, however, may not hire

disadvantaged young people because chey belong disproportionately to a
certain race. The employer may simply not like people--particularly
§ounger people~~of this race, or he may feel that his customers will noct
like them. It may then prove necessary to set up antidiscrimination
programs, making it illegal not to hire qualified persoms on the basis of

race, Such a prograr can make discriminacion very expensive Dy taking
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cuipable emplovers to court or making them pay fines; or emplovers could be
required to take "affirmative action" to hire voung peaple of a particular
race.

Public Job Creation. However, many are of the opinion that there just

are not enough jobs to go around, that the overall demand for goods and
services in the economy is not high encugh to hire all those who want to
work, and that no matter how low the minimum wage, how high the skill
level, how perfect the information, or how little the discrimination, there
will be a high incidence of involuntary unemployment. Further, since young
people-—particularly disadvantaged young people-—are at the end of a labor
queue, they will suffer disproportionately from this unemployment. Any
attempt to improve a young worker's position in this queue may only result
in an older worker being replaced by a younger ome without there being any
overall increase in employment, In order to employ more youth without
displacing other workers, it may prove necessary ﬁo enact legislation that
will create new jobs altogether for these young people. It is preferable
that these newly created jobs be 'meaningful jobs" that will giv§ these
ycung people the skills and work experiéhce that they oneed when pursuing
work in their adulthood. But even jobs that do little more than dispense
stipends and "keep those kids off the street" may be socially desirable.
The cost of public job creation is high, but the investment in coday's
vouth will provide a future payoff in adults who will be in higher tax
Srackets than thev otherwise might have been, and who will consume wmore

goods and services and fewer transfers than might have ocherwise been the

case.
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A Tvpology

Pl

“he pravious discussion tried to eiaborate upon how the apprcach to
youth unemployment will vary given one's decision as to the causes of the
youth unemployment problem. Unfortunately, in developing a typology of
employment and training programs that have actually existed, things are not
as clear cut as they appear to be in the simple examples presented
earlier. Most programs may have several of cthe components discussed
earlier. For example, the Youth Incentive Entitlement Pilot Projects

(YIEPP) provided work experience for paticipants, which in some cases was

provided by subsidizing private industry or through job creation, under the

proviso that participants remain in school to build up their basic
skills. Also, a particular program component may in fact be relevant cto
several approaches to youth unemployment. For example, 2 work experience
component may be useful to a skiil-building, a labor-market knowledge, or a
job—creation approach to youth unemployment; or an employability
development program will usually incorporate the teaching of basic skills
as well as familiarizing participants with the world of work, two
theoretically separable goals.

In other words, while different theoretical premises may dictate
different program components in an hypothetical example, in €fact cthe
programs that have existed are not so easily classified. Nor is this omly
due to incorrect reasoning, though there has been considerable wmuddled
thinking in the area of youth unemployment. The fact 1is that vouth
unemployment is a complex problem requiring approaches on many fronts,
particularly as far as disadvantaged voungsters :re concerned. Evidence is

accumulating ia favor of well-balanced, multicomponent programs as being
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most successful. Hovever, in looking through the tvpologyv, the reader
should %“eep in mind that more than one of the approaches osutlined ia the
previous examples may be subsumed under one "type" of program; or one
particular approach wmay be repeated under more than one “"type." In
practice, there are not the clean lines to demarcate program types as there
are in theory. But the reader should keep the previous discussion in mind
in order to get a sense of the implications lying behind the programs and
types of programs discussed in the following pages.

Five program types are delineated. Most of these '"types' are
acknowledged in the literature,l” although there is some variation among
authors. As scated/previously, this classification is dictated both by the
theoretical premises underlying each component and the ways in which
programs that have existed have come to be represented as particular
program "types' or as embracing certgiu conventionally accepted components.

Incentives to Private Industry Programs. As stated earlier, one

incentive to private industry~~sulsidized employment--may be subsumed under
a work experience program as in the case of YIEPP. And although in the
past very little faith has been put into the possibilities for encouraging
private industries to hire youth by using such mechanisms as tax credits, a
graduated minimum wage, and variocus subsidy schemes, given the recent
emphasis on these as policy alternatives, their separate inclusion in the

classification seems wa-ranted. Furthermore, this kind of policy has been

Uzor example, Mangum and Walsh, Programs for Youth; and Charles Perrv
et al., The Impact of Government Manpower Programs (Philadelphia:
University of Pennsylvania, 1976).
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used extensively in some other countries.!S However, few examples are
diven of this kind of program in the pages that follow, since so iictle has
been done in this area thus far.

Work Experience Programs. S0 much has been subsumed under "work

experience” programs cthat it is difficult to pinpoint the goals of work
experience programs in general. Ostensibly the purpose of a 'work
experience” program is just that, a program that gives the participaats
some experience in order to better qualify them for jobs in the private
sector. However, work experience can be an activity that does little more
than give participants something to put on their resumes or it can provide
some "meaningful"” skills that are useful for future employment. In face,
the meaningfulness of many jobs in work experience programs nas been a
subject of considerable debate. They have been referred to as merely
income-trans fer programs—--giving participants "busy work" in order to
justify the redistribution of income to poor, disadvantaged youth. They
have also been referred to as "aging vats" that keep youth busy until they
are old enough to qualify for adult jobs or adult skills training programs
not open to them. (This would be the "keep the kids off the streec"
syndrome. )

Furthermore, most work experience programs consist of public service
jobs that were '"created"” for these vouth. There is somwe question whether
private employers consider public service employment a useful 'work

experience' which qualifies participants for work in the private

lS’I'hi.s is docui ated in Shirley Williams et al., Youth Without work,
three Countries Approach the Probiems (Washington, D.C.: Organization for

Economic Cooperation and Development, 1981).
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sectar.i9  Youth from these programs may actually be stigmatized as being
necessarily disadvantaged and troublesome--and therafore undesirable--for
hdaving been in a government program. However, the fact that these programs
may only transfer some income and provide youth with something to do should
not be cause to dismiss them out of hand, especially if one sees job
creation as one of the only viable solutions for youth unemployment, given
the overall shortage of jobs. The question is whether these programs can
come to be respected as also providing useful skills. Some of the recent
literature has spoken hopefully of "enriched" work experience programs that
encompass the provision of a "meaningful" work experience, pre—emp loyment
training, as well as some income maintenance for its participants.
Employvability Programs. Ewmployability programs make it their purpose
to "prepare" the participant for the labor market. Usuglly this involves
teaching basic skills when needed and teaching proper '"work habits."
Proper work habits can involve such things as the correct way to dress on
an interview and a job, punctuality, and comportment. There 1is some
overlap in what is taught in employabilicy programs and in job
search/placement and training programs discussed below. Generally,
employahility programs, taken alone without skills training or job
placement, have fallen out of favor with youth and with policy makers.
Experience has shown that unless a participant sees a viable job or skill

directly coming out of a program, thev lose interest quickly and drop out.

‘lgRobert Taggart, Youth Emplovment Policies and Programs for the

1980s, Youth Knowledge Deveiopment Report 2.12 (Washington, D.C.:

Government Printing Office, 1980).
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Skills Training Programs. Skills training progrsms—~-marticularly for

disadvantaged vouth--often cover remedial as well as occupational skiils
training. There are usually elements of ewmployability development, as
discussed d4bove. Skills training can occur on the job (i.e., on-the-job
training or OJT) and may have "work experience" elements to it as well; or
it can take place in a classroom. In many programs, classroom training and
oJT are| combined such that orientation, prevocational, and remedial
training% are provided in the classroom first, followed by OJT. Often
private %mployers are subsidized to provide OJT to disadvantaged youth so
there ar% “private industry incentive" elements as well. Older youth (18
or over)| are referred to skills training programs to a larg:r exteat than
school—age youth, as they (the older group) appear more prepared to focus

on a morg specific occupational goal.

Job | Placement Programs. Most job placewent programs engage in some

10b deveiopment, consisting of efforts to recruit employers to hire their

vouthful iclients. Most job placement programs teach job search skills to

thelir cl%encs. Finally, most of these programs, of course, engage in
glacemend activities, trying to match their clients to the job orders they
have acqﬁired. So although these three activities can be treated
separately and may be more or less emphasized in different individual
programs that have existed, job search, job development, and job placement

have been subsumed under one program "type." All are involved in improving

the "connection mechanism” between the youthful worker and the emplover.

Public Service Employment. Under CETA, public service emplovment
(PSE) was provided for unemploy'd adults and vouth as a countercyclical

Dmeasure in times of high unemplovment. Its : main purpose was job
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creation. However, many of the jobs in work experience programs for vouth
were also jobs created in the public sector to provide this experience. So
the overlap between these categories makes separating them extremely

difficult, except that the emphasis in PSE was more on emp loyment with no

pretense of training. Further, when employment program participants were
placed in public sector jobs, it was often very difficult to determine
which jobs were newly created for each participant and which jobs would
have needed filling anyway. The problem of "fiscal substitution"-—of a
state and local government using federal funds intended for public job
creation in order to subsidize jobs that would have been funded internal ly
in the absence of the job creation program—is a problem frequently
discussed in the literature, and a subject discussed in another section.

The Role of Antidiscrimination Programs

Although discrimination is an important problem facing many youth,
chose who are discriminated against because of race are covered by the laws
and agencies charged with protecting all workers so discriminated
againsc.zo Since this paper 1is concerned specifically with Youth
emplovment and training programs, anti-discrimination programs would not
come under the classification scheme. However, it must be kept in mind
that discriminatiom is still an important variable in understanding

minority vouth unemployment. Further, the fact that minority youth make up

ZoAl:hough if Spring is correct in his view that most "bridge jobs"
that provide youth "informal and close supervision, informal personnel
policies, casual employment, and\a chance to learn the trade" Yp. 19) are
concentrated in small manufacturing shops--often not covered by EEO
requirements——then youth are not protected, at least in comparison to
adults with greater representation in "covered" firms. William Sgring,
"Youth Unemployment, Bridge Jobs, and National Policy," Adherent, vol. 3,
no. 1 (1977).
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a disproportionate share of all these traiaing programs imbues them with
anti~discriminacion elements although the conmnection is somewhat oblique.
Rebert Taggart also points out that given the nature of most youth jobs,
discrimination is hard to prove:
For teenagers and for youch jobs, discrimination is difficult to
address directly because the hiring procedures tend to be
informal, the jobs short-term, and the discrimination
indirect. At this stage, efforts to provide usable labor market
information and to offer job search assistance for youth 1in
order to substitute for inadequate networks, and efforts to
document accomplishments, are probably more effective than
efforts targeted on potential employees. At the career satry
point, after youth have had some period to acquire credentials
and to deugrscraCe competence, job access activities become more
important.
If, as Taggart suggests, antidiscrimination efforts should be directed to
the "career entry point," two things are particularly crucial. Firse,
youth employment and training programs must be effective in making
disadvantaged youth competitive with other youth when they reach this
career entry point. Second, the possibility of anti-discrimination action
against employers who continue to discriminate against these youth—-in
spite of their succesaful completion of these programs—-must be real and
eaforceable. Without a firm commitment in bocth these areas, the youth
progrsms will be no more than income maintenance organizations which still

leave participants ill-prepared for the labor market and vulnerable to

discrimination on reaching adulthood.

It should be noted that as individual programs are discussed, it will

De apparent that this typology provides only a very broad classificacion.

ZXTaggar:. Youth Emplovment Policies, p. 11,
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For example, specific programs may be directed toward a particular subgroup
in the vouth population, such as in-school vouth, out-oi-school vouth, or
"hard core" vouth, etc. Also, some will be summer programs, some full-year
programs, some pari-time, some full-time, and so on.

Also, the programs discussed will be the federally run or federally
sponsored youth employment and training programs. The main reason for this
is that the federal programs are the most elaborate and most studied of the
programs. Although state and local govermments and some private industries
have also sponsored their own programs, the information is not available,

by and large, to include them in the discussion.

<o
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IV. HISTORY, CLASSSIFICATION, AND PARTICIPANTS OF YOUTH PROGRAMS

A drief distory

The history of manpower legislation can be divided into three
phases. The first phase evolved out of the labor crisis resulting from the
Great Depression in the 1930s. The Wagner-Peyser Act of 1933, which
authorized the establishment of the Employment Service to be operated by
state and federal govermments in cooperation, and the Social Security Act
of 1935, which provided for unemployment insurance, were passed during this
time. The Bureau of Apprenticeship and Training, which was established in
1937 to regulate the apprenticeship system on a voluntary basis, was also
established.

The second phase was relatively short-lived and grew out of the
concern for technologically displaced labor and . ttlenecks in skilled
labor in the 1950s and early 1960s. The Manpower Development and Training
Act (MDTA) was passed in 1962 to provide vocacional and on-the-job
training. At first this program primarily served male heads of households
with previcus labor carket experience. As it became clear that the labor
market problems of wmiroritice -including minority youth--and those labeled
as the "hard core" unemployed were more severe, the emphasis was changed
and the MDTA was rédirec:ed towards the needs of these groups.

The third phase was the Great Society programs of the mid-1960s which
extended into the 1970s. Though the legislation of this period mav not
have affected the same numbers of people as did the Social Security Act of
1935, it represented a significant and far~reaching change in the view of
the government's role in redressing inequities in the labor market. There

w#as The Civil Rights Act of 1964, prohibiting emplovment discrimination and
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establishing the Equal Emplovment Opportuniry Commission (EEOC). The

-~
.
—

(&

cnomic Cpportumity Act of 1964 (E0A) provided for the emerzence of
grass-roots, community-based organizations (CBOs) or "Comwmunity Action
Agencies" that would coordinate services for the poor. The Neighborhood
Youth Corps and the Job Corps were established under the EOA.

Besides chese important pieces of legislation, other programs
followed. Amendments t> Title IV of the Social Security Act which were
passed in 1967 authorized the Work Incentive (WIN) Program to provide women
on AFDC (and with children over the age of six) with work and to get them
off welfare rolls. Concern for unemployment led to the passage of the
Emergency Employment Act im 1971, This legislation provided for the
creaction of public service employment for the umemployed during 1972 and
1973,

As part of the Nixon administracion's program to consolidate and
decentralize government programs, & major new initiative was introduced in
the early 1970s in the form of the Comprehensive Employment and Training
Act of 1973 (CETA). Both the MDTA and EQA were supserseded under this new
legislation. State and local govermments or other locally based "prime
sponsors' were to assume responsibility for the operation of manpower
programs——which were still largely funded through the federal government.
AIN and the Job Corps were the only categorical programs from the previous
era that remained federally controlled and operated.

In 1974 CETA was amended bv the Emergency Jobs and Unemplovment
Assistance Act to provide ctemporary countercvclical public service
emplovment to ease the impact of recession-induced unemp.oyment. This

program was extended in 1976 under the Emergency Jobs Programs Extension
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Act of 1976, Finally, in 1977 cthe Youth Emplovment and Demonscration
Projects Act (YEDPA) was passed to fund a variety of programs specifically
directed to the needs of youth, to be administered under the CETA
umbrella. Although youth had been served under pre-existing CETA programs
expressly for young workers, rising youth unemployment spurred Congress and
President Carter to produce a separate legislative mandate. Originally
authorized for FY 1978 but later extended through FY 1980, YEDPA provided a
wide range of programs and a previously unheard of research agenda to study
the effects of various programs on youth unemployment problems.

The passage of YEDPA represented the culmination of years of experi-
mentation with different program strategies for affecting vouth employment
problems. Some of the antecedent programs were ill-designed and ad hoc in
nature. The post-program results of cthese programs were difficult to
evaluate, if an adequate evaluation was undertaken at all. YEDPA was an
attempt to present & coordinated set of programs coupled with a clearly
stated mandate to research and evaluate the effects of these »rograms on
vouth. In the discu#sion of the individual youth program. in the pages
that follow, the changes that occurred in the programs over time will be
traced. | |

Before déing so, however, another govermment program that provides
employment and training for youth should be noted, the U.S. Armed Forces.
Though its primary mission is obviously not emplovment and training, the
milicary has often promoted itself 3s providing these benefits. This has
especially been true since the conversion to an all-volunteer force--
Jccurring during the same time period as the other events discussed above--—

has made the promise of training part of its efforts to meet recruirment
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20als. The extent to which the %ind of training obtained in the ailitary
is transferable to civilian life is largely unkaown. It shoula be noted,
however, that in 1979 762,000, or &4l percent, of the male military force
were young adults between the ages of 17 and 22, and 23] percent of the male
military force were wminorities. Many of these young and minority
enlistees, discouraged by high unemployment and desirous of an opportunity
to obtain marketable skills, have relied on the military to sustain and
prepare them, just as others in their respective cohorts came to rely omn
the employment and training programs outlined below. 22

Classifying the Programs

Table 6 presents a list of the ms jor manpower programs in existence

from 1965 to 1972,§before CETA. As one can see, the Neighborhood Youth
)

Corps (NYC), Job Corps, and the Apprenticeship Outreach Program (AOP) were
the programs that were predominately-—-if not totally—directed towards
vouth. A vouth initi#cive not included in this 1list involved the
establishment of Youth Opportunity Centers (the YOC program) within the
Employment Service. These Centers were discontinued as separate units of
the ES after a few years. Further, one should note that youth were also
significantly represented in the Job Opportunities in the Business Sector
(JOBS) program, the MDTA, and the Concentrated Employment Program (CEP).

Table 5 also categorizes each program using the typology deve loped
earli;r. Once again it should be noted that these programs may have had
components relevant to more than one "type" in the classificarion scheme:

the category to which each program is ascribed represents the predominant

somponent.

q
225ee Laurie Leitch and Wayne Vroman, "Minority Youth Experiences in
the Military" (Washington, D.C.: The Urban Institute, 1983).
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Table 6

Employment and Training Programs, 1965 to 1972

Youth Total
Percent Enrollment
Program of Total (thousands) Program Type

Neighborhood Youth

Corps 100.0 4558.0 Work Experience
Job Corps 100.0 68.0 Employability
Apprenticeship Outreach

Program (1968-1973) 90.9 22.0 Job Placement
JOBS--~Contract 46.0 302.0 Incentives to

Private Industry
JOBS——Noncontract N/A N/A Job Placement
MDTA-—~Institutional 41.7 1138.0 Skills Training/
Classroom

Concentrated Employument

Program (1968~1972) 4l.2 449.0 Employability
MDTA~OJT 35.3 728.0 Skills Training/0JT
Opportunities Indus-—

trialization Centers

(1964~1971) 33.1 163.0 Employability
WIN 24.1 385.0 Employability
Public Employment

Program 23.0 193.0 PSE
Public Service

Centers 20.5 111.0 PSE
Operation Mainstream 3.3 96.0 Work Experience [

Source: Perry et al., The Impact, Tables I-1 and 1-2.
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Using the vouth percearages and the designations of program tvpes frou
©3diz 3, the importance of each program tvpa to vouth is ranked in tadble 7,
and for adults in table 8. (The enrollment figures are rough estimates sc
the ranking is of ore concern than the actual numbers.) Work experience
programs were far and away the most important type of program for youth,
while being least important for adults. Older workers were found more in
employability and -.ills training programs. For both youth and adults,
programs providing incentives to private industry and emphasizing job
placement were ranked quite low. Also it should be noted that in the job
placement programs, the emphasis was usually on job development rather than

job search skills for both youth and adults.

Although CETA was passed in 1973, it was not completely implemented
uncil 197§, Thus, many of the programs discussed above were still in
existence as federal programs through 1973 and 1974, though they were being
slowly pnased out. Of the original list of manpower programs in table 6,
only the Job Corps and WIN remained in complete federal control following
the final implementation of CETA. Variations of the other programs,
including the NYC and AOP, may have existed, however, as locally sponscored
orograms under CETA. The 1973 CETA legislation (as amended by the
Emergency Jobr and Unemployment Assistance Act of 1974 and by the Emergency
Jobs Programs Extension Act of 1976) had seven titles authorizing a variety
of activitfies. Title I provided for employment and training programs
administered by prime sponsors, while public service employment was
authorized under Titles II and VI, Title IV authorized the Job Corps and
Title III provided for training programs for '"special groups," including

Zouth,

M
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Table 7

Employment and Training Programs (1965 to 1972)
Youth Enrollment by Program Type

Program Type

Youth Enrollment (thousands)

Work Experience

Skills Training Classrcom
Employability

Skills Training/OJT

Incentives to Private Industry
PSE

Job Placement

4561.00
475.00
400.00
275.00
139.00

67.00

N/A
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Table 3

Employment and Training Programs (1965 to 1972)
Adult Enroliment by Program Type

Program Type Adult Enrollment (thousands)
Employability 665.00
Skills Training Classroom 663.00
Skills Training/0JT 471 .00
PSE 237.00
Incentives to Private Industry 163.00
Work Experience 93.00
Job Placement N/A
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In October of 1978 CETA was reauthorized with several changes,
tacluding some affecting vouth programs. Title IV, which formerly only
contained provisions for the Job Corps, also provided for vouth programs
authorized earlier under the Youth Employment and Demonstration Projects
Act of 1977 (YEDPA), except for the Young Adult Conservation Corps (YACC)
which had already been placed under a new Title VIII. The new YEDPA
programs placed under Title IV were the Youth FEmployment and Training
Programs (YETP), the Youth Incentives Encitlement Pilot Projects (YIEPP),
and the Youth Community Conservation and Improvement Projects (YCCIP). The
federally sponsored and controlled Summer Program for Economically
Disadvantaged Youth (SPEDY), formerly under Title III, and a series of
pilot projects under the aegis of the School to Work Transition Program
(SWTP), also under this title, were subsumed uynder Title IV with the other
youth programs. SPEDY was renamed the Summer Youth Employment Program, or
SYEP,

While Titles IV and VIII provided for programs expressly designed for
vouth, people were also enrolled in programs under Titles I, II, and VI
(or, after the 1978 reauthorization, Title IIB and C, Title IID, and Title
VI, respectively). Table 9 shows youth representing a significant
proportion of participants under Title I (Title IIB and C) which provided
federal support for locally administered manpower programs. The
representation of youth under Title I declined somewhat around the time
YEDPA was introduced, with vouth enrollments switching over to Title IV.
Table 9 also shows the representation of young people in WIN, which has

ranged from l4 to 18 percent of the total in WIN.



Table 9

Youth (22 Years Old or Younger) as a Percent of Enrollees
in CETA Titles I, II, and VI® and WIN

1973 1974 1975 1976 1977 1978 1979 1980 1981

CETA Title I 61.7 56.7 5.7  49.0 47.9 47.9 44.9
CETA Title II - 23.7 21.9 20.3 20.8 23.0 36.1 25.7
CETA Ticle VI 2.4 22,0 20.3 21.4 22.0 24.0 24.4
WIN 18.0 17.0 N.A. 15.7 15.7 14.4 13.8 N.A. N.A.

Source: Manpower Report of the President 1975; Empioymeat and Training
Report of the President 1976, 1977, 1978, 1979, and 1980.

3afrer 1979 Titles I, II, and VI should be interpreted gs Titles IIB
and C, LID, and VI, respectively,




Table 10 provides enrollment figures for youth in selaected federal
vouth pHrograms since 1973. Ouly the summer youth programs (chough under
different names at different times) and the Job Corps go all the way back
to 1973. Eanrollments for the YEDPA programs begin in 1978; the Targeted
Jobs Tax Credit program in 1979, Other youth programs that may have
persisted are difficult to find since they had been subsumed under various
CETA titles. Table 10 also classifies these youth programs using the
typology developed earlier.

YEDPA provided a variety of program types, as did the non~YEDPA CETA
programs. Using available enrollment breakdowns by program Cype,23 it is
possible to rank the extent of youth participation in different program
components (table 11). Ouce again, as the numbers are rough
approximations, the relative ranking is of greater significance than the
actual numbers involved. The ranking by program type varies little from
the one prepared in table 7 for the pre~1973 programs. The major
difference is the increased role of PSE and job placement programs. The
former change is in accord with the greater reliance onm public service
employment found in general wunder CETA to alleviate increasing
unemp loyment. In fact, for adults, public service employment was four
times as important as any of the other program components (i.e., work
experience, classroom, or OJT) and was far and away the most important

ﬁanpowet program for those over 22 years old. For youth, however, work

experience still dominated. This is not to say, however, that there had

23Available in Westat, Inc., Characteristics of Youth Enrollees Wwho
Entered CETA Programs During Fiscal Year 1980 {Rockville, Marvland:
westat, Inc., 1982).
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Table 10

Youth Employment and Training Prograwms
1973 to 1980 (by Fiscal Year)

Total Enrollment (thousands)

Program Program Type 1973 1974 1975 1976 1977 1978 1979 1980 1981
Job Corps Employability 43.4 45.6 46.0 43.0 66.2 72.0 85.0 104.0 114.0
Sumsne s Youlh
Program® Work Experience 388.0 577.0 888.0 B8R8.0 907.0 1009.0 821.0 734.0 766.0
YETP Work Experieunce/

Placewsent /Classroom/

OIT Training - -~ - —~ —— 126.0 414.0 450.0 192.0 &
YIEPE Work Experience/

Incentive to Private

Indastry - - -- -= - 30.0 53.0 N.A. N.A.
YCCp Work Experience - - - -- - 13.0 38.0 43.0 318.0
YACC Work Experience - - -- -- - 27.0 67.0 67.0 68.0
Targeted ng Incentive to e ,
Tax Credit’ Private [ndustry - - -~ - - —~= 29.0 226.0 N.A.

Source:  Manpower Report of the President 1975; Employment and Training Report of the President 1970, 1977,
1978, 1979, 1980, 1981; Youth Programs, Winter 1982.

Irigures for Summer NYC Program for 1973; 1974; for SPEDY 1975, 1976, 1977, .
o3

bﬂcrtificatiuns of Disadvantaged Youth and Cooperative Educsti >n Students.

1
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Table 11

Employment and Training Programs
Youth Enrollment by Program Type, FY 1980

(thousands)
Program Type Youth Enrollments
Work Experience 163,000
Classroom Traiuing 135,700
Employability 104,000
PSE 71,100
Job Placement? 64,300
On-the-Job Training 29,600
Incentives to Private Induatryb 9,626

dReferred to as Career Employment Experience under YEDPA.

STITC certifications of disadvantaged youth and cooperative education
students plus private sector initiatives program youth enrollments.




been no change in vouth progiams over the vears, As the discussion
proceeds, it will be found that manv effrts had heen made to enrich work
experieénce programs with other services.

Characteristics of Enrollees

In an earlier sectiom it was snown that the employment problems of
some groups of youth were more severe than those of ochers. It would be
useful to investigate, therefore, the characteristics of participants in
these programs. Table 12 presents characteristics of enrollees in the pre-
1973 programs. In the three major youth programs, at least 50 percent of
the enrcllees were blacks and other minorities. However, many of the
nonyouth programs had equally high or higher representations of
wminorities. Females were almost 50 percent-of the NYC, but noticeably less
represented in the Job Corps (a fact that hﬁ been of cousiderable concerm
to female representatives in Congress). Women were 3lso underrepresented
in the AQP. Sex stereotyping in job training has been a consistent problem
throughout the history of these programs. Not surprisingly, the vast
ma jority of those in che youth programs had not finished high school.
Many, of course, were still in school, but young high school dropouts were
often targeted for these programs as well. Finally, relative to the other
programs, those in the youth programs were more likelv to have received.
public assistance than those in adult-oriented programs (with the exception
of the OIC and WIN).

Table 13 presents enrollee characteriscics for YETP, YCCIP, SYEP, and
other CETA nonyouth programs for FY 1980. As in the earlier pre-CETA
programs (table 12), blacks and ocher minorities made up a wzinimum of 50

sercent of the enrollees in most of these programs. They were parcicularly
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Table 12

Characteristics 2f Enrollees (1965 to 1972398

Percent Percent
With Less That
Percent Than 12 Received
Perceat Other Percant Years of Public
Program Black Minority Female Education Assistance
Neighborhood
Youth Corps
In school - 47,9 5.3 45.2 97.4 32.4
Out of school 45.8 3.0 47.7 87.2 29.7
Job Corps 60.0 9.9 27.0 91.4 33.9
Apprenticeship
Outreach 86.4 9.1 N/A 9.1 N/A
JOBS 61.3 8.0 31.6 62.3 15.3
MDTA Institutional 39.4 4.1 IV 56.4 13.7
Concentrated
Employment Pgm. 65.5 7.5 42.4 85.5 13.6
MDTA--QJT 27.8 3.0 30.4 47.8 5.1
Opportunties
Industriali-
zation Centers 89.6 5.0 69.9 74.8 62.6
wWIN 39.4 4.1 63.1 64.3 99.3
Public Employment
?rogram 26.0 3.0 27.9 26.9 12.1
Public Service
Centers 45.6 N/A 84.3 35.7 19.6
Operation
Mainstream 22.2 13.3 25,6 76,7 20.0

Source: Peyry et al., The Impact.

dListed in order of programs having highest to lowest percent vouth
enrollees, y
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Table 13

Characteristics of Enrollees, FY 1980
CETA Youth and Mixed Programs?

Percent With Percent Who

Percent Less Than 12 Received
Percent Other Percent Years of Public
Black Minority Female Education Assistance
Job Corps® 55.0 14.0 29.0 87.0 33.0
YETP 34.6 17.7 52.5 86.6 27.1
YCCIp 33.7 17.8 24.8 81.0 25.0
SYEP 46.0 21.8 48.1 87.7 8.7
CETA
Title IIB & C 33.3 - 16.0 53.0 49.0 27.0
Title IID 33.7 15.5 50.4 32.8 27.7
Title VI 33.0 15.9 44,8 30.7 22.0

Source: Zmployment and Training Report of the President 1981;
Assessments of Job Corps Performance and Impacts (1979),

dListed in order of programs having highest to lowest percentages of
vouth enrollees.

bFor Job Corps only: data for 1978, percent with less than !2 vears
of education equals percent of dropou:cs.
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overrepresented in the Job Corps and the summer youth program. However,
Jther changes nad taken place in enrollment. Nonblack minorities had come
to represent a more significant proportion than was the case earlier.
Wdomen represented approximately one half of the enrollees in each of these
programs, with the notable exception of YCCIP and the Job Corps. In the
case of YCCIP cthis may have been due to sex stereotyping since YCCIP
involved intensive manual labor wore so than did the other programs,
Involving women in the Job Corps' program for "hard core" vouth has been a
long-standing problem, although there is some improvement compared to pre-
1973 enrollmeats. Not surprisingly, enrollees in the youth programs were
more likely not to have finished high school than those in the programs
available to adults. However, the percentages of .nose without 12 years of
education were high in the nonyocuth programs as well. The percentage of
those receiving public assistance varies from around 22 to 30 percent for
all programs except the SYEP, where it was as high as 38 percenmt.

Analysis of data from the National Longitudinal Survey (NLS) can also
srovide informacion_on the characteristics of enrollees receiving various
services in govermment-gsponsored employment  and training programs.
Table 14 presents data om the services received by youthful participants in
employment and training programs for thg,year 1979. Females more often
than males were to be found in some form of classroom training: basic
2ducation, college preparatory, and skills training. This may, in part,
reflect the fact that the kinds of occupations for which females were
trained in these programs-~the white collar and clerical fields--wmore often
required classroom training, than those for which males were triined.

3iacks and Hispanics made use of most of the services to a greater extent
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Tabla 14

Proportion of Participants Receiving Various Services,
by Sex and Race

Sex Race

Type of Service Female Male Black Hispanic White Total
Job counseling 49 47 54 53 44 48
Basic education 22 17 21 27 15 19
English language 2 2 2 10 1 2
GED 12 I3 14 16 11 13
College preparatory 18 11 19 17 10 .': B YA
Skills 33 22 29 28 25 27
Subsidized jobs 88 90 85 88 90 89
Non—CETA job

placement 8 10 7 12 10 9
Medical 15 16 17 22 13 16
Child care 6 2 7 4 y3 4
Transportation 17 14 16 15 15 15
Total 48 52 35 11 54 100

Universe: Enrollments of civilians aged 14 to 21 on January 1, 1979 in
government-sponsored emloyment and training programs since January 1, 1978
(N = 2,558,000).

Source: Michael E. Borus, ed., Tomorrow's Workers (Lexington: Lexington
Sooks, 1983).
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than did whites, with the possible exception of subsidized jobs and non-
CETA 0D placement. So there has been a real or perceived greater need for
the provisiom of supportive services for minority youth in these programs

in addition to the employment and training provided.

The preceding chapter provided a background on the aature of
employment and training programs for youth: their development, a
classification of the different kinds of programs, and an analysis of the
xinds of participants in these programs. In the chapter that follows a
review of many program evaluations will be presented, with a discussion of
program effectiveness, particularly with respect to the different subgroups

in the yvouth population.



V. PROGRAM OUTCOMES~-~A SYNTHESIS

Although in theory the evaluation of program outcomes is a straight-
forward process, in practice it has often beean difficult. Uncil YEDPA~-
which consciously and specifically included "knowledge development" as an
important component of youth employment and training programs——evaluators
often did not begin their work until after a program had begun. This pften
disallowed well-designed experiments—-which should be set up prior to
program implementation--that could accurately measure changes specifically
attributable to the program in question. Evaluators have often had to use
inadequate data and conduct analyses very vulnerable to error and bias. In
discussing program outcomes, therefore, these weaknesses must be taken into
account. Some of the problems that have frequently occurred are summarized
below.

issues in Interpreting Program Outcomes

The post-program gains in emplovment and earnings of participants are
the most familiar indices of success. However, gains in emplovment and
earnings must be interpreted carefully. An increase in the average
2araings of a program participant may reflect the fact that he or she is
receiving a higher wage or it may imply that he or she is simply working
more hours. For this reason, increases in both earnings and employment
must be subject to scrutiny to determine whether ecomomic gains from a
program derive f{rom greater employment or from oJccupational wmobilicw
(increased wages). In his analyvsis of CETA craining programs—-those for

both  adults and youth--Taggacrt (1981) has found that, bv and large,

n
~3
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occupational mobilitv rarely occurs as a result of CETA training though
zains in emplovment often do.24

Further, since a large portion of young program participants are new
entrants into the labor market, many will show increasing employmeat and
earnings with or without an employment and training program. For this
reason, it is extremely importamnt to look at these gains with respect to
some comparison or coatrol group of similar youth who are not program
participants. Even in assessing adult-oriented programs, controls are
necessary since there may be a number of reasons why a given age cohort may
be experiencing the same gains over time. These include the payoffs to
their increasing experience, an economic upturn, etc.

However, if members of a participant group were more employable than
those in the respective nonparticipant group before the program, any
relative zains made by the former after the program may reflect their
greater pre-program employability rather than any program effect.23
“herefore, in assessing the ''gains" of a participant group, thev must be
analyzed with respect to a nonparticipant group that is similar in age,
education, socioeconomic background, geographv, etc.

Many of the program evaluations that have been undertaken have bpeen

severely f{lawed in their choice of controls in other ways. Even if a pool

24Robert Taggart, A Fisherman's Guide: JAn Assessment of Training and
emediation Strategies (Michigan: WE Upjohn Institute, 1981).

2SChoosing those most likely to succeed I5r a program has bSeen
raferred to as ''creaming." wWhile this has presented a problem in
2valuating programs in some cases, so has the reverse. Oftan the least
2uplovable, so-calied "hard core" youth predominate in programs and must be
sompared ty similar youth to prevent downward bias in post-program

dufiomes.



of identical youth--some of whom participate in a program and some of whom
do not--can be found, unless program participants were selected at random,
there is still a problem of self-selectionm bias. Tn other words, if those
who were in the program entered out of their own volition and choice, then
that action may reflect a difference between the participants and the
control group. The former may be more motivated or may have better
information cthan the coutrol group, giving them an unmeasured and
uncontrolled-for pre-program advantage over the comparison group.

Second, there have been problems in finding control groups. Often
evaluators have not entered the evaluation process until after a program
has already begun. Unless the pre-program characteristics of participants
have been clearly identified and carefully documented before the program
begins, it is impossible to determine what sn identical control group
should look like. Further, even ‘if a control group can be idencified,
there is no way of «nowing how that group has changed since the program
began. Sometimes program dropouts or applicants who were not selectad for
the program are used as a comparison group. These groups are useful in
that they have often filled oﬁt the same forms and completed the same pre-
tests as program completers, but program dropouts or rejects are unlikely
to be the same as completers. On the one hand, dropouts may have been less
motivated or less able to complete the program. On the other hand, they
may nave been more motivated and qualified, perhaps having drcopped out to
take a z00d job. Applicants who have been rejected mav have bifn rejected
because thevy were ov;rqualified (i.e., having greater pre-program
empiovability) tnan those accepted or Zor being less qualified than chose

accented (i.2., the

‘cream" of the applicant pool was selected).
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Because of these problems, many researchers have drawn their control
samples from longitudinal surveys that have been taken separate.v. For
example, a control sample may be drawn from the National Longitudinal
Survey (NLS), from Social Security data, or from the Current Population
Survey (CPS). If cthese surveys extend through the relevant pre-program to
post-program period, one can take a true "snapshot" of a control group
before and after a program. Unfortunately, there is no guarantee that one
will be able to extract a control group identical to the participant group
from one of these surveys, since'chey have been ccnducted with other goals
in mind. TFurther, unless the survey asks about participation in governmené
programs, there may be program participants "con:aminacing"_ the control
sample, whom the researcher cannoc identify.

Another important consideration is the appropriate time period for
evaluation of program effects. For example, it 1is conceivable that a
program graduate may experience a cut in earnings at first, because he was
able to obtain a low-paying entry level job that promises promotions and
higher future earmings in the long run. Further, while the participant is
taking part in a program, the nonparticipant may have been out seeking a
job, giving the latcter a head start on the participant. In the short run,
therefore, the control group may have higher post?prcgram emplovment and
earnings than the treatment group whose members have taken a drop in
earnings to .avest in "human capital.” The '"success" of a program,
therefore, may only be determined after allowing for a certain time lag.
The acceptable lag period is determined by the program analyst, based on
2is «nowledge of the program and the costs associated with a longer lag
Jeriad. JSometimes this decision is affected dv reporting deadlines and the

Jptimal period cannot be used.

€0
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One other factor that may affect short-run program outcomes 1is§
sometimes veferred *» as the "placement effect."?® 1: 3 program has a
strong placement component, then participants will be "placed" in jobs more
quickly. Their post-program earnings may be higher in the short run Chan
controls or members of other programs. If the "placement effect” decays
over time, however, net post-program gains may disappear in the long run.
Similarly, on—the-job trainees have the advantage of being in a job when
they finish training, as opposed to classroom trainees who must look for a
job after their training period. Therefore, comparisons must take into
account the relative placement advantage of OJT participants in the short
run. Once again, long=run comparisons may provide different information on
net gains.

Another important measure of program success is the benefit/cost
ratio, or the relstionship between program costs and individual or societal
gains. In measuring the payoff (benefit/cost) one must first determine
which cost to compare with which benefit. Costs and benefits can be
estimated for societv as a who le~-including, therefore, costs and benefits
to participants and nonparticipants alike. Costs and benefits can also be
estimated simply from the taxpayers' point of wview, excluding those of
program participants. Finally, costs and bdenefits can be estimated from
the participants’ viewpoint alone.

Further, this kind of analysis depends on a range of assumptions. One
of the most important assumptions concerns the rate of d.scount used when

projecting costs and benefits into the future. 1In order to compare (osts

“Sfaggar:, A Fisherman's Guide.
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and Dbvenefirts which accrue in different time periods, values must be
"discountad" or coaverted to praesent value unics. The outcome of this
exercise is very sensitive to the discount rate that is selected. dnother
assumption concerns how far into the future it is expected that net post-
program gains will accrue and the extent to which they will decay over
time. Other assumptions hive to be made in imputing the "shadow prices" of
certain costs and benefits that have nonpecuniary aspects, such as
assigning a monetary value to the benefit of reduced criminal activity and
estimating the value of output produced in these programs. Other benefits
from these programs that are not easilv measurable in monetary terms are:
(1) improvements in job awareness, satisfaction, aspirations, and work-
related attitudes, (2) increases in self-esteem, and (3) improvements in
health, education, family formation, and "responsible citizenship."

Taggart points out that di‘“ferent assumptions must be made in benefit/
cost calculations for different types of programs.27 For classroom
training the cost of training is easily determined ‘rom che program
costs. To calculate the costs of training for am OJT program wl.ere
trainees are paid the same wage as regular workers, however, one must
estimate the difference between the trainee's wage and his productivity and
include that difference as a cost. This is then added to direct training
costs and the administrarive and transfer expenditures that are used in the
cost calculations for classroom training nrograms.

There are also practical difficulties that may affect the intarore-

tation of orogram outcomes. for example, a program design wmav bYe

2 .. .
*7Taggart, A Fisnerman's fuide.
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theoretically sound but the implementation of activities mav contaia
inconsistencies that affect outcomes. Or che framework Syr daca analvsis
may be appropriate but the data collection procedures used in the program
evaluation may be seriously flawed.

Unfortunately, many program analyses do not include evaluations of the
implementation process icself.és In regards to data collection, several
problems arise. Ome difficulty involves the reliability of the 1interview
process. Often interviewees may not be willing or able to provide accurate
information om such things as previous earnings. They may be reticent to
answer personal questions concerning their family situation or their
receipt of public assistance. In the case of youth, parents--who are
surprisingly uninformed about the employment and earnings of cheir
offspring~—often are the ones providing the interviewer with such
information. Furthermore, follow-up surveys become more and more difficult
as members of the original interview pool move or become less willing to be
interviewed again. This attrition in the original sample may be
particularly problematic if it is biased towards a particular group of
people, If, for example, the more "unstable" nembers of the orig nal
sample are those more likely to move and to be difficult to locate, then
over time the sample becomes biased in favor of the "more stable" group,

biasing long-run, post-program results in that direction as well.

'sAn analysis of the implementation of the WIN program found clear
avidence that "[H]izgh performing local WIN wunits tended to differ
systematically from low performing units in the way thev were managed and
lelivered services to c¢lients.” John Mitchell et al., Impiementing
wejfare~Emplovment Programs: An Institutional Analvsis of WIN Program
(Washington, D.C.: Government Printing Office, 1380), p. xix.

€3
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Because of many of these problems in oprogram evaluation, the VEDPA
initiative (nciuded a strong research component ia order to provide for
more careful and systematic program analyses. The research agenda
incorporated into YEDPA was extremely significant as "[N]ever before has
legislation provided so many opportunities to develop knowledge aboutr a
single problem of public coancern."29 Ppart of this knowledge development
activity included the collaboration of the DO. and Educational Testing
Service (ETS) in the selection of a relisble set of assessment
instruments--e.g., standardized program intake and exit forms, pre- and
post-program tests, and program completion and follow—up survevs—-to be
used in a wide variety of programs sponsored under YEDPA. In using these
instruments not only could individual programs be assessed employing the
same battery of tests, but evaluations across programs and types of
programs could be made. The results from this project have promised new
insights into the effe-tiveness of vouth employment and training programs.

Program Jutcomes

Unfortunately, many of the results from YEDPA are still unavailable at
this poiat in time. However, much can be learned from the litsarature that
has been published on programs that preceded YEDPA. Further, preliminary
reports from the YEDPA projects have already begun to shed important
insight into the effectiveness of these programs for vouth.

4ork Experience Programs. work experience programs make up cthe

overwhelming share of the available emplovment and training programs ‘or

7outh 1in both the pre-CETA and post—-CETA periods. Unfortunate.v, manv

:9Andrew 3. Hahn, "Taking Stock of YEDPA; The Federal Youth Eaplovment

Iniriarives Part I," Youth and Societv, vol. ll, no. 2 (Decemper 19797,
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studies have shown these programs as having minimal effects on the postc-
srogram emplovment and earniags of vouth. There is some evidence, however,
that "enriched" work experience programs--those combining work experieace
with some traiping, counseling, and placement assistance-—may be more
effective. A wirk experience program without these components often proves
to be little more than "a comoination income maintenance and maturatioa
device to help youths stay out of trouble. "3

The Neighborhood Youth Corps (NYC) was the first major youth-oriented
work experience program. It was established as a part -f the Economic
6pportunity Act of 1964. Its purpose was to provide work experience and
training to low-income youth. The program had three components: (1) an
in-school component to provide part-time jobs for in-school youth; (2) a
sumper job program for low-income youth; and (3) an ouc=-of-school Program
to provide work experience and develop the employability of low-income,
out=of-school youth.

The <first two components were directed towards giving youth an
economic incentive to remain in or return to school. The out-of-school
component went through two phases, NYCl and NYC2. The NYC2 program was
directed more towards 16~ to 17-year—old dropouts, a younger group than in
the NYCl. It also placed a greater stress on training than work experiance
a8 a result of dissatisfaction with the "meaningfulness" of simple work
axperience £or disadvantaged vouth.

A study Ov Robin found no impact of the NYC progrum on dropout rates,

schooi performance, occupational aspirations, work attitudes, 2mpiovment,

30?erry et al., The Impact, p. =49. This reference was made with
regard o the NYC program.
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dr <criminal ac:ivicy.31 However, the follow—~up period in this studv was
onls one vear and the control 3roup was chosen from the waiting list of
applicants. Another study by Walcthur and Magnusson found no effect of the
NYC program ‘on male employment and earanings, though females in the
experimental group did do better with respect to controls in these
areas.32 Male participants did shcw greater post-program participation in
academic and vocational education than did nonparticipants. The follow-up
period varied and was only a few months at best. Controls were chosen from
the applicant waiting 1list but were found to be well matched with
participants.

Under the restructured NYC2 program, a combination of work experience,
remedial education, and skill training was to be offered. However,
according to a study by Walthur and Magnusson, a majority (86 percent) of
participants still spent at least some cime in the work experience
ccmponenc.33 This 4tudy also found no measurable change ia emp loyment in
comparing NYC2 to NYCl participants and in comparing NYC2 participants to
their control group. The follcw—up inferviews were conducted after a vear
and controls were chosen from school records, matching each sample member

with someone dropping out of a similar school, at the same grade level,

3lGerald D. Robin, An Assessment of the In Public School Neighborhood
{outh Corps Projects in Cincinnati and Detroit (washingtom, D.C.:  U.S.
Department of Labor, 1979). -

32

Regis H. Walthur and Margaret L. Magnusson, A Retrospective Sctudv of
the Zffectiveness of OQut of School Neighborhood Youth Corps 5?05;ams‘1n
Four Urban Sites (Washington, D.C.: U.3. Department of Labort, 1967).

333egis H. Walthur and Margaret L. Magnusson, A Longitudinal Studv of
Selected Out of School NYC~2 Pregrams in Four Cities \washingtom, D.C..
J.3. Department of Labor, 1975),
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during the same vear. A studv bv Xisfer found little overall affact 3f the
4YC program except a marked increase in black female participants' earnings
in 1972 and 1973 (from a sample drawn in 1969,k 3% Although final follow-up
interviews ian this study were completed only a year after program
completion, social security records of earnings up to five vears later were
added to the survey data. Controls were sampled from a pool of program
eligibles from each of the ten SMSAs covered in this analysis.

Another major work experience program for youth has been the summer
vouth programs. A summer youth program has been available to disadvantaged
vouth since the early 1960s. Along with the Job Corps, it is one of the
most durable of the youth employment and training programs. Unlike the Job
Corps, it has taken different names. In the past three vears it has served
over 800,000 disadvantaged youth (from fourteen to twenty-one vears old),
on average, per year. According to Hahm and Lerman, "estimates suggest
that between 60 to 75 percent of al! emplovment growth among povertv area
teens during the summer of 1979 can be attributed to the SYEP program,"35
making it an extremely important program for disadvantaged vouth. Over 65
percent of participants are black and other minority youngsters.

Over the years summer youth programs have been highly criticized for
providing "meaningless" work experience and negligible training, producing
a program having a wminimal impact én the future emplovability of

sarticipants. In response, several monitoring and technical assistance

3yicholas Kiefer, "The Economic 3enefits of Four Manpower Trainiag
?rograms," presented at the Conference on Evaluating Manpower Training
?rograms, Mav 4-7, 1976,

: . - -~ : - <7 - .
3‘Andrew Hahn and Rober:t Lerman, Representative TLOdlags Jrom YEDPA
Jiscrationarv Projects (draft), p. 72,

<R
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activities were initiated bv the Departmenr of Labor and the Office of
’
Youth Programs {JY?) of :he SYSP in 1979 and 1980.30 one studv of over
2,000 worksites by the Office of the Inspector General of the DOL found
charges of fraud could not be verified and that most jobs (84 percent) were
"meaningful." The latter finding was also verified by an ETA study.
However, a monitoring effort by the OYP did find problems of inadequate
work activity being proq}ded participants in 40 percent of the larger urban
worksictes., The DOL and OYP studies also found problems of inadequate
supervision being provided at many worksltes. In 1980 technical assistance
!
grants were provided to some of the m%t croublesome worksites by the OYP
in order to improve their quality. As a result of these efforts:

The SYEP program has been omne of the most comprehensively

monitored programs of the U.S. Department of Labor im recent

years. Overall, the findings of monitoring activities show a

substantial improvement in the quality of the worksites and

supervision of the SYEP program during the past few vears.

Moreover, program monitoring has come to be an integral part of

the SYEP effort, as responsibilities for the monitoring effort

have been delegated increasingly co the regional offices and to

local prime sponsors.

However, it must also be pointed out that one of the main purposes of
summer programs for youth--whether acknowledged explicitly or implicitly--
has been "to achieve equity goals and diractly or indirectly reduce social
tensions.' 38 So although the SYEP has been categorized as a work

axperience program and although it often has been evaluated as such, the

redistribution of income is an important element of this program. wWhether

JGThese iniriatives are surveved bSv Hahn and Lerman, ibid.

3715id, 9. 77.
k]

3SSrnst Strcomdorfer, ''An Analvsis of Curreat Youth Iniziatives," in
Anderson and Sawhill, Youth Emplovment, p. 98.

.« - 8§
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this is necessarily undesirable in cerms of the eventual long-run outcomes
I3r participants will bde discussed in a later section.

Further, while a recent study by A. L. Nellums and Associates on the
Summer Youth Employment Program (SYEP) did not find greater full-ctime
employment for participants relative to nonparticipants following the
summer, it did find chat participants returned to school more often than
nonparticipants (explaining the low rate of full-time employment) and chat
participants had a greater degree of part-time employment than
noaparticipants. 39 Similarly, Hahn and Lerman in reviewing various
"enriched" summer work experience programs undertaken by YEDPA find chat
they have 'consistent postive effects on school enro!lment rates" relative
to concrols (often participants in the regular SYEP) even though "summer
enrichment programs tended to deal with youth who were older and more
disadvantaged than even the economical' disadvantaged vouth eligible for
the regular summer program."*0 These programs combined career exploration,
counseling, placement, and other surpportive services with work experience.
Several of these programs also resulted in increased emplovment rates among
participants relative to controls at the time of the eight-month follow-up
interviews, )

A preliminary conclusion to be drawn from the preceding discussion is
that work experience programs can be important ia providing an incentiva

for vouth to remain in school. They are thereiore more appropriatelv

39A. L. Nellums and Associates, I[mpacts of SYEP Participation on Werk
Related 3ehavior and Attitudes of Disadvantaged Youth (Wwashiagrom, J.C.:
Z.5. Department of Labor, 1980,

«J

Hann and Lerman, Represencative Findings, p. 37.




63

iirected towards vounger, ia=-school vouth, However, experiments with
“anricned”  programs  aave  also  showa  some  positive lapacts oa school
enroliment among older, hard-core disadvantaged vouth. These results, as
well as the efforts by the OYP to improve work-site supervision ia these
programs, will likely improve the credibility of these programs. But it
must be emphasized cthat youth often counsider work as a substitute for
schqoling——as was discovered in a study by Barclay et al.4!l  So nonsummer
work experience programs must be designed to encourage, if not require,
vouth to remain in school.

One such program authorized under YEDPA, the Youth Incentive
Entitlement Pilgc Projects (YIEPP), actempted ro use the promise of a job
to keep youngsters in school and to encourage dropouts to return. YIEPP
guaranteed or "entitled" a job to any youth, 16 to 19 years old, who was
2conomically disadvantaged and resided in one of the selected geographic
areas chosen for this pilot project. The youngst r had to be in school or
returailng to school. He had to stay in school--until graduation~-to remain
i1 the project., Part-time jobs were provided during the school vear and
full-time jobs were guaranteed during the summer. Seventeen communities
were selected-—competitively--to participate in this pilot pro ject.

The purpose of this project was to test the effect of a graranteed job
on the schonl retention and completion rates of disadvantaged voungsters.
-t represenced the first test in the nation's historv of a job guarantee.

Althougn YIEPP was primarily a work experience program, insofar as it
2 b :

*iguzanne Barclay =2t al., Schooling and wWork Among VYouths from Low
Income Households (New York: Manpower Demonstration Researcn Corporation,
L3790,

~J
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provided voungsters with incentives to remain in school, basic education
s2ucl 1lso be  comsidered an izmportant  component  and program goal.
Furthermore, subsidies were provided to private emplovers to hire YIZPP
participants, making incentives to private industry an element of this
program as well.

According to a study by Diaz et al., in areas where the economy was
slack, enrollment levels did appear to be higher when a job guarantee was
provided.#2 So the effectiveness of this kind of program depended upon the
range of opportunities available to youth. YIEPF was not as successful in
bringing in dropouts, although it was found that the latter were more
amenable to returning to school if so-called alternative schools were among
the range of possibilities. It was more difficult to get them to return to
the traditional schools they had left, where they would be older than their
classmates.

In addition to the studies Jiscussed above, the Supported Work
Jemonstration Project should be noted. Though not solelvy a vouth program,
one target group was disadvantaged high-school dropouts. This project was
a carefullv designed research project where various biases were avoided bv
randomly assigning applicants to the work experience program or the control
group. No statistically significant differences were found in the posc-
program empioymenc and earnings of participants relative to controls
27

{interviews were conducted as late as months after enroliment).=3 This

2.

william Diaz et al., Eatitlement implementation—~Two Y2ars

Zxperience, Youth Develooment Report 1l.2 (washington, D.C.: Goveroment
2rinting Office, 1980).

‘3Manpower Demonstration Research Corporation, Znhanced Work

?ro ects=-The Supported Work Approach for Youth, Youth Knowledge Develoment
Report 7.3 (Washingtom, D.C.: Government Printing Office, 1980).
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{s consistent with the findings for the NYC2 program for dropcurs. This
leads to the conclusion that Zor out-of-school and older vouth for whom
schooling is ao longer an issue, work experience alone does not appear to
benefit program participants.

The only exception to the conclusion that work experience programs did
not lead to gains in employment in earnings, were the findings in some of
the NYC studies of the employment and earnings benefits to young women
enrolled in work experience programs. This outcome is also reported in a

b4 While the net impact of work

study of youth in CETA bv Westat.
axperience in CETA was positive (though insignifi-~ant) for young women, it
was negative and insignificant for young males. Wiether this is a result
of greater gains to these women (relative to men) from the work experience
program or a better response by employers to women with work experience
(relative to men with work experience) is not clear. However, there has
Jeen an increasing demand for low-wage c:lerical labor during the time these
Jrograms nave been in effect. It is conceivable that work experience is
considered a sufficient background for women to anter these jobs, while an
insufficient one for men to enter the more male-stareotvped jobs. This is

a subject for which further research would be in order.

Skills Training Programs. It has been difficult to evaluate the

impact of skills training programas on vouth. Though young people
participated extensively in training programs under the MDTA and CETA,
these programs were not specifically targeted on wvouth. And though vourh-

targeted programs have incorporated <cCraining accivities, 1ir is often

*“desctat, Inc., "Technical Note: Net Impacts for Youch," {Rockvil le,

Marviand: Westat, Inc., 1981).
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difficuir to find specific vouth programs which have traiaing as their
primary activity, So while it 1is possible to find evaluations of =he
impact of the MDTA or CETA-OJT components on all- participants, until
recently it has been difficult to isolate their impact on youthful
participants. And while it has been possible to evaluate the impact of
programs such as the Job Corps on youth, it is difficult to isolate che
impacts of the training component within this program. Furthermore, there
are the examples of programs such as the MDTA Chicago Jobs Program for
vouth and the NYCZ program in which training was a primary component in che
program design, but did not prove to be so in practice. Nevertheless,
recent studies from YEDPA programs and from longitudinal data on CETA have
Yegun to shed some light in this area.

The Manpower Development and Training Act (MDTA) was one of the first
programs providing training for youth. Originally geared towards cthe
retraining of older estabiished workers, by the time of its implementation
in 1962 che need to direct resources to the overwhelmiang problems of vouth
Secame apparent. The MDTA allowed for a wide variety of training
activities: remedial training, classroom skills training, on-the-job
skiils training, and various supportive services including training
allowances. It also established a fairly flexible administrative structure
thac allowed for a variety of programs or changes in focus over Ctime.
“herefore, it was able to adjust to new concerns 3f vouth and minorities.

KXiefer's study has found that MDTA training had a far greater imp;c:

on the earnings of ‘emale trainees relative to their comparison group than

> anales, who seemed > lose ground relative o their comparison group

-

J

after the program.” Other studies of the MDTA (e.3., see Perry ot al.)

)

z,
“Sxiefer, "The Economic 3enefits."
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have shown the primary gain to be in emplovmeat rather than earnings, with
Woren trilaees once agaian showing zhe reatest 3aias With raspect to their
control Zroup.

In one Westat study of youch in CETA, the on—the-job trainiag (OJT)
component was found to have a posicive and significant impact om young
white males, young white females, and young black females.%6 Itg impact
was positive as well for young black males, but the results were
insignificant, as were all net impacts of the different CETA components
with respect to young black males. OJT performs significantly better,
however, than all other components in terms of net post-program outccmes
for youth.

It should be noted, however, that the Westat study is flawed in many
ways. The data used was the Continuous Longitudinal Manpower Survey (CLMS)
of CETA participants and a matched sample of nonparticipants from the
Current Population Survey (CPS). The CPS does not zive information as to

whether those surveyed have ever participated ia CETA, so the daca

P
wv

contaminated. Since the participation of disadvancaged vouth in CETA is
relatively high, the proportion of disadvantaged vouth in the mactched
sample with some CETA experience may also bYe high. This will also be
complicated by self-selection bias.

[t should be noted that other studies of CETA, though focusing on

adults or all workers, show similar results. A recent evaluation af CETA

pragrams, agiin by Westat, shows OJT enrollees with the greatest gains in

‘éwestat, Inc., "Technical Noce."
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edraings and employment relative to> those in other CETA components.*+’ A
joint study by the Congressional 3udzet 0ffice and the Nationa! Commission
on Zmplovment Policy shows both OJT and classroom training as consistencly
performing well.%48 Further, Taggart in his review of CETA performance
makes a strong case for the effectiveness of 0JT.%49 According to his
calculations, the social benefit/cost ratio for CETA OJT ravges from a high
of 4.35 to a low of 1.57.

Although it may be difficult to disentangle the effects of rraining
from that of other program components, some conclusions can be drawn from
recent programs for youth. For example, Taggart has pointed out that the
significant difference in the Job Corps impact on out-of-school youth

compared to that of the Supported Work Project on these young people "nay

be due to either the residential factor or the greater impacts of s
training rather than work approach.”30 He also pointed to the fact that
participants in the Ventures in Community Improvement (VICI) program~-
emphasizing greater supervision and training-~had higher post-program wages
than those 1in the regular YCCIP program. The Service Mix Alternatives
demonstration found that participants in the trainiag—oriented component

had a gzreacer degree of post-program full~time employment than those in

*7Westat, Inc., Post Program Experiences and Pre/Post Comparisons for
Terminees Who Entered CETA During Fiscal Year 1976 .Washingtom, D.C.: U.S.
Jepartment of Labor, 1979).

f

*aCongressional SBudget Office and National Commission on Emplovment
Policvw, CETA Training Programs——Do Thev Work For Adults? {Washington,
J.C.: Congressional 3udget Office, 1932).

o

Taggart, A Fisherman's Guide.

3t cos .
’)Taggart, 1bid., 0. 1i3.
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which work experience was emphasized. Finallv, a study of vouth in the WIN

"

2T2gram found that those with OJT were comsistantly better sbla ty find
work .f{ter WIN than those participating in any other activity.51

Examples from the Youth Community Conservation and Improvement
Projects (YCCIP) have been particularly instructive. This program was
available to 16- to 19-year-old umnemployed vouth. (Participants were
engaged in community improvement projects.) Both in~school and out-of~
school youth could participate, but out-of-school youth with severe
employment problems were the primary target. VICI was one of the
demonstrations undertaken under YCCIP and was unique in being run bv a
nonprofit intermediary corporation--the Corporation for Public/Privace
Ventures.

A study by the Corporation for Public/Private Ventures found that one
month following the program, boch VICI and YCCIP youth did better cthan
controls=-who were eligible yvouth on waiting lists--with respect to post-
program wages, finding unsubsidized emplovment or union apprenticeships,
and obtaining union memberships. VICI youth had significantly higher 7ages
than controls and other YCCIP youth. They also had higher post-program
ievels of employment, had more success gaining full-time as opposed to
part-time eomployment, were wmore likely tco find work similar to their
training, and were more satisfied with their training program than other

- - 37 . - .
YCCI? youth.?< These results persisted afrer three months with respect to

Slsnn Richardson, Youth ia the WIN Program: Report on a Survev of
Client Background, Program Experience, and Subsequent Labor Force

2articioation (Washiagton, D.C.: Bureau of Social Science Research, 1975).

32Corporatian for Public/Private Ventures, Enhanced Work Projects~=The
caterim Findings from the Ventures in Communitv Improvement Demonstraticn,

7outa Knowledge Development Report /.35 (washingtom, D.C.: Government
®°rinting Office, 1980).
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stner YCCIP participants, although data on the control group was not
available at the time of oublicacion.

The greatest failure of VICI was in not providing adequate training
for females. Eighty percent of participants were black, 73 percent were
dropouts, but ouly 19 percent were women. It was found that not only were
supervisors more reticent about working with women, but that females in
this particular age group-~16- to 19-year-olds~-were less willing to accept
nontraditional jobs. It also appears that this program was more attractive
to 18- and 19-year-olds (70 percent) than to those who were younger.

According to the evaluators of this program, the use of union
journeymen as supervisors was "key" in the successful operation of the VICI
program. Program operators also maintained close relationships with unions
throughout the operation of VICI.

O0f course, there is a strong placement effect associated with OJT
since, by definition, in order to obtain OJT one has to be "on the job."
3ut that does not diminish the importance of using OJT as an emplovment and
training strategy. Time and resources may be better speat in funding
training in an established job, rather than providing training in the hopes
of finding a job later. In regards to vouth, however, this feature of OJT
secter recommends it to older, out-of-school youth thanm to those still with
school commitments or still unsure of their occupatiomal preference.

One of the main trainers of vouth is the militarv. According to
Cooper, after DYoot camp 953 percert of recruits attend some kind of %ormal
technical school. de states that '"casual oxamination of the evidence"”
shows that “black and high school dropout veterans both :end to see greater

zains f{rom their military service ia subscquent civiiian empiovment rhan do

a §
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white high school gzraduate vetarans. Certainly a mnore rigorous
2mpizical analrysis of the impact of militarv training on veterans' civilian
employment and earnings would also contribute to the uaderstanding of the
effectiveness of wmilitary training. (Military service mnay simply be
providing a credentialing effect too, but this is a problem wherever one
looks at training.)

There are other forms of training as well. Detail about the
effectiveness of a high school and college education will not be presented
here since this has been well-documented in the education literature.
Various attempts under YEDPA to encourage coilege attendance (e.g., Career
Advancement Demonstratic: Project) and to increase collaboration between
training programs and secondary schools resulted from the recognition of
the importance of educational institutions in providing training. Further,
it should be pointed out that CETA classroom training has been found to be
2ffective with respect to employment and earnings when it has bee: of
sufficiently long duration. In regards to youth in particular, the Westat
study has found net outcomes for classroom training were positive and
significant for white males and females, positive and insignificant for
black females, and negative and insignificant for black males.sa Further,
Taggart estimates the social benefir/cost 1ratios for CETA classroom
traiaing (for all workers) as ranging fvom a high of 4.48 ro a low of

£.03.23 Vocational education--particularly post-secondary vocarional

’BRichard V. Cooper, "Youth Labor Markets and the Militarv" (5anta
Monica: Rand, 1978), o. 31.

(W)
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sescat, ilac.,, ''"Technmical Note."
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2ducation--his also been associated with zains in emplovment and earniags,
sarsicularly Sor voung black malas.?P

Emplovabilitv Programs. Programs solely devoted to increasing the

emplovability of youth were discredited in the early experiments with
employment and training programs. Too often "employability™ was associated
only with work habits and attitudes, with little emphasis on actual
training. So while there may be an employability component ian many
programs, it is difficult to find examples of programs in which the impact
of employability activities--taken alone--can be isolated. In spite of the
poor reputation of employability programs in general, the Job Corps, which
is defined in this paper as an employability program, is probably one of
the most successful of all youth programs. This seeming contradiction
derives out of differences in one's interpretation of what "employability"
means and the evolution of this concept within the Job Corps.

If programs for improving the emplovability of vouth are solely
concerned with improving the attitudes and work huoits of voung paople thev
generally are not successful in doing so. Employability programs often
have engaged in what Mangum and Walsh (1980) appropriately refer to as
"aon-skill training.”37 The emphasis often was on orientation to the world
¢ work, the teaching of coping skills, partaking in self-assessment
activities, developing good work habits, the:correct attitudes a.d modes of

iress, and remedial educatiom. It was found that programs only offering

:Gﬂational Commission on Emplovmeat ?Policy, The Foderal Rol2 in

Jocational Education (Washington, D.C.: National Commission an Zmpiovment
Palicy, 13817.
3

-
‘Mangum and Waish, Progsrams for Youth.
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"qoa=-skill training"

had very high dropout rates. Mosc applicants encer a
program in qopes Of acquiring either traiasiang or placement in a job. If
these employability activities were not somehow tied to these ends, they
were found to have little impact on program participants.

An early example of an employability program is the MDTA Chicago Jobs
project. Although training was a component of this program, an evaluation
by Gurin found that few "meaningful" occupational skills were actually
taught. Gurin also found that those program components emphasizing skill
development had lower dropout and absenteeism rates than those that did
aot, He noted a growing sense of "purposelessness" among those not
receiving triining so that their attitudes actually worsened exactly when
greater emphasis was being placed om improving attitudes:

It may seem obvious to stress the fact that motivation to remain

in such a program will diminish when a person feels he is not

receiving the training that will be relevant in the job world he

will enter after leaving the project. But the focus om the

other needs such trainees have--their attitudinal and behavioral

problems, their literacy problem—-has sometimes in the past

operated to make one minimize this obvious point. The concern

over the "special" pathological motivational problems of cthis

population of youth can blind one to the fact that many of their

motivational problems are fairly straightforward rggc:ions t9

some obvious realities in their immediate situation."

This pattern was repeated in the WIN program where it was ‘sund that
"projects which relied heavily on sendine all or most clients through basic
2ducation, orientation, and institutional training seemed :o have high

irJpout rates for ail enrollees."?? Further, Mangum and walsh comment on

the Zfact that program performance ia the Job Corps actually improved when

‘53urin, inner litwv Nezro Youth, . li.

59%ichardson et al., Youth in the WIN ?rogram, 9. 9.
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aaay “frills”

of the proyram wer2 slashed and emphasis was redirected ‘rom
motivational ctrainiag t> trainiag aind aducation specifically diracted oo
job performance,.

Work habits and attitudes are, of course, difficult to measure. For
the YEDPA projects an entire battery of pre—-program and post-program tests
was developed, including some to measure vocational attitudes, self-esteem,
work attitudes, etc. These cests were given to youth in a variety of
programs. A preliminafy surve:- of the impact of various programs on work
habits and acciCudeé, as measured by these test results®0 found that they
had little effect on work-relevant attitudes. Where ilmpacts were found,
they were modest in size and had no c.ear relation to success in the job
market. So even the more sophisticated and more carefu{ly evaluated YEDPA
programs demonstrate the difficulcties in changing attitudes.

Furthermore, research has shown that there may be no clear
relationship between certain positive work attitudes and job. market
juccass., Andrisiani's analysis of NLS data found cthat overly high
ambition~-deriving from a lack of adequate labor market novledge-~may lead
t> greater Job dissatisfaction and turnover than low expectations.5!
Gurin's study found that those black males with the greatest "internal'
orientation~~those most likely to consider themselves, rither than external
phenomena, as being responsible fc: success in the labor market--were

actiallv less successful, contrarv to the conventional wisdom with respect

°0Y3uch ?rograms, Wdiater [982.

242341 And-isiani, "The Establishment _.f Stable and Successful
Imp.oment Careers: The Role of ‘Work Attitudes and Labor Markect
Xnowledge," in U.5. Department of Labor, Youth Unemplovment.
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t> the r2latioaships of iatarnal/excernal attitudes towards success.62
Those dlack maies who were more likelv to believe that luck and racial
d4iscrimination played important roles in one's ability to succeed actually
" made smoother adjustments to the labor market, whereas a focus that was too
internally oriented led to umnnecessary "intrapunitiveness" in young men who
were faced with very real obstacles to success. Finally, as pointed out
earlier in this paper, it is very difficult to discern whether it is one's
attitudes chat affects one's ability to get a job, or whether the
actainment of a job is more responsible for changing one's atritude.
Cerzainly, job-market success and job-relevant attitudes are self-
reinforcing,

As stated earlier, the notable exception to the failure found ino
employability programs is the Job Corps. But the Job Corps itself has
changed over time, placing greater emphasis on training in recent vears.
Jne >f{ the two most survivable of the youth programs, i: was escablished
ander cthe E0A 1a 1964, It is targeted on severely disadvantaged vouth;
those from low-income households with severe personal problz2ms that may
atfect ctheir ability to successfully participate in ocher kinds of

-

programs, i.e., the '"hard core" vyoutn. it is wunique 1in providing
residential centers where these disadvantaged voungsters can live and work
separate from their 'negative' home environment. lothing, health care,
room and beard, and a stipend~-quite small relative to other wouth

arograms-—are also provided. Men and women !6 zo 22 vears old who are U.S.

zitizens sre eligible if ch»v are determined to be severely disadvantaged.

4y
jo AP

Gurian, Ianer Citv Negro Youtn,
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There werz many problems with the Job Corps as originallv conceived.
Res:dencial ceaters were located ia largelv rural areas J4nd extreme
homesickness was a major source of dropouts. The centers were moved closer
to urban areas which reduced transportation costs. A greater emphasis was
placed, naot altogether successfully, on increasing female e¢rnrollment.
Furthermore, per capita expenses have been cut and services streamlined—-
evidently without deleterious effects--by successive administrations.

With the new initiatives for youth ia 1977, plans were made to expand
the Job Corps. These plans included a doubling of total enrollments as
well as improving operations. Some of these improvements included
increasing contacts with prime sponsors and the Armed Forces for Job Corps
referrals; establishing an Industry Work Experience Program to strengthen
linkages to the labor market; introducing new reading and GED programs, as
well as implementing an Educational Improvement Effort to try alternative
education strategies; and introducing a world of work program £o provide
job-seekiag and job~holding skills.®3

8y 1980 there were approximately 30 civilian conservation centers
(CCCs) administered by either the Department of Interior or the Department
af Agriculture. There were 70 Job Corps centers under the aegis of the
Jdepartment of Labor, but run under contract to state and local governments,
private for-profit and nonprofit firms, CBOs, and prime sponsors. These
contract centers have an average capacity of 600. All in all, by 1980

there were 43,600 slots in the Job Corps that served 103,800 participants.

53, o .
J.5. Department of Labor, Emplovment ard Training Renort of =he

?resident 1379 (Washington, D.C.: Government Printing Ottice, .980,.

&3



~3
~4

The Job Corps is classified hers as an emplovability program as it
still empiasizes che placement of participants in residential centers
within which 'complete remediation" in a controlled environment can t ake
place. Basic skills, discipline, and training are all important
components. Although this i3 a very expensive program, the social bemefit
cost calculations indicate this program is economically efficient.

According to Mallar et al., the Job Corps has a positive impact on the
employment and earnings of participants, increases the probability of
participants finisbing high school or obtaining an equivalency degree,
increases participants' probability of entering college, and decreases
criminality and the degree of welfare dependence among participancs.6“
rurthermore, these effects did not decay after a two-year follow-up, excépc
in the -.ase of reductions in crime., The impacts on employment, earnings,
2ducacion, and welfare receipt were larger for women without childrea than
for those with children. Furthermore, participation of women in the Job
vcrps  appears to delav Tamily formarion and decrease the incidence of
2xtramarital chilatearing. Among participants, whites and Hispanics nad
71Zner net post-prog am 2mployment and earnings than did blacks or American
tadizns. Those over (3 vears old did better than those under age 18.

Considering that tne Job Corps is targeted on "hard core' unemp loved
7cuth, rhese results are aeven more impressive. There is much to be said,
therefore, for 4n  employability program of this tvpe. Complete
remedlation, however, involves a little bit of everything: work’
»xperience, traliiing, placement, remedial education, and the maintenance of

4 o2siiive, discipiined environment. CEmplovabilitv in this zontext deals

“charles Mallar et al., Evaluation of the Economic Impact »f the Job
-2r2s ?rogram (Washiagton, D.C.: U.S. Department of Labor, 19787,
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@#ith the (€otal person--mot just attitudes-—and recorgnizes the tapact of

[}

one’s job market axperience on these attitudes. Further, one studv idoes
find a positive 1impact of this program on participants’ self-esteem,
attitude towards authority, job satisfactionm, etc.b85 But these results
come out of a program that incorporates several different components whose

interactisns seem to produce the desired effect.

Job P.acement Programs. Under this category we have an admittedly

“mixed bag" of programs. The only factor these programs have in common is
that they are concerned with improviang the 'conmections" between employer
and potential employee. This may occur through job development and
placement efforts or through the :teaching of job skills and the provision
of occupational information to program participants. The latter kinds of
activities have also been considered relevant to employability programs,
dut as of late have  wusually been combined with placement~oriented
activities.

As stated earlier, placement activities-—if effective--tend to give
participants a head start over those in other kinds of programs. 3v the
wmere fact of being placed at the end of the progrsm, they hnave the
advantage over those who, upon cowpleting a program, must begin their job
search on their own. Furthermore, Taggart, in an evaluation of CETA, found
that classroom trainees who were placed at the end of program comple;ion
2ot only did better than nonparticipants in the shor:t run, but had higher

relative earnings 2van after the second post-program year.6° 0f course,

950 =

U.3. Department of Labor, The Noneconomic Impacts of the Job5 Joros
"Washington, D.C.: Government Printing Of<ice, 1978).
‘.:Jém - w1 t s
faggart, A Fisherman's Guide. R
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part Of this mav be due to sorting. For example, those who were dlaced
right away aight have been more capadle. 3Suc some evidence is available
showing that intermediaries are ~ften quite useful in helping disadvantaged
workers obcain better jobs in the long rum. So not only have placement
programs become more recognized, but program designers are beginning to see
the advanc;ge of incorporating placement components into training and work
experience programs.

The Apprenticeship Outreach Programs, one of the first placement
efforts, have been credited with greatly iocreasing the numbers of minority
apprencices.®’ Established in 1967, it was authorized under the Manpower
Jevelopment and Trainming Act of 1962 and directed by the Department of
Labor. Its purpose was to open up tne trades to disadvantaged
minorities. As the title suggests, the AOP was more an outreach and
placement program than a training program. Its major activity was to
recruit and screen potencial apprentices, provide them with information on
the various trades, and tutor them for 2ntrance exams in a trade. Yowever,
some AQOP offices did have a preapprenticeship skill training component.
Further, there were skill training programs directed towards apgrading =he
skills of minority or disadvantaged workers already in a trade but who had
1ot as vet achieved journeyman status.

The AOP had its roots in the Recruitment Training Programs which were,

in turn, an outgrowth of the effects of the Workers Defense League, a civil

rights organization founded in che 1930s. The actual struczure .° AQP
orograms varied from site to site. Scme local offices only provided
874

or examyle, see Perrv et al., The lmpact.
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:lassroem craiaing for entrance 2xams in certain :trades. | Jther office
mailatiined relativelv close relationships wich the actual ipporenticeship
orzanizations to aid in the provision of preappreaticeship <classroom
training. Other programs were equipped to provide actual on-the—job
training, as well as classroom training, and had established mechanisms for
placing its clients in apprenticeship programs. The ability of these
programs to actually penetrate the obstacles to apprenticeship training
varied from site to site.

Gatewood's study of Recruitment Training Program, Inc.'s apprentice-
ship outreach program found that wmost (90 percent) AOP placements were over
22, two~thirds had at least finished high school, and all were male.®8 so
very few were educationally disadvantaged, youth, or female. Also, ouly
three out of every ten individuals placed actually completed their
indentures and most of the separations occurred for the younger apprentices
{18 years or under). Finally, while average earnings of those placed were
zreatar than controls, the differential was not found to be statistically
significant.

Another program coming out of this era--Project Build--is more
appropriately called a pre-apprenticeship ctraining program. Most
participants were male, out-of-school vouths aged 171l to 24, The purpose
of this program was to prepare these young men for apprenticeship entrance
exams. SBur this program was carried out with the cooperation of wvarious

trade orgamizations and had a strong placement component. Juring the vear

°82ucian 3. Gatewood, A Comprehensive Evaluation >f Recruitment and
T-aining, Inc.'s Apprenticeship Outreach Programs ‘or Che Construction

~

“rades (Madison: University of Wisconsin, 1977).
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Re  bserved cthis program, Roberts Sound that two-thirds of Program
participants graduated from the program and, af these, 90 vpercent wera
placed.?9 However, after a little more than a year, only 50 percent were
still apprentices. Project Build graduates were found to have considerably
higher gains in employment and earnings than did nongraduates, but the
extent to which this was due to "scrting" is not kno'm. Roberts calculated
the first year benefit/cost ratio for this program to be from .33 co .36,
which makes it a good investment if the net benefits continue in counstant
taras for at least three vears.,

Under the wmore recent YEDPA programs, there have been several
placement-oriented demonstration projects. For example, many of the
"enriched" summer programs discussed earlier had "world of work" or
“"occupational awareness” components. However, according to Hsahn and
Lerman, although participants in these programs had higher school
2nrollment than those in the comparison gronp, their “work-relevant
attitudes” remained unchanged--a finding that conforms to those discussed
with respect to the employability programs.7o The Youth Career Development
Projects (7CD), another in-school career exploration program, showed aili
increases in full-tize employment and job-relevant attitudes among program

zraduates.

Job Search Assistance programs have been much more successful. The

Camdbridge (Massachusetts) Job Factory--serving zraduating seniors and

69}‘.arkley Roberts, Pre-Apprenticesnis Training Sor Disadvant aged
cuth: A Cost Benefit Studv' of Trainiag bv Project Build in Aashingron,
.C., Ph.D. dissertation {(Washingtom, D.C.: American University, (970).

[ 1 AN

- . ..
"Oaan and Lerman, Representative Findings.
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meaploved  vouth--was able to increase cthe job-finding rates of the
treatment Zroups. accordiag to Hann and Friadman, Yowever, this onlv held
in the short run.’l So it probably is more accurate to credit cthe program
with speeding up ijob~finding among participants rather than actually
increasing it, This is still significant since participants were also
found to have slightly better jobs, in terms of wages and hours of work,
that apparencly derived from their speedier job-finding success. The Jobs
for Delaware Graduates (JDG) program, emphasizing job developmwent and job
placement for graduating seniors, was found to greatly increase
participants’ chances of full-time employment (17 percent hizgher than
matched non-JDG Delaware youth). Preliminary analysis of the San Francisco
Job Search Training Demonstration Project-—emphasizing job-search training
and job-search efforts among unemployed youch--found chat 51 percent of the
treatment group had jobs compared to 42 percent of the comparison group.
S5ince the latter were more advantaged, these results are particularly
2ncouraginag.

[t does appear that placement programs, or a placement compounent
within a particular program, cam bYe quite useful, For sut-of-school vouth,
an emphasis on job-search skills and actual job attainment is most
successful. While the more general career-exploration activities may be
sseful in encouraging younger, ia~school youth to remaia in school, thev
nave little effect on actual job €finding, which is the major concern of

Jut-of-'school youtn. Judging from the AOP programs, sex stereotvping is a

| . . . - - .

"“Andrew Hahn and Barry Friedman, The Téfectiveness of Two Job 3earczh
rograms for Disadvantaged Youth (3randeis: Center for Emplovment and
Income Studies, 1981).
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sevare proolem that needs =5 be addressed bv slacement prozram =2mplovees,
Further, the AQP exrerience is also aa example of how unsatistactory
placement programs can be; while many were "placed," few actually completed
the apprenticeships in which they were placed. Further, if Herbert Hill is
correct in stating that most whites enter trades without having to go
through these kinds of apprenticeship programs in the first place, these
programs are even more problematic.’? In other words, while placement
programs may be useful intermediaries for young, disadvantaged, minority
workers, they are intermediaries through which the majority population is
not obliged to go. There 1is some questiom, therefore, of the extent to
which cthese programs may be substitutes for a well-enforced anti-
discrimination policy. Further, as Swinton and Morse suggest, if vyoung
whites are better able to use family conmections to obtain jobs than are
Siack vouth, it may be more useful to require firms to take affirmative
action in the niring of minority vouth in order to prevent the continuation
»Z iiscriminatory patterns.73

Public Service Emplovment. Public service employment (PSE) under CETA

aas also had many youthful participants. However, the extent to which
public job creation can increase overall emplovment levels of vouth depends
upon the extent of "fiscal substitution," or the use of federal menny to

iund state and local government activities that would have been funded from

lo¢al resources otherwise. The degree of £{iscal substitution is verv
q . . - v v .
7‘Herber: dill, Labor Union Control o5f Job Training: A Critical
analvssis of Apprenticeship Outreach Programs and cthe Hometown 2lans
‘W#ashingron, 2J.C.: Iastitute £for Urdan Affairs on Researcn, Howard
University, 1974).
73

Swiaton and Morse, The Source.
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Leult £o estimate but according to Bassi, for untarzgeted public servics
2mplovment the rate of fiscal substitution has been estimated £y Se ais aigh

-

as 100 percent after a vear of funding. *

For targeted public service
programs, however, estimates of che rate of fiscal subscitution range from
14 percent for under one year of funding to 29 percent after a year of
funding. Estimates of fiscal substitution for youth programs 1in general
are wunavailable but cthere is evidence from the YIEPP evaluation that
“virtually every new YIEPP job ctranslated into increased emplovment of

pootr, in-school youth,"75

rather than resulting in substitution. of
course, the YIEPP program was a relatively short-run, highly targeted
orogram. But most youth programs are highlvy targeted and involve a
anarrower range of jobs than general PSE.

According to Taggart, CETA PSE participants do experience an easier
transition into unsubsidized public sector employment tham do CETA work
axperience participants.76 PSE apparently operates somewhat like OJT
2xcept in the public secror. PSE emplovees seem to be perceived as
receiving more meaningful training than do those in work axperience
zomponents. Westat's study, lookiag specifically at youth in CETA, fiads
that while the net impact of PSE is positive for all youth, it is only

S . 77
significant for white female vouth.’’

Incentives to Private Industry Programs. Recently, policvy makers and

Tesearchers have stressed the importance of increasing orivare-sector

-
"4 aurie 3assi, "Evaluating Alternative Job <Creation Programs”

‘W“ashington, D.C.: The Urban Iastitute, 1981).

-

‘“Hahn and Lerman, Reprasentative Findings, p. <9.

'sfaggart, A Tisherman's Guide.

"‘Westat, Inc., "Technical Note."
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lnitiatives in the emplovment and trainiang of vouth. ‘while enhancing the
role 2I the private sector is certainly desirable, it has icts problems.
First, as pointed out earlier, many firms are simply unwilling to hire
young workers, whom they perceive as being unstable. Second, many firms
are prohibited in hiring youth or other workers not covered by collective
bargaining agreements. Third, employers tend to regard youth enrolled in
special programs for the disadvantaged with suspicion. Thus, being
enralled in a program that is directed towards encouraging privar- “irms to
aire disadvantaged youth may actually count against, rather than for, these
voung people.

The JOBS (Job Opportunities in the Business Sector) program
administered by the DOL aad the National Alliance of Business (NAB) was
developed to provide subsidized and nonsubsidized employment and on~the~job
training for disadvantaged workers, many of whom were youth. This program
nas bYeen criticized for prsoviding the disadvantaged with the same kinds of
dead-end iobs they could have obtained in the absence of the program.78
furthermore, the program was seriously undermined during the 1970-1971
recegsion and, according to Perry et al., "whatever impact the program had
on employer attitudes, standards, or practices was confined to a limited
aumber of employers."79 )

Similarly, the more recent Targeted Jobs Tax Credit, allowing firms to

:ialm ta¥x credizs on wages cro target-group emplovees (50 percent on the

first 56,000 in the first year and 15 perczent ia the second vear), appears

-

'aFor example, sgee Bennett Harrison, Z=ducation, Training, and the
“rban Ghetto {Baltimore: John Hopkins University Press, .972),

79
;
4

Perrv et ai., The Impact, p. .95,
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o nave bdHeen taken advantiage of Sv onlv 1 limited aumber of emplovars as
Je.t. accoriiag to a <30 publication, manv firms ciaimiag this tax credit
ar2 those that already hire large numbers of youth, leaving emplovment
patterns unchanged.80 One half of those certified for credit were
cooperative education students--who, it is felt, did not need these credits
in order to be placed in jobs—-and two~thirds of those remaining were
certified retroactively (i.e., those who were hired previously). It is
estimated chat at best 18 percent of those hired under this program in 1980
rapresented new job demand.

The Youth Inceative Entitlement Pilot Projects provided subsidies of
up to 100 percent to private emplovers to hire youti. In spite of chis,
private employers contributed only 20 percent of all youth job hours in
this demonstration. However, a wage variation experiment was undertaken
under this pilot in which it was found "that raising the subsidy rate from
30 to 75 to 100 percent raised participation from 5 to 10 to 18 percent of
“irms contraczed.'"8l So, while emplovers are sensitive to the price aof
vouthful labor, they are not likely to hire youth in larze numbers even at
greacrly reduced rates. It was also found that private sector firms most
2ager to hire vruth were small, retail escablishments. They also tended to
e more selecrive ia hiring and more quick to terminate vouth for poor
atzendance and work habits.

Gilsinan and Tomey found in tneir scudv of YIEPP that “wouth assizned

t> the private sector transition more often %o unsubsidized empiovment at

’OCongressianal 3udget Office, Improving 7Youth Emplovment Prispescs:
tssues and Optioms (Washington, J.Cl.: Government Printing Oftice, .96.).
3i. o

touth Programs, Winter 1932, p. 2.
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the same worksite."32  Ta srher words, private emplovers are more willing
3 X22p  thelr Qouchful workers=-ia whom ‘thev have iavestad time .and
triining--when the subsidy runs out than are public sector employers. If
the goal of a program is ultimately to place youth in unsubsidized jobs,
this result, though not conclusive, is of interest. However, as in cthe
case of fiscal substiturion and public service employment, this result
could indicate that these emplovers were hiring youth they might have hired
anyway.,

Although private sector involvement can be "bought," the response is
Aot great and the cost is high. Of course, public job creation requires a
100 percent subsidy to the public sector as well anc., ‘urther, the public
sector is more obliged to provide the jobs requires by policy makers. So
the fact that it was necessary to provide such a high subsidy to private
firms--firms that were also more likely to keep on their emplovees once
they were trained--in order to get one-fifth the response that came from
The pudblic sector may not be terribly surprisirg. There remains the
juestion, however, of the extent to which subsidies can create new jobs or
simply result in increasing the emplovment of one group {(e.gz., wvouth) at
the expense of another (e.3., women)? According to in econometric analysis
>f labor mcvket cowmpetition by Hamermesh and Grant, chere 1s some evidence

that this can happeu.83

82Gilsinan and Tomey, Youth Work Experience: A Comparison of Public
and ?rivate Sector Worksites~-An Iatarim Renort, {outh Knowledze
2evelopment Repor:t 7./ (Washington, ©D.C.: Government Printing Office,
19R0Y, o, A,

“Dani2l liasermesh and James Grant, "Econometric Studizs of Labor-
~apbor Subsritution and Their Implications for Policv,” Journal ¢ Human
lesources, vol. 14, no. 4 (1980;.
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“I.  SUMMARY AND IMPLICATIONS TOR NEW 20LICY INTITIATIVES

Jumnmary JOrf Resuits

In spite of the problems in evaluating ewmplovment and training
programs, several patterns were found, both in the earlier impact studies
and in the YEDPA studies which benefited from access to more adequate
data. First, although work experience programs have no discermable impact
on post-program employment and earnings, the provision of work to in-school
disadvantaged youth appears to increase their probability of staying in
school. Enriching these programs with world of work and career information
also seems to add to school retention. Insofar as remaining in and
completing high school contributes to long~run employment and earnings,
these programs are not without economic benefit.

However, these two components—-work experience and occupational
awaieness—-apparently have no discernable effect on out-of-school vyouth.
Certainly for older out-of-school vouth this is che case. For vounger
high-school dropouts the YIEPP demonstration has shown that it mav be
possible to entice them back into school or an equivaLenc.y program with a
job guarantee. But the success of the Job Corps in increasing the
education and income of severelvy Jdisadvantaged vouth, most of whom are
dropouts, 1s even more dramatic. Furthermore, the success of the latter
two programs contrast sharply with che f£ailure of the Supported Work
?rogr3uwr-—a work experience program~-to heip dropouts. The weight af the
2vidence, then, leans toward complete remediaticn programs as the best bet

(ALY

tard core" disadvantaged vouth, opartizularlvy older disadvantaged

-,
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Jut=of-school vouth who are not dropouts appear 2o benefit €rom Cthe
sd@e «116s of programs that benefit adults. On-the-jo> training seems o
typ the list, though classroom training, if intensise enough, is also
lmportant. Job search and placement programs, where the emphasis is on
placing the client as soon as possible, seem to give participants a head
start that translates into higher employment and earnings in the long
run. Further, as these youth are older, finished with school, and more
stable, they are more appealing to private employers and mayv, therefore,
Senefit more from goverament hiring incentives to the private sector.

4omen benefit more than men from employment and training programs.
Although they often wmake greater gains than men relative to ctheir
5espective comparison group, this does not mean that they do better than
men overall. In fact, their better performance mav reflect more the
opening up of a large number of low-wage, clerical positions in the private
sector, than the treatment they receive in any one program,. Trograms that
attempt to combat sex stereotyping mav allow women to make even greater
breakthroughs. Thus far, the evidence has shown that women have aot done
weli in programs giving training in traditionally male fields.

Furthermore, women with children still do not fare well, even in
complete remediation programs such as the Job Corps. Given that poor,
single mothers with children are increasing as a percentage of the
popuiation, their labor market problems pose an important challange that
1as vet 10 Ve dealt with satisfactorily. .Innovative programs that take the

- — -

child care needs of these women iato account would-Se most useful,

S0 the extent that these programs have benefited their participants,

tney appear to have benefited their minority participants. But in manv of
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tnem wWnii2s sti.. make greater post-program zaias than noawhites. This mayv
r2filect Jdiscrim$nation against blacks in the tvpe of services they receive
within orograms or it could reflect post-program labor market
discrimination. Probably both factors are at work.

For example, the study of youth in CETA by Westat found chat “0tim....e
males were underrepresented in OJT where post-program gains are the
grestest.sa While this could in part be the result of real perceptions on
the part of program operators that some mi.orities have a greater need for
classroom training, perfectly qualified blacks may suffer from "statistical
discrimination” whereby the perceived greater need for basic skills for
many wmembers of one's ethnic group overwhelms any assessment of one's
individual capabilities. However, a study of the impact of YEDPA programs
by the Educatiomal Testing Service (ETS) found that white males were more
likely than blacks and women to obtain full-time post-program employment,
regardless of program tvpe, local labor market conditions, labor market
«cwledge, attitudes, education, and reading abili:y.s; The gap between
ninorities, women, and nonminorities detreased when both full-time and
part~time emplovment were considered as outcomes. It decreased even
Zfurther when school enrollment was added as an outcome. S0 discrimination

ipparentlv has the effect of forcing minorities and women more often into

part-time work or longer school participation than may be necessarv.

3“ﬁestat, Inc., "Technical Yote."

35Ronald Rock et ai., The Relationship 3etween Pr-gram Processes and

Zapiovment Qutcomes foxr VYEDPA 7Youth (Princeton: Zducationai Testing
Sarvice, 1981,.
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Palicv Implications

The YEDPA iniciative expired during FY 1980 and has not been
renewed. Under the Reagan administration, CETA was scrapped and replaced
by the Job Training Partnership Act of 1982 (JTFA). Set to begin
operit:ions in October of 1983, it hu“ many program cowmponents similar to
those found under CETA. Title II provides for adult and youth training
programs and a summer youth employment and training program. Title III
provides for employment and training assistance to dislocated workers.
Title IV provides for various federally administered programs including che
Job Corps.

As before, the summer youth program and Job Corps have been the most
survivable of the programs. The 1984 Budget of the President estimates
$589 million in expenditures for the latter and $638 willion in
expenditures for the former. This represents an iuncrease of 2.8 percent
(in nominal terms) in the Job Corps budget since 1981 and a decrease of
almost 20 percent in the summer youth program budget since 198l1. Further,
40 percent of the funding under Title II must be used to serve
disadvantaged youth (16 to 21). Total estimated funding levels for JTPA
for 1984 are, however, slmost one half those for CETA in 198l.

One reason for the lower funding levels under the current initiative
is that there is no provision for countercyclical public service
empl.oymenc.86 Further, there are severe restrictions on the amount of
funding that can be used for allowances and social services. According to

this new law, administrative costs—-which include allowances and social

86Although since JTPA there has been a job creation initiative.
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services~-can only be 30 percent of cotal costs for programs under
Title TIA. Yinally, it should be noted that this regislation is
specifically targeted on the disadvsntaged; thooc receiving or in families
receiving public sssistance or food stamps, those whose incomes are below
the poverty level or within 70 percent of the lower living standard incoue,
and handicapped adults on welfare or with poverty incomes.

For youth JTPA is a no-frills program in comparison to earlier
initiacives and offers three kinds of programs: (1) a short-term summer
youth program for disadvantaged youngsters; (2) the Job Corps' complete
remediation program for "hard core" disadvantaged youth; and (3) JTPA's
training programs under Title IIA with limited funding for allowances and
social services. From past experience it is known that summer youth
programs provide little in the way of post-program employment and earnings
gains, although it can increase school enrollment and keep youth occupied
during the summer months. The Job Corps has been successful with severely
disadvantaged male youth and young women without children. Finally, past
experience suggests that programs under Title IIA can only be successful if
they provide real, wmarketable skills. Unless youths see a program as
providing a job or leading to a job, they will not be responsive to it.
Since public service emloyment and job allowances are not import ant
elements in this legislation, its only possible attractionm for youth will
be its ability to concregely prepare them for the job market. If programs
under Title IIA become -little more than ewmployability programs, like those
in che past, they will probably not be considered useful by youth or

adults.
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Insofar as JTPA is targeted on disadvantaged workers, it probably can
2elp nany of those who are able to benefit most from ic. The CBO-NCEP
paper on CETA concluded that those most served by CETA were marginal
workers who had room to increase their overall levels of employment.87 One
of the reasons, they found, that women gained more tham men from CETA was
that women have lower labor force attachment and are better able o
increase their hours in the labor market. However, it was found that CETA
did wot particularly benefit fully employed low-wvage workers~-most of whom
are men. In other words, while CETA lel to increases iAn employment, it did
not lead to increases in earnings or to occupational upgrading. Similarly,
Westat's study of youth in CETA found that those with high levels of
unemployment (the structurally unemployed and :li.s«:ouu-agedw workers)
benefited more than those who had some euploynenc.sa

Unless JTPA provides a higher level of training than was "found under
CETA, therefore, it will probably not beaefit low-wage employed workers.
Further, since there is no provision for public service employment, it will
provide little for those suffering from recession—induced unemploynent,
unless the dislocated workers program is successful in redirecting these
people to new areas. It is not obvious, however, that even when workers
are redirected, the econocmy is producing enough jobs to hire all those who
are cut of work.

So there is still a question as to whether youth will benefit signifi-

cantly from JTPA. 1Insofar as many youth are in the position to increase

87c:c.mgx'essmrlcmal. Budger Office and National Commission on Employment
Policy, CETA Training Programs.

ss'des:at, Inc., "Technical Note."
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overall employment levels, the training programs provided by JTPA may be of
some benefit if, given cthe deemphasis on allowances, JTPA can attract
vouth. Bur, as designed, it is not clear that JIPA can help youth move
into higher wage sectors of the economy, a particular problem faced by
minority youth who d» not achieve occupational wobility as they age as
easily as do nomminority youth. Nor would it appear that JTPA will b~ able
to have an‘ impact on recession~induced unemployment, which has hic
minority youth disproportionately in comparison to any other group ia the
economy.

The. Job Corps, a relatively successful program, will hopefully
continue to serve hard~core disadvantaged youth. The summer youth program,
as it stands, will coatinue to provide summer employment to young
disadvantaged workers and, perhaps, will countinue to have a positive effect
on school enrollment. ‘

But results from YEDPA have also shown that aggressive placement
efforts, involving private :employars and unions, can help provide youth
greater access to the labor market. Furthermore, minority youth will
continue to require the enforcement of antidiscriminatory measures to
insure labor market success. Given the emphasis of this administration om
voluntary efforts by private industry-—albeit gided by tax credits--to hire

89

disadvantaged youth, the problems faced by this group may persist well

into the future.

agvnfortuna:ely, this administration has mixed feelings about
affirmative action. Recent changes in regulation by the Office of Federal
Contract Coampliance have raised the firm size threshold ievels required for
the filing of an affirmative action plan. This may dispruportionacely
affect youth since it has been suggested that they are largely dependent on
small firms for employment.

In1



APPENDIX A

Comprenensive Emloyment and Training Act-—=A Summary

Tictle I provided for a nationwide program of employment and training
services to be administered by prime sponsors-—states and local
govermmental units representing 100,000 or more populationm.

Tictle II aguthorized transitional public service employment and
manpower services to areas that have unemployment rates of 6.5 percemnt or
higher for three corsecutive months.

Ticle III provided for fcdefally sponsored and supervised employment,
training, and placement programs for special groups in the populatiom such
as youth, Indians, migrants, offenders limited~English~spesking persons,
and other disadvantaged groups.

Title IV authorized the Job Corps originally authorized under the EOA.

Title V provided for the establishment of a National Commission for
Manpower Policy, 1 manpower advisory group to the Secretary of Labor and
the Congress.

Title VI was z countercyclical public service employment program to
ease the impact cf high unemployment.

Title VII included several general provisions applicable to all che
preceding titles. It contained such things as prohibitions against

discrimination, administrative procedures, and various definitions.

172
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APPENDIX B

Examples of Projects Undertaken Under YETP and YCCIP

l. Youth Service Demonstration Project

The purpose of this project was to Gtest the concept and
feasibility of a National Youth Service Corps for out-of-school
youth. Undertaken through Action, this project gave 16~year—olds to
21-year-olds stipends to work in "mesningful" community service
projects. A jrocess analysis of the problems in implementing this
kind of program was to be part of the research program.

2. Education Entitlement Voucher (EEV) Demcnstration Project

This demonstration project tested the feasibility of providing
disadvantaged youngsters in selected employment and training programs
vith education wvouchers which they could use in post-secondary (or
continuing secondary) education to further their skill acquisition.
Based on the GI Bill comcept, this program was for in-school youth.
Research interests included testing the effectiveness of alternative
sethods of and conditions for providing EEVs, and analyzing how these
vouchers are perceived and ultimately used by program participants.

3. Exemplary In-School Programs Demonstration Project

This demonstration provided a mechanism to financially reward and
give national recognition to exemplary projects for in-school youth.
Emphasis was on exemplary in-school programs that provided
occupational information, that were successful in retraining and
meeting the needs of potential dropouts, and that integrated
employment into the curricula and provided scademic credit for work
experience.

4. Career-Oriented Alternative Education Demonstration Projects

This program replicated the successful Career Interm Program
(CIP), operated by the OIC in Phladelphia, in several other
localities. It provided career education for dropoucs and potential
dropouts. '

5. Private Sector Initiatives for Youth
This project tested four approaches to increasing private sector
involvement in the employment of disadvantaged youth: (1) direct

employment subsidies, (2) training cost subsidies, (3) apprenticeship
subsidies, and (4) entrepreneurship options for youth.

96
113



97

6. School to Work Transition Demonstration Projects

This project continued <funding of Education and Work Councils
(established under SWTP) in 33 local areas. A study of their
effectiveness in improving the sciicol-to-work ~-ransition will be
undert aken, The programs or approaches of s variety of other
agencies, institutions, and CBOs providing school-to-work transition
services were to be adopted and tested by YETP as well.

7. Service Mix Alternatives Demonstracion Projazts

This demounstration tested the effectiveness of providing a service
mix for out-of-school disadvantaged youngsters. One wmodel provided
subsidized employment and a vaziety of support services, another
provided work experience slone.

8. Special Studies

A variety of research projects were to be undertaken as a part of
the Inowledge development goals of YEDPA. Areas of interest
iacluded: measuring and analyzing youth employwent problems in
general; assessing work output and work valuation in employment and
training programs; identifying useful program performance wmeasures;
introducing a longitudinal survey--focusing on disadvantaged
youngsters——to explore factors important in their "school-to-work
transition;” analyzing the possibility of using nonprofit corporations
to replicate exemplary oprojects; testing the effectiveness on
motivation and labor market awsreness of mixing youth of different
income levels in the same program (10 percent of YETP funds were set
aside for programs available to all youth); testing the effectiveness
of occupational information in aiding youth (funds were transfered to
the National Occupational Information Coordinating Committee to
improve availability and content of this kind of information to
vouth).

YCCIP

l. Ventures in Community Improvement (VICI)

Undertaken in nine sites, this demonstration replicated a model
community improvement program. The feasibrlity of cthis replicatiom
being wundertaken by a ‘onprofit intermediary corporation--the
Corporation for Public/Private Ventures-~was an important research
question. Also of interest was the measurement of the value of work
done to the participant and community.

2. Community Improvement Demonstration
Escablished in ten sites and run by local community development

corporations, this demonstration ctested the efficacy of these
organizations in aiding youth and their communities.
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3. Rural Housing Improvement Prfject

This project involved youth in the rehabilitation and restovation
>f homes for the elderly and the Farmers Home Administration (FmHA).

4. Railroad-Related Community Improvement Demonstration
This project-—undertaken in three states——involved participancs in

railroad improvemeuts. Youthful ex-offenders were targeted in two of
the sites.
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