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11. BLACK MALE YOUTH: THEIR EMPLOYMENT PROBLEMS
AND TRAINING PROGRAMS

Robinson G. Hollister
Swarthmore College

THE OVERALL CHARACTER OF RESEARCH ON EMPLOYMENT
AND TRAINING FOR BLACK YOUTH

We have had unusually deep and thorough analysis of the character
of black youth employment problems for the period through 1980. This is
the result of efforts largely spurred by the Department of Labor in the
late 1970s and the early 1980s leading up to and contemporaneous with
the Youth Employment Demonstrations Projects Act. The data for 1980 and
changes from the 1970s to the 1980s have been carefully analyzed
particularly througu the use of the 980 Census public use files. 1In
the last few years there has been considerably less systematic research
on black youth employment problems and that which has been carried out
has for the most part continued to exploit the rich detail provided by
the 1980 Census data. Thus, most of our discussion will focus on the
nature of the employment problem for black youth as it emerged over the
1970 to 80 period.

A similar but slightly different pattern is found in the research
'n the effects of employment and training programs. There was a high
level of demonstration and evaluation activity in the late 1970s and
early 1980s but then a very sharp drop off in the period 1982 to 1985
followed by a slow recovery over the last three years. Thus most of the
evidence we review will come from efforts up to 1981. The information

on the new demonstration and evaluation activities is just beginning to
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emerge so that for the most part firm conclusions cannot yet be drawn on
the basis of this experience, though we do report on its current status.
There are two important features of the post 1980 developments
which might lead one to question the applicability of findings drawn
from the pre-1980 experi#nce. First, the age distribution of the
population is shifting rapidly: whereas in the 1970s we were
experiencing rapid growth in size of the youth population, the sharp
decline in the absolute size of the youth population began in 1980 and
will continue almost to the year 2000. Thus there maybe a reversal of
the situation in the 1970s when the preblem was to absorb sharply
increasing numbers of youth in the labor market to one in which there is
& concern about inadequate supply of young workers. Second, there has
been increasing attention paid to the changing structure of the U.S.
economy, with manufacturing employment becoming an increasingly smaller
proportion of total employment and the argument by some that this
general structural change is accompanied by changes in technology which
will escalate the level of skills necessary for sustained employment.
While we will touch on these developments where there appears to
be relevant information, we believe the assessment of the arguments over
these major developments and their relevance to labor force quality are

best addressed in other papers prepared for the Commission.
A PREVIEW OF POLICY RECOMMENDATIONS

In this section I summarize the major policy recommendations so

that the reader may bear them in mind in reviewing the full material in
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the paper. A somewhat more extended justification of the
recommendations is presented at the end of the paper.

In spite of the long, continued recovery of the U.S. economy from
its major post World War II recession in 1982-83, the employment
problems of black males remain substantial. The unemployment rate for
black males is 2.3 times that of white males, even in this relatively
tight labor market situation. An even more meaningful statistic is the
employment-to-population ratio which for all black males in 1988 still
had not returned to the level that it had in 1979, which in turn was
substantially below the level it had in the 1960s and early 1970s.

The employment problems of black youth are particularly serious,
Less than one-third of black males 16-19 were employed in 1928, and
their employment-to-population ratio was still below the level it was in
1979, which was itself substantially below the levels of employment-to-
population ratio for the 1960s and early 1970s for this group. Thus, it
remains important to pursue the question of how employment and training
policies can address the problems of employment for black males, and for

black male youths in particular.

1. The Importance of Macro Policies for Black Employment

In considering the employment problems of blacks and what

government policies and programs might do most to alleviate those

problems it must be emphasized that the most important policies
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2. The Process of Employment and Training Policy Development
Careful consideration should be given to the process by which

employment and training programs and policies are developed. After over

wvit n v
tatjon as a nat y
we _are to nd a chance e X W thes
programs. This process will not happen unless Commissions like the

Secretary’s Commission on Workforce Quality and Labor Market Efficiency

strongly call for it.

3. Employment Problems of Black Inner City Youth.

The employment problems of blacks, and of youth in general, are
particularly concentrated among those males who have dropped out of high
school and live in the inner city. The major question is what role the

training system can play in ameliorating the probleuws of this group.
a. Current Programs and Pilot Programs Deserving Support

It is useful to separate recommendations according to those

appropriate for in-school youth and those for out-of-school youth,
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i. For in-school, the Summer Training and Education Program (STEP) is a
combination of summer employmen. and educational remediation based on
the finding that at-risk youth appear to fall behind their more
advantaged classmates largely through major losses in academic skills
during the summer months. This project is being tested on a pilot basis

with a rigorous evaluation with only some early results currently

available. A | ation sion of ntly
underway and this effost deserves support. However, there is no
rigorous evaluation planned for the replication projects. It is

valu ompo d
;gpl1gg;igg;gngnéigg_gi_ﬁiﬂz since the long term effects of the program

have still not been established in the pilot project and program
adjustments could be required.

A closely related aspect is the recently legislatively mandated
requirement that the long-standing Summer Youth Employment Program
(Title IIB) increase the degree of educational remediation provided at

most program sites. There appear to be no plans to evaluate the effects

of this increased remediation. The Department of Labor should be urged

to evaluate rigorously the effects of increased educational remediation
the e u

ii. For out-of-school youth, the Job Corps is a long standing program
of rroven effectiveness it should be maintained and expanded. However,

the Job Corps is a complex program with many components and it is not
knowu which are most important in determining its effectiveness with the

severely disadvantaged youth it serves. The fact that Jobs Corps is
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residential adds considerably to its costs but whether that is a crucial
factor is unknown. A new pilot project, Job Start, attempts to test
whether skills training and remediation of the sort provided by the Job
Corps can be effectively provided in an urban, non-residential setting

for dropouts and other out-of-school low income youth. The continuation

and careful attentjon to its results would influence the shape of any
Mmmzmﬁmmmm

b. A New Pilot Project Needed

Research has shown that those youth who work during school years
do better in the labor force after leaving school. Further, during the
1970s a major gap developed between the level of in-school employment of
whites and the level of in-school employment of blacks. An important
question is whether increasing the in-school employment levels of blacks
toward that of whites would lead to reductions in the black-white post-
school employment differences. A major demonstration program from 1979
to 1981, the Youth Incentive Entitlement Pilot Project, provided some
information on the feasibility of assuring employment to low income in-
school youth so that the black/white gap narrowed but the termination of
the project and the character of the research made it impossible to tell

what the long term effects of the increased employment would be. A new
pilot project, with a rigorous evaluation. should be mounted to seek to

determine wheth o W c

sed, e.g.. through wage subgidie at fts long term effects
would be,
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¢. Research Needed
There are several issues relating to inner city dropouts which

require more basic research.

i. Ve hear a great deal about the drug and crime problems of the inner
city. Rezently, we heard a good deal about the attractiveness of tho
drug trade for inner city youth as a means of quick &nd substantial
income and the argument that it is hard to get such youth to take

education, training and regular employment seriously given the drug and

crime alternatives. I know of no systematic information on the extent
of {nvolvement in drugs and erimes for the byroad group of low ingome
black youth in the imner city. I believe it is a high priority to
attempt to get such information on a systematic bagis if we are to be

better able tov understand how education and training programs may
compete with these alternatives,

ii. The employment and training system is trying to deal with those
youths for whom the education system has failed. We often try to target
programs to assure that those most at risk haye greatest access to those
programs. Yet the targeting itself tends to create the image of these
programs as programs for losers It is often felt that participants in
the programs are stigmatized as losers hy participation itself. Thus,
recruitment of inner city youths is often difficult. 1In addition,
efforts to involve the school system in youth employment and training
programs have generally been a failure. These complex issues of the

relationship between the schools and the employment and training system
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and the related problems of targeting of programs require some broad and

deep consideration. A_study of how the employment and training system

iii. The Spatial Mismatch Problem

There is increasing research evidence which suggests that a
substantial portion of the employment problems of black inner city youth
may be related to the process of suburbanization of Jobs, at least in
the major northeastern cities. In the 1970s for several cities well
paying jobs moved in substantial numbers to the suburban fringe and
blacks had difficulty following them, perhaps due to res%dential

segregation. But the research on this issue is still ircomplete and

controversial. e m ould arc
further investigate the extent and pature of the spatial mismatch of
j ohg er ow me sons

If this phenomenon proves indeed important, even for only a
portion of the country, ould m to_ D 1 te
0 W would facilit c e u
to these suburban fringe jobs. Such efforts might involve attempts to
deal with residential segregation, special transportation arrangements,
enhancement of job search efforts and during-employment support services

for immer city youth, attempts to stimulate suburban business to develop

inner city school connections.
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iv. The Skills Mismatch and Literacy Issues

Increasingly concerns have been expressed about the skill level of
the American labor force, as the Commission is well aware.

International competition and the escalation of technology are said to
be likely to be raising the skill levels required while at the same time
those population groups with the lowest academic performance are
becoming an increasing proportion of new workers; a skills mismatch may
emerge,

While the literacy problems of the population and the related
issue of the potential skills mismatch are widely quoted as creating an
imperative for new education and training initiatives, I believe the
evidentiary basis for these hypotheses is extremely weak., My concern is
that substantial resources may, in the name of these problems, be
misdirected and do little to improve the employment circumstances of
black males, and even in some cases to worsen them. Therefore, rather

1y ac W us ut

required for product ive employment over the next 20 to 50 vears. more
atic inve tion should be undertaken to better determine the

fa ) ence gi
MMMMLMMMMWQ
rce

Pursuing these issues further and more concretely, there is a
debate underway as to how best to accomplish remedial education in the
context of training programs: some urge that education must precede
skills training (referred to as the sequential approach), others that

remedial education elements can and should be built into the skills
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training program (referred to as the concurrent approach). Attention

opposed to sequential remedial education and skills training for

sons

In addition, while it is been shown that higher test scores or
attainment of high school degrees or GEDs will result in better labor

market experience for those with the improvements, there is little

evidence regarding the effects of changes in these measures which are

induced by a training program. Evidence needs to be gathered about

W s in es ns

This sort of information will help us to decide how much emphasis should
be put on this aspect of programs,

While there is increased discussion of literacy requirements there
is some evidence that literacy tests have been a factor in screening
some of those most in need, e.g., black inner city males, out of JTPA

programs. Thus, the emphasis on literacy may have inadvertently led to

a worse sk u es
other disadvantaged), This is one form of the more general problem of
the incentives in JTPA which lead to "creaming.” I understand the

general problem is currently being addressed in the context of

amendments to JTPA legislation, but particular attention needs to be
paid to the role of test use and test criteria for program entry into
JTPA and other employment and training programs.

Of course one is in favor of efforts to improve the literacy and

skills of the disadvantaged. My concern, however, is that programs and
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policies promulgated in the name of required literacy improvements may
become misdireuted, and grandiose in ways irrelevant to the employment
vpportunities of the disadvanteged in general and the inner city black

male in particular,

I. THE BLACX YOUTH EMPLOYMENT PROBLEM: ITS NATURE AND DIMENSIONS:
Unemployment Rates

The United States recently experienced its most serious
unemployment problems since the Great Depression of the 1930s. In the
depths of this recession, in December 1982, the overall unemployment
rate reached a postwar high of 10.8 percent. But the unemployment rate
for teenagers was 24.5 percent--more than twice the overall rate--and
the unemployment rate for black teenagers was 49.5 percent. Since the
trough of the recession, the national employment situation has improved
markedly so that during 1552 the unemployment rate averaged 5.5 percent.
The rate for teenagers (16-19) was still substantially higher--15.3
percent--and the rate for black teenagers had improved, to 32.4 percent,

The youth employment problem is not due merely to the greater
vulnerability of young workers to the swings of the business cycle.
There has been a long-term upward trend in youth unemployment rates over
the last several decades (Congressional Budget Office, 1982)., Table I.1
provides statistics for four periods from 1957 to 1988: 1957, 1964 and
1978 were chosen because they were years of relatively high economic
activity and had identicel unemployment rates for adult white men aged
35-44, 1984 was a point part way out of the recovery from the major

recession and 1988 gives the latest data.
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Over the period spanned by these statistics, the unemployment rate
for all youths climbed steadily. In addition, the gap between white and
nonwhite youths that was evident in 1957 became much larger over these
decades. Thus, even among the more "settled" 20- to 24-year-old youths,
the 1957 unemployment rate for white males was 7.1 percent while the
rate for nonwhites was 12.7 percent; by 1984, this gap had expanded to
9.8 percent for whites vs. 24.5 for nonwhites.

Further, in all three age subgroups of youth, the unemployment
rate of blacks grew relative to those of whites between 1957 and 1978.
Since 1978 the relative position of blacks have improved somewhat but
remains considerably worse than it was in the 1950s and 60s.

These continuing trends in the relative unemployment rates of
young Americans were a primary motivation for the launching in the late
1970s of federally funded programs designed to provide employment and
training services to disadvantaged youths. Yet, as the last column of
Table I.la indicates, the gap between white and nonwhite unemployment
rates has persisted: in 1988 unemployment among white youths aged 20-24
was 7.4 percent for white males; for nonwhite males the rates were 17.4
percent.

While the unemployment rates shown in Table 1.1 demonstrate that
young people’s problems have been increasing, the unemployment rate can
sometimes be a misleading indicator, particularly when applied to the

youngest segment of the labor force.® Therefore in what follows we

concentrate on the employmant-to-population ratio.
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Group 1957 1964 1978 1984 1988

Adult white males

35-44 years old 2.5 2.5 2.5 4.6 3.4
All youths

16-17 years old 12.5 17.8 19.3 21.2 17.4

18-19 years old 10.9 14.9 14.2 17.4 13.8

20-24 years old 7.1 8.3 9.6 11.5 8.7
White males

16-17 years old 11.9 16.1 16.9 19.7 16.1

18-19 years old 11.2 13.4 10.8 15.0 12.4

20-24 years old 7.1 7.4 7.7 9.8 7.4
Nonwhite males

16-17 years old 16.3 25.9 39.8 39.8 31.9

18-19 years old 20.0 23.1 30.7 38.5 27.6

20-24 years old 12.7 12.6 20.0 24.5 17.4
White females

16-17 years old 11.9 17.1 17.1 17.8 14.4

18-19 years old 7.9 13.2 12.4 13.6 10.8

20-24 years old 5.1 7.1 8.3 8.8 6.7
Nonwhite fenales

16-17 years old 18.3 36.5 41.5 42,2 32.2

18-19 years old 21.3 29.2 36.3 36.6 26.3

20-24 years old 12.2 18.3 21.3 23.5 17.9

SOURCE: Data from U.S. Department of Labor (1982, 1985b).3

Employment-to-Population Ratios

In Table I.2 the civilian employment-to-population ratios are
reported for various subgroups of the population.

Looking at this table the first thing we note is that in every
period the employment-to-population ratio is considerably lower for
youth than it is for adult White males. We know that during this period
some youth continue to be involved with schooling and, for those not in
school, this is often a period of transition, of searching for an

appropriate type of occupation. So it should not surprise us that the
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1 ment-to-pooulation , oups

{ip_percentages)
Year

_Group 1957 1964 1978 1984 1988
Adult White males

35-44 years 95.6 95.1 93.9 91.6 92.2
All youths

16-19 years 43.9 37.3 48.5 43.7 46.8

20-24 years 59.5 60.9 69.6 68.7 71.8
White males

16-19 years 52.4 45.0 56.3 49.0 51.7

20-24 years 80.5 79.3 76.0 78.0 80.1
Non-White males

16-19 years 48.0 37.8 29.8 25.2 29.4

20-24 ye s 78.27 8.1 61.1 58.3 63.9
White females

16-19 years 38.3 32.2 48.7 47.0 50.2

20-24 years 43.4 45,3 60.6 66.1 69.8
Non-White females

16-"9 years 26.5 21.8 23.5 21.8 25.8

.4 years 40.9 43.7 45.4 46.3 50.6

SOURCE: Data from U.S. Department of Labor (1979, 1980a, 1985b, 1989);
Bureau of Labor Statistics (1983).%

employment-to-population rates are somewhat lower among youth than among
White males.

The second thing to note in this table is that (looking at the row
involving all youth) the employment situation improved over the period
from 1957 to 1978 for both 16 to 19-year-olds and for the 20 to 24-year-
olds. It appears, using the employment-to-population ratio, that the
employment situation for younger persons in the United States was
improving over this 20-year period.

When one looks, however, at subgroups within the youth population,
a starkly different picture emerges. For White males 16 to 19 years

old, the employment situation improved substantially. For 20 to 24-
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year-olds, it deteriorated slightly. Turning to non-White males,
however, it is found that in 1957 in both age groups they had
employment-to-population ratios Just a few percentage points below those
of White males. But by 1978 the employment-to-population ratio had
fallen by nearly 20 percentage points for non-White 16 to 19 year-olds,
while it had increaged by 4 percentage points for Whites. Among the 20
to 24-year-olds it declined by 17 percentage points for non-Whites while
only declining by 4 percentage points for Whites,

This table brings out the central theme about the nature of the
youth employment problem in the United States in the 1970s: there was a
MMMMMEMMMM

: heir

Any discussio.a of employment-to-population rates runs the risk of
confusing trends in school attendance with trends in employment. 1In the
present case, this is a particularly worrisome possibility. While the
employment rate for non-white youths has'declined over the last 3
decades, the school enrollment rate for non-white youths has increased
during these same decades. The rate of high school completion among
black men and women aged 25-29 rose from 47.7 percent in 1960 to 65.4
percent in 1970 and to 79.4 percent in 1983.

The employment patterns of youths who are enrolled in school are,
of course, considerably different from those who are out of school,
Table 1.3 provides a breakdown by school enrollment of the employment
rates for 1964, 1978, 1981, and 1988 for all youths aged 16-24.%5 As one
would expect, in-school youths are less likely to be employed than out-

of-school youths. However, there are significant differences in these
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rates over time for different groups. For white meles, the employment
rates increased for in-school youths from 34.0 percent in 1964 to 46.9
percent in 1978, declined somewhat in 1981 and recovered by 1988, while
the rate for out-of-school youths was stable at approximately 87 percent
between 1964 and 1978 and then declined slightly during the economic
downturn in 1981 and recovered only slightly by 1988. In contrast, the
employment rates of black males have shown a marked decline for both in-
school and out-of-school youths: the rate for those out of scheol was
80.5 percent in 1964, 67.8 in 1978, and 57.8 in 1981, recovering only
slightly in 1988; the rate for those in school dropped from 30 percent
in 1964 to 20 percent in 1978 and was still at 20 percent in 1981, but
recovered strongly to 26.2 percent in 1988 (though still below the rate
for 1964).

Comparing the data for young males, one finds that in 1964 the
employment rates of both in-school and out-of-school black males® were
roughly 90 percent as large as those of white males. However, by 1981
this gap had widened enormously: in-school black males were less than
50 percent as likely to be employed as white males, and out-of-school
black males were only 71 percent as likely to be employed as white
males.

The data presented so far clearly point out two major aspects of
the development of the youth employment problem from the 1950s to the
late 1970s in the United States. The first is the growing disparity
between Whites and Blacks and the second is the importance of

distinctions according to in-school and out-of-school youth. More

622

18




Jable 1.3 Em -tQ- es =school and

.of - d 16- -
-to- n
Group Year Qut-of-school youth - th
White males
1964 86.7 34.0
1978 86.9 46.9
1981 81.1 43.4
1988 82.0 45.4
Black males
1964 80.5 30.0
1978 67.8 20.3
1981 57.8 20.1
1988 61.1 26.2
White females
1964 47.3 23.3
1978 66.2 45.7
1981 68.3 43,0
1988 68.8 49,0
Black females
1964 48.0 15.4
1978 46.9 20.6
1981 43.0 17.2
1988 47.9 25.0

SOURCE: Bureau of Labor Statistics (1982 Table C42, 1989),

refined analyses of the data indicate that the youth employment problem

e m wer ng W
ta b e c g (o]
remaining without a job, having 1 lost one. are highly concentrated among
minority groups, inter-city, low-income, high-school drop-out youth,
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substantial and, most disheaxtening. they have become substantially
worse ov e,

Wages and Earnings
While many employment problems can be measured in terms of
nonemployment of one tyrpe or another, a full picture of the youth
employment predicament also requires consideration of wages and
earnings. Table I.4 presents data on the earnings of male youths aged

24 and under as a percentage of earnings of white males aged 25 and

over.
able 1.4 os 'dian Usual Weekly Earnings of Out-of-School
Maleg to Worker : -
Earnings of Full- Change in Earnings of Full- Change in
time Young White Earnings time Young Non- Earnings
Men/Earnings Ratios white Men/Earnings Ratios
of Fulltime White of Fulltime White
Men, Age 25+ Men, Age 25+
Age 1967 1977 1967-77 1967 1977 1967-77
16 .38 .34 -.04 .33 .32 -.01
17 .49 .39 -.10 .39 .32 -.07
18 .54 .49 -.05 44 44 .00
19 .61 .52 -.09 42 .43 -.01
20 .66 .58 -.08 .63 .52 -.11
21 .73 .61 -.12 .57 .50 -.07
22 .79 .63 -.16 .59 .54 -.05
23 .81 71 -.13 .59 .54 -.05
24 .87 .75 -.12 .60 .63 -.03

SOURCE: Data from R. Freeman and J. Medoff in Freeman and Wise op. cit.
(1982: Table 3.9).
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Two features of these data should be noted. First, over the decade over
1967 tr 1977, the earnings of young men relative to those of adult men
declined. Second, the extent of the decline was greater for white than
non-white youths and, therefore, the earnings of young black men grew
relative to those of young white men. Thus, we see both a general
deterioration of earnings of young males and a relative increase in
earnings (actually a smaller decrease) for young black males compared
with young white males. Moreover, when various individual
characteristics are controlled, the average wages for young black males
are not significantly different from those of young white males.

The observed difference in total earnings is due primarily to the

ct that the probab a_young black e wit ven set

characteristics obtaining a job is much lower than that of a young white
male with simjilar characteristics,

Developments Since 1980

We noted at the outset that there has been relatively little in
depth analysis of the employment problems of black youth since 1980.
While we have noted several of the features of the 1988 situation in the
tables above, it is useful to review developments since 1980 as a whole.

In 1980 the U.S. economy began its descent into the worst
recession that it had experienced since the 1930s. The economy reached
its lowest point at the end of 1982 with an overall unemployment rate of
10.8 percent, the highest it had been in the post Second World War
period. At that point thelunemployment rate for youths aged 16 to 19

was 24.5 percent. As already noted, youth employment is more sensitive
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to the business cycle than is adult employment, so there can be little
question that black youth suffered even more than the rest of the
population from this crisis., The important question is whether in the
recovery they would, as in the past, experience more than average
improvements and what the shape of black youth employment problems would
look like when the economy return to close to capacity. Table I.5

provides some information relevant to this question.

Table 1.5 Employment-to- 0 £
an e - 977-88

Employment-to-population rate

All civilian workers All vouths ared 16-19 Ratio

(1) (2) (2)/(1)
1977 57.9 46,1 .796
1978 59.3 48.3 .814
1982 57.8 41.5 .718
1984 59.5 43,7 .734
1988 62.2 46.8 .752

Source: U.S. Department of Labor (1985: Table B-12,1989).

For all civilian workers the employment-to-population ratio fell
from 1978 to 1982 but by 1984 it had recovered to its 1978 level and by
1988 it had reached an all time high. For youth aged 16-19, the
employment-to-population ratio fell more precipitously between 1978 and
1982, by 1984 had recovered less than half of its loss and by 1988 it
was still below it 1978 level. The last column of table I.5 presents
the ratios of youth employment-to-population in relation to the all-

civilian rate. This shows a considerable worsening in the 1980s of the
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relative position of youth, even through the long economic recovery
since 1982, 1In 1988 this ratio is still below what it was in 1978
indicating that the recovery has not buen as strong for youth as it has
been for adults,

Even within these tightenin; labor markets, the problems of high-
school drop outs remain high. The gap in employment-to-population
between high school graduates and dropouts has grown since the 1970s and
the current recovery has done 1ittle to narrow it again,’

We can also look more closely at the post 1980 relationship of
non-vhite and white your:: employment. Table 1.6 recasts some of the
data from table I.2,. showing how the employment-to-population ratio of

non-vhite male youth compares to that of white male youth,

Iﬁhlg_ldi_jmml2xmsns;&gﬂuu&u5&i2nJmud&.giJQU&_Hgn;zhisg§4§L§
Perce f the Employment-to-population Ratio Male Whites

P nt o
e Gro
Year 16-19 20-24
1964 84 98
1978 52.9 80.4
1984 51.4 74.7
1988 56.8 88.9

SOURCE: Data fvom U.S. Department of Labor (1982, 1985b).8

It can be seen that for both age groups, by 1988 non-white males
had gained relative to white males as compared to 1978 but their
relative positien was still substantially below what it was in 1964,
Thus some of the black-white gap in male youth employment rates which
had opened up in the 1970s has been reduced, but particularly for 16-19

year olds, a substantial gap remains.
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One major factor operating in the post 1980 period that might have
been expected to have led to an improvement in the situation is the
change in the demographics. The youth population reached its absolute
high in 1979 (The 15-19 year old group was 19.8 millon). Projections of
the youth population ghow that it will decline through 1995 in absolute
number (15-19 year olds will be about 16 million) and then begin to
increase again. One would expect that this decline, in absolute number
of youth as well as relative te the adult population, would lead to a
significant improvement in the employment situation of youth. However,
by 1984, two-thirds of the total projected decline in the size of the
youth population had occurred and the figures reviewed in Table 1.6
above give no indication that this relative supply effect had a
substantial impact on youth employment problems.® If the reduction in
the relative supply of youth has been having some positive effects, it
has not been substantial enough to overcome other negative factors, at
Least until very recently. The 1988 figures give the first positive
signs of youth gaining substantially relative to the rest of the
population but they are still not at quite the employment-to-population

level they had in 1978 when their cohort size was the greatest.

II. CAUSES AND CONSEQUENCES OF BLACK YOUTH EMPLOYMENT PROBLEMS

The previous section has documented unemployment rates and other
measures of employment for youths and differences among blacks and
whites, for the past 2 decades. It has also raised a score of

questions. What explains the high unemployment rate of youths compared
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with adults? Why have rates of unemployment becn rising? Why has the
gap between blacks and whites widened? How do these trends relate to
the relative decline in earnings for young full-time workers and the
narrowing gap in earnings between young white and black full-time
workers?

Researchers typically discuss a number of supply and demand
factors that might contribute to continuing high unemployment rates for
youths. On the demand side the factors include: pecor macroeconomic
performance; shifting geographical and industrial distribution of jobs;
minimum wage laws and other government interventions in the labor
market; discrimination in hiring; and demand for military personnel. On
the supply side the factors include: the baby boom bulge and other
demographic factors; unrealistic expectations of youths and the
"reservation" wage; and mismatched jobs and educational qualifications.,
We highlight here just a bit of the discussion of these factors as they

have appeared in the extensive research on these questions,1?

Factors Affecting the Demand for Labor
Macroeconomic Conditions
The unemployment rates of youths are more sensitive to
macroeconomic conditions than are those of adults. Comprehensive
studies of time-series data by the Congressional Budget Office and the
Council of Economic Advicors suggest that a 1 percent change in the
unemployment rate for adult males is matched by a 1.5 percent change for
white youths and a 2.5 percent change for black youths. Freeman!! has

argued and we agree that the employment-to-population ratio is a more
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reliable indicator of youth activity. In both time-series and cross-
sectional data, he finds that a 1 percent change in the total male
unemployment rate leads to a 1.7 to 2.4 percent change in the
employment-to-population ratio for youths aged 16-19 and a 1.5 to 3.4
percent change for those aged 20-24.}? Bowers!’ has reviewed the
employment experience of blacks, teenagers aged 16-19, and women during
all business cycles from 1948 to 1980, and he also concludes that
teenagers and blacks.-both in the aggregate economy and in key cyclical
sectors, suffer a disproportionate share of the decline in employment
that occurs during economic recessions.

These, however, are estimates of the gyclics", sensitivity of youth
and blacl: employment ¥ates. However, when we looked at the data for
1957, 64, /3, and 88 which were all at the peak of cycle we saw this
same deterioration so that in additlon to the cyclic effects there
appesrs to be a long term trend worsen'ng the situation of black youth
relative to white youth and adults. Such data provide only a crude
indicator, of course, of the complex relationships that exist between
the employment problems of teenagers and the evolution of the

macroeconomic situation in the nation. Nonetheless, there appears to be

Industrial and Geographical Shifts in the Economy

The location of economic activity has changed both in terms of its

distribution across different types of industrial sectors and in terms
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of its geographical location. It is, of course, coenceivable that these
shifes in industria) composition oy geographical location have affected
the black-white deferential in youth employment ratios.

The contribution of changing industrial distributions of workers
to the relstive euwployment position of blacks and whites appears to have
recelved little systematic study. One unpublished study, Badgett!*
find. that from 1971 to 1987 most of the rise in black unemployment was
due to rises in unemployment within sectors and not to movement from
sectors of low unemployment to those with high unemployment. This was
not because blacks were trapped in declining industries but ratherx
because those sectors in which they were already heavily concentrated,
such as retail, had relatively high rates of increase in unemployment
even though they were growing sectors. This study did not focus on
youth per se, however.

Another possible cause of a downward shift in demand for youths,
particularly for blacks, is the movement of jobs from the inner cities
to the suburbs and beyond (a move resulting in large part because land
and other costs are lower). This has been a matter of some dispute in
the economics literature. leonard*® has found, for example, that the
ratio of black to total employment in any given firm im Los Angeles or
Chicago in the 1970s varied inversely with distance from the black
ghetto. Over time, the loss of employment in the cities has resulted in
an appreciable loss of jobs for blacks who, apparently because of racial
discrimination, do not follow the jobs as they move into the suburbs and
nonmetropolitan areas. However, this movement of Jjobs away from where

blacks live cannot explain the black/white differential that persists
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within inner cities. Ellwood, for example, has shown that in Chicage
distance from jobs was a weak predictor of employment: £for blacks and
white youths living in adjacent neighborhoods, black youth employment
could be as much as 20 percent lower than white youth employment;
similarly, blacks in neighborhoods near jobs were no more likely to be
employed thar blacks in neighborhoods far away from jobs.

Recently, however, there have been a series of studies utilizing
the 1980 Census data that examine effects of the characteristics of the
surrounding SMSA on the employment and earnings of black youth,¢ All
of the studies find that differences in SMSA characteristics such as
levels of overall employment of whites, the size of the black
population, the degree of segregation and the average commute to work
play a role in the lower employment and earnings of young black males.
In most of the studies, had young black males faced the same
characteristics on average as young white males the difference in
average employment and earnings would have been reduced by 25 to 30
percent., Most directly relevant to the spatial mismatch/segregation
hypothesis are those which test the effects of measures of the distance
of commute to work on black youth emplcyment and earnings. One of these
studies (Ihlanfeldt & Sjoquist) estimate that for Philadelphia this
variable alone could account for 33 to 54 percent of the racial

differential in employment probability and somewhat less strong results

for Chicage and Les Angeles. IThese recent results suggest that furtherx
investigation of the spatial mismatch hypothesis and the role it plays
in varjous cities in affecting the relative black-white youth employment
and earnings would be warranted., They also suggest that more carxeful
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factcxs that contribute to them,

Discrimination

Discrimination could contribute to youth employment problems in
the form of discrimination on the basis of age or on the basis of race
or sex. That employers prefer older workers to younger workers seem to
be well established. However, whether this preference constitutes
discrimination depends on whether there are in fact differences in
productivity, costs of training, and turnover associated with younger
workers. There have been few attempts to establish such relationships
empirically. Discrimination studies have consistently shown black adult
workers to have lower earnings than whites after the measured individual
characteristics have been controlled for; a large part of this earnings
differential is associated with the probability of employment rather
than differences in wages.

With respect to wages and earnings (nmet of weeks worked) and
common human capital ‘;ariables (e.g., education), economists have
generally found substantial evidence of discrimination in wages prior to
the mid-1960s, but in more recent years the available evidence suggests
that discrimination in wage rates by race has been narrowed or
effectively ended.}’ |

With respect to employment--in contrast to wages--efforts to
account for the disparity in unemployment rates between whites and

blacks on the basis of standard human capital variables find that about
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one-half of the gap in unemployment rates between young black and whigém
workers could be accounted for by such variables then, if one followed
the convention used in the earnings literature, the residual gap would
be attributad to discrimination.

While discrimination may account for differences between blacks
and whites at a given point in time, it is more difficult to establish
that increases in discrimination in the late 1960s and the 1970s were an
important factor in explaining the increasing differential in employment
between young blacks and young whites. Most casual impressions are that
open discrimination on the basis of race decreased during this period.
(However, as noted below other factors may interact with existing

discrimination to generate the kind of changes we see over time.)

Factors Affecting the Supply of Labor
Demographic Trends

During the 1970s several demographic trends might have affected
youth employment. First, and most prominent, was the entry of the
massive baby-boom generation into the labor force. Theory suggests that
as the supply of young workers rises relative to the supply of both
older workers and other factors of production, youth wages or employment
will fall relative to that of older workers. Indeed, in a cross-
sectional analysis of standard metropolitan statistical areas, Freeman
found that as the youth share of the population increased, employment
prospects declined by a moderate émount, particularly for those aged 16-
17. However, analysis by Wachter and Kim suggests that, at a national

level and over time, the primary effect appears to have been on wages.
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For example, as shown in Tables I.2a and I.2b, during the period of
rapid expansion of the youth labor force, 1957 to 1978, the employment-
to-population rate for white youths stabilized or actually increased.
In contrast, Table 1.4 shows that during the 1970s the wages of white
youths declined relative to adult wages. Whatever the effects of this
large demographic bulge, it did not overcome other factors tending to
raise the employment-to-population rate for white youths, but it may
have played a role in lowering their relative wages. Among black
youths, however, the pattern appears different: ve wages ov
s d ned e u

unemplo d b

Two other factors increased the supply of labor during the same
period: the sharp and continuing rise in the labor force participation
of adult women and the influx of immigrant workers into the United
States. Each of those groups might draw jobs away from youths if they
enter the labor market in part-time or low-skill jobs (particularly if
employers prefer to discriminate in their favor or can pay lower wages
to these groups). It is possible that increased numbers of women in the
labor force may have worsened the employment prospects and lowered the
wage rates of youths, but several analysts have found it hard to show
that there ;ere indeed substantial effects of women’s employment on
youth empioyment. Estimating the employment interactions between youths
and immigrants has been difficult because of the lack of reliable data
on the illegal component of the immigrant work force. However, Freeman
and Holzer report that there is no evidence to support the view that

increases in the Hispanic population (which accounts for a substantial
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number of immigrants) have hurt job opportunities for black youths,
since black youth unemployment rates are similar in cities with large

and small Hispanic populations,

Summing Individual Effects
Thus far we have been serially reviewing possible causes of the
trends in youth employment problems within a framework of demand and
supply factors. Two sets of researchers!® have independently sought to
bring together most of the factors covered above in a consistent
accounting framework in order to see what proportion of the growth in
the gap in black/white youth employment rates can be explained by the

sum of the individual effects of all the factors. Though their

accounting frameworks are quite different, both gets of researchers

conclude that they ca cou nt
diverging racial employment patterns among youths in the 1970s, Thus we
re wit ge 0 m b yment

insufficiently explained (We note, however, that this accounting did not
allow for the possible effects of increasing suburbanization of jobs,

wh w ted above ve recently e ted ve
been a rather large factor in some cities),

In discussing each factor separately we have also not touched upon
possible (nonadditive) interactions among factors: such interactions
might yield results that are different from the simple sum of each
individual factor. Two hypothetical examples can illustrate such
interactions. It was previously noted that increases in the supply of

young workers seem to be related to increases in employment rates and
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decreases in wages (relative to adults) for young white males, but they
seem to be related to sharp decreases in employment rates and smaller
relative wage decreases for young black males. These differences might
be due to the interaction of the increased supply of labor and the
existence of minimum wage rates and increased civil rights enforcement
and affirmative action programs. The wages of young black males were
already closer to the minimum wage than were those of young whites, so
when the youth labor supply increased employers had less room to
compress black wages than white wages. A second possible interaction i:
between the demographic increase in supply and employer discrimination.
Even if the desire to discriminate on the part of employers was not
increasing during recent decades, the increase in the supply of both
young whites and blacks may have increased the scope for the exercise of
discriminatory hiring by employers. This theoretical possibility was
emphasized in the earliest exposition of an economic theory of
discrimination by Becker.

While these higher-order interactions generate interesting
hypotheses, they are extraordinarily difficult to assess empirically,
particularly when they involve such factors as the minimum wage or
discrimination, which have proved challenging to assess even as singular

first-order factors.
Other Influences on Youth Employment

Several research findings do not fit neatly into the supply and

demand framework we have used in the preceding sections of this chapter,
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We note several of these briefly and then turn to a discussion of social

context,

Family Influences and Teenage Experiences

Family background has a positive relationship to the probability
that a young person is employed, and Meyer and Wise find that an
increase of $5,000 in parental income is associated with an increase of
more than three weeks in the number of weeks worked by teenagers.

Other family structure factors do seem to affect employment
probabilities. Youths with siblings working are more likely to be
working themselves, suggesting the importance of family connections for
information or role models. Youths from female-headed families or
families on welfare have slightly lower probabilities of being employed.

A somewhat-surprising and potentially very important finding in

several studies!® is that there is a strong relationship between hours
worked while in high school and later employment and wage rates,

Whether the relationship is really causal or simply correlative (i.e.,
due to a common underlying factor such as motivation) remains unclear.
Since one of the major factors in the growth in the gap between white
youth employment rates and black youth rates was the growth of in-school
employment, this finding is of some importance; the lesser opportunities
for employment of blacks while in school may show up later in terms of
lower hours and earnings. Obviously, for those interested in the
potential benefits from employment and training programs for in-school

youths, this finding is intriguing.
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A final finding that has drawn the attention of many analysts is
that the long-term (i.e., 4-5 years later) effects of unemployment
during younger years, sometimes referred to as the "scarring experience
of early unemployment," appear to be rather less than had been
previously suggested. Once individual characteristics have been
controlled for, the experience of early unemployment does not appear to
raise the probability of unemployment in the following 4-5 years. This
result appears to hold for both young men and young women.2° In
addition, once individual characteristics are held constant, initial
wage levels seem to have little relationship to wage levels 4-5 years
later. These relatively encouraging findings about the limited effects
of early unemployment and wages are, however, counterbalanced by another
finding: early unemployment experience does seem to affect wage levels
4-5 years later, and this effect appears to be stronger and more

substantial for youths with lower levels of education.

Social Context

A final factor to be considered is the general social context and
the way it may influence the formation of perceptions of youth and their
responses to labor market opportunities. Past and current
discrimination can affect the demand for youth in the labor market. At
the same time, to the dagree that this social context of discrimination
affects the perceptions and attitudes and responses of youth, it can
have an effect on the supply of labor as well, The appearance of
limited opportunity for blacks in the labor market may have an effect on

the rates of school continuation; where future prospects are poor,

639



diligence in school may not appear to be a rewarding activity. The past
exclusion of minorities from some occupations limits their chances to
learn the requirements of such employment and to undertake the necessary
preparation,?! Changing social context may be especially important for
minority inner city youth., The increased incomes of blacks resulting
particularly in more middle and upper-class black has led, in recent
years to a movement of some higher-income blacks outside the inner city
ghetto, As a result, black inner-city communities may have experienced
a loss of leadership and important successful role models for low-income
youths and this may contribute to the problems faced by the remaining

youths , 22

III. THE EFFECTS OF YOUTH EMPLOYMENT AND TRAINING PROGRAMS

The most comprehensive review of the effcctiveness of recent youth
employment and training programs in the United States was undertaken by
the Committee on Youth Employment Programs of the National Academy of
Sciences, of which I was a member, and I will base most of my review of
effectiveness findings on the report of that Committee. Another major

review by Hahn and Lerman came to similar conclusions,??

The Problems of Measuring Program Effects
In the United States, the interest in evaluating the effectiveness
of social programs has increased considerably over the last two decades.
As evaluation efforts have multiplied the questions which evaluations

seek to answer have become more complex, the methodologies for
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evaluation have become more refined and the standaras of evidence
applied have increased. This is not the place to go into a long review
of these developments, interesting as they may be in their own right,
However, it may be appropriate to sketch out the kinds of questions
vhich evaluations of programs have sought to address. Here is one brief

outline of the kinds of questions posed:

- Can the program be implemented?

Can the appropriate program structure be created, staff
recruited and maintained, participants of the appropriate type
recruited and enrolled; can the specified "treatment services" be

delivered?

- What happens to the participants during the in-program period?
How long do participants stay in the program? How are their
lives changed during the period they are in the program: do they
work and produce more or less than they would have had they not
been in the program, do they earn more or less, do they receive
more or less transfer payments (in cash or in kind), do they have
more or less educational attainment, do they commit more or less
crime, do they abuse drugs and alcohol more or less, is their

marital or family status different than it would have been?

- What happens to participants after they leave the program?
How are their lives changed from what they would have been

had they not been in the program (the same list of questions as in
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the previous section but applied to the post-program period)? Do
the effects on their lives (if there are any) decrease, increase

or stay the same over time?

- What is the cost to benefit or cost to effectiveness ratio for
this program?

What are the costs per participant in the program, from the
perspective of society as a whole, from the perspective of the
participant, and from the perspective of those not participating

in the program? What are the benefits from these three

perspectives?

On the surface it may appear that rather straight forward
procedures will yield answers to these questions for any given program,
In fact, however, providing answers to these questions in a fashion
which meets some reasonable standard of evidence is usually quite
difficult,?*

It is the phrase "How are their lives changed from what they would
have been had they not been in the program?" which presents the greatest
difficulty. In order to say how their lives have changed, we have to
say what their lives would have been otherwise. The method which has
increasingly been used is to locate a "comparison group" of individuals
similar to those wiio have participated in the program, measure their
behavior in the same way as the behavior of those participating in the

program and, from these measuraments, derive an estimate of what the
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lives of participants would have been like had they not been exposed to
the program.

Over the years a number of different ways of creating "comparison
groups” have been tried. Increasingly, however, it has become appareat
that for employment and training programs most of these methods are
vulnerable and subject to errors. Subtle differences between
participants and comparison group members exist which can effect the
outcomes (earnings, employment) but which are not themselves measured;
the contrasts between the participants and the comparison group are
subject to "selection biases.” The method which is least vulnerable to
such biases is random assignment. When random assignment is used;
persons applying to the program are assigned to participate in the
program or to be members of the control group by a random process - each
individual has an equal probability of being a participant or a member

of the control group.
The conclusion that —‘andom assignment is necessary has emerged
slowly over the years as experience with alternative methods of creating

"comparison groups" has gro ed, the most i n
point have been published in the last few years,?

Researchers took data from an employment program, Supported Work
(described in mere detail below), for which control groups had been
created by random assignment, and, therefore, measured program impacts
which could be presumed not to be subject to selection bias. Then the
researchers constructed comparison groups from other data sources in a
fashion strictly analogous to the procedures used by many researchers

evaluating employment and training programs. They then estimated
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program impacts by contrasting the program participants’ employment and

earnings with that of the created comparison groups. These constructed-
comparison-group impact estimates were compared to those estimated from

the contrasts of participants with the randomly assigned control group.

The created comparison groups yielded estimates which were in some cases
wrong by orders of magnitude.

These results strongly suggest that, when one is looking at
evaluations of the effects of employment and training programs, it is
necessary to examine carefully the basis on which the effects on the
lives of participants are estimated: how sound are the procedures by
which the comparison group was created?

Another major problem is loss of sample subjects during the
evaluation study the problem is commonly referred to as “"sample
attrition." This is particularly troublesome when there is differential
attrition between the participant group and the comparison group. Even
if, at the outset, the participant group and the comparison group ;ere
reasonably well matched, if there is differential loss which is
substantial by the time of later measurements, there may be attrition
bias in the estimates of the program effects.

Another major difficulty to be faced in obtaining reasonable
answers to the questions outlined above has to do with the length of the
follow-up in the post-program period. If we are interested in the
answers to questions about the effects of the program listed above, then
it is necessary to follow both participants and comparison group members
for a long period of time after the participants leave the program,

Experience shows that sometimes positive program effects take as long as
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six moths to emerge. In other cases, positive effects show right after
the program fade within a few months. Thus, longer-term follow-up is
necessary for a sound evaluation of a program’s effects, particularly if
there is a concern to carry out a cost-benefit or cost-effectiveness
calculation,

While this is far from a satisfactory review of the problems of
evaluation, it is rather long as an introduction to a review of findings
about the youth programs’ effects. I have taken space to make these
points, however, because they provide a basis of justification for the
standards applied in assessing the evidence on program effects. If we
are going to decide what is known about the effects of youth progranms,
we should be fairly clear about what constitutes reasonable evidence
concerhing those effects.

Given that testing of the efficacy of different programs was
explicitly written as an objective in the legislation, one would have
expected to emerge from the experience of the YEDPA period with a
considerably enhanced knowledge of the effectiveness of various types of
youth programs. I turn now to the review of the knowledge of program

effectiveness.

What Works, For Whom?,‘

The National Academy Committee, whos;ffésults I primarily draw
upon for this review of effectiveness, applied standards of evidence
closely related to the points about evaluation just reviewed. The
Committee began with over 400 reports on youth employment and training

activities, almost entirely those relating to projects funded under
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YEDPA. It screened the reports and maintained for further review

concerning effectiveness only those which met the following criteria:

"l. That there be pre-program and post-program measurement of
major program objectives [primarily employment and earnings];

2. that comparable comparison group data be preser*ted; and

3. that initial sample sizes and response rates for participant

and control groups be of sufficient size, pre-program and post-

program, to allow usual standards of statistical significance to
be applied to measured program effects, and to alleviate concern
for attrition bias."

I believe that most social scientists would find these reasonable
criteria for what constitutes good evidence on effectiveness.

The Committee was surprised and dismayed to f£ind that out of 400
reports on projects onls 28 projects had reports on effectiveness which
met these simple standards.

The Committee found itself forced to base its conclusions about
the effectiveness of youth employment and training programs on the
evidence bearing on these 28 projects. It noted that these 28 projects
covered, to some degree, a majority of the types of demonstration
programs mounted under YEDPA, as well as the other major program
categories (except for the Young Adult Conservation Corps), but that the
quality and extent of coverage was very uneven:

"The reports that met [reasonable standards of scientific

quality] were not necessarily evenly distributed over the

range of operational youth programs or target groups being

served. Thus, there are issues with respect to the role and

effectiveness of youth employment and training programs that

we could not address due to a dearth of reliable evidence.

In addition, the quality of the available evidence varies,

sometimes supporting strong conclusions, sometimes merely
suggesting the direction of program effects,"26
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Because of the limitations of the extent and quality of evidence the
Committee emphasized:

"we caution the reader to bear in mind that to make a
determination of either effectiveness or ineffectiveness

requires credible evidence. Lack of evidence is not
' k_of v M

With these caveats in the background, I turn to a review of the
evidence. There is not space here to review all the details regarding
individual programs., Therefore, I first report broad conclusions about

program types and then review in more detail three significant programs,

Broad Conclusions About Effects of Youth Programs
In order to review a large range of youth employment and training
programs in a reasonably concise fashion, it is convenient to group the
programs into broad categories,?’ but to report separately under each
category programs designed primarily for in-school youth and those
designed primarily for out-of-school youth.
In what follows I focus solely on the estimates of post-program

effects of the programs.

(a) Occupational skills training

For in-school youth, there were virtually no skills training
programs which had been adequately evaluated so no conclusions could be
drawn.

For out-of-school youth, the Job Corps was the major occupational

skills training progr.u. and, as indicated in the fuller review below, a
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very high-quality evaluation indicated that the program was quite
effective. The program had many different components and the evaluation
was not designed to assess the components separately so we do not know,
for example, how important was the residential aspect of the program or
the remedial basic education. The benefit-cost analysis showed that, in
spite of the fact that costs per participant are quite high, the net
present value of estimated benefits exceeds that of costs. It is
clearly concluded that a residential skills training program containing
elements like Job Corps can be very effective for youth from

disadvantaged backgrounds,

(b) Labor market preparation

This category contains a mix of program types: career exploratiin
(information on opportunities and requirements); basic education
training often leading to a General Equivalence (GED) certificate
(equivalent to United States high-school completion); orientation to
"the world of work" with some direct job experience;

For in-school youth, once again there was no reliable evidence
available.

For out-of-school youth, these programs appeared to have generated
some positive effects on employment and earnings in a three- to eight-
month post-program period, but there was no reliable evidence about
whether these effects would be sustained for a longer post-program
perind, For these programs, then, there is some hint of positive

effects, though the evidence is weak.
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(¢c) Temporary jobs

These programs provide temporary, often subsidized, employment for
youth,

The major program for in-school youth was YIEPP which I review in
detail below. It must be concluded that we do not know whether this
program had post-program effects. This is particularly to be regretted
because non-experimental work had found a strong relationship between
work during the school years and better employment and earnings in the
labor market after school.2®

The Supported Work demonstration, described below, was the major
example for temporary work programs for out-of-school work. A careful
evaluation based on a random assignment design showed that this program
had no long-term effects on youth and its costs far outweighed its
benefits. This program did serve a particular disadvantaged segment of
the youth population, so it may be that its negative conclusions cannot

be generalized to the out-of-school youth population in general.

(d) Job placement

Programs in this category spend most of their effort in finding
Job opportunities for youth and referring youth to an employer which has
a reasonable match to the youth's interests and abilities. They usually
also include some training in job-search techniques, how to prepare
resumes, conduct in job interviews and sometimes follow-up support once
the youth is placed in a job,

For in-school youth these programs’appear to have increased

employment and earnings in the year following the program, but by the
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second year the effects had disappeared. The conclusions are the same
as for out-of-school youth in such programs: short-term positive

effects, with comparison group members catching up by the second year.

Three Significant Youth Programs
As noted above, a review of youth programs showed that there were

very few programs for which there existed evaluations of effectiveness

- of sufficient quality to constitute sound evidence on what works. In
view of this, and because the reader may not be familiar with the
characteristics of particular programs in the United States, I provide a
more detailed description of three major programs. 1 have selected
these programs for discussion because they are generally regarded as
particularly significant with respect tc evaluation of effectiveness.
All were sizeable in terms of numbers of participants, and quality

evaluation research has been done on them.

(a) The Job Corps

The Job Corps program has been run for 20 years by the federal
Government. It is a program for out-of-school, economically
disadvantaged youth between 14 and 21 years old. A key distinguishing
feature is that it is residential, i.e., the participants live in
quarters at the site where the program services are provided.

The program provides a complex mix of services including remedial
(basic) education, vocational skills training, work experience, health
services, and job-search assistance at sites scattered throughout the

United States. In fiscal year 1985, the program had 41,000 positions

650

46




and served 120,000 participants. The average length of stay in the
program was about five months. The youth served were in general quite
disadvantaged: 90 percent were either from households below the poverty
line or receiving welfare benefits; their median reading levels were at
the sixth-grade level. At the time of the major evaluation study
(1977), the cost to the Government per participant was $5,700.

The major evaluation of the Job Corps was of high quality. It had
a large sample of program participants (2,800) and a non-participant
comparison group (1,000). The data were gathered on participant and
comparison groups for three to four years and there was a low attrition
rate from the sample over that time (70 percent completed the third
follow-up). The comparison group was carefully drawn from youth
eligible for Job Corps but residing in geographic areas where Job Corps
enrollment was low. The best econometric methods available were used to
try to control for selection bias. Measurements were taken on a wide
variety of factors that could be affected by, or affect, Job Corps
experience, including educational attainment, the value of economic
production by Job Corps participants, receipt of welfare and other
transfer payments, marital status, the rate of pregnancy and child-
bearing (for the female participants and comparison group members), the
extent of criminal activity, receipt of welfare or other transfer
payments, unemploynent rates, employment rates, hours worked and income.
A careful and complete cost-benefit analysis was done as part of the

evaluation.
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The evaluation results were:

After leaving the Job Corps the participants’ earnings were
28 percent higher than those of the comparison group (a
differential $567 per Corps member in 1977 dollars).
Educational attainment of the participants increased more
than that of the comparison group: within the first six
months after leaving the Job Corps the probability of
attaining a high-school degree or equivalent was 0.24 for
participants vs. 0.05 for those in the comparison group.
Criminal activity was significantly lower for participants
than comparison group members during the period they were in
the program and after leaving the program, participants had
fewer arrests for serious crimes than did comparison group
members.

After an initial six-month post-program period when
enrollees fared worse than the comparison group in terms of
employment and earnings, the aggregate positive effects of
the Job Corps emerged and persisted at the relatively stable
rate throughout the four-year follow-up period. This
suggests that the main effects of Job Corps did not stem
from job placement alone.

When the benefits and costs of the program were estimated it
was found that, from the view of society as a whole, the net
present value of benefits exceeded costs by $2,300 per
enrollee (in 1977 dollars). C-reful sensitivity analysis

was performed to see whether variations in any of the key
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assumptions which had to be made for the cost-benefit
analysis would overturn the conclusion of benefits exceeding
costs and it was found that the positive conclusion was
robust under reasonable variations in assumptions.

It is clear that on the basis of this evaluation the Job Corps
could be judged to be effective in helping disadvantaged youth. &
couple of problems remain however.

First, while the comparison group was very carefully selected and
the bes; econometric methods to control for selection bias were used in
analysis, some doubts may remain about selection bias because random
assignment to participant and control group was not used. Recent work
(discussed above) has cast some doubt on whether, particularly for
youth, selection bias can really be avoided when constructing comparison
groups by methods other than random assignment and whether the
econometric methods commonly used can largely remove any selection bias
that results. 1In spite o5f these concerns, one should conclude that the
best evidence available indicates that the Job Corps is effective.

Second, while we may conclude that the Job Corps is effective, we
have no good evidence regarding which aspects of the program are the
most important contributors to its effectiveness. As was noted above,
the Job Corps is a program with a complex array of elements and one
would like to know which elements are most important. For example, a
critical issue is whether the residential setting is essential to
program effectiveness, Computerized instruction was widely used in the
education segments of the program and there is a question whether this

was critical for the success of the program in fostering gains in
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educational attainment, Evaluation research to date provides no answers
to these questions but, as will be discussed below, some demonstration
research currently under way may help to provide some insights on these

issues.

(b)  Supported Work

Supported Work was a national demonstration program which ran from
1975 to 1979. The program had four target groups: women who had been
on welfare (Aid to Families with Dependent Children) for at least three
years; ex-drug addicts; ex-criminal offenders; youth (17-20 years old)
who were high-school <rop-outs. These groups were felt to need
employment assistance as they had not recently, or in some cases ever,
had a regular connection with the labor market. The objective was to
help them establish, or re-establish, regular employment. To achieve
this, participants were provided with subsidized work experience in
which work standards were gradually made more demanding and, throughout,
participants were supposed to be guided by supervisors knowledgeable
about the problems of the target groups. Participants could continue in
the program for up to 12 months (18 months in a few sites) after which
they had to move on to regular employment (or back to unemployment if
they were unsuccessful - even with the program’'s assistance - in finding
work). Note that this was explicitly not a program providing skills
training; such skills as were obtained during the program experience

were to be the result only of direct work experience.
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The demonstration was run in 15 sites across the country,
different sites having different combinations of the target groups. At
five of the sites youth were enrolled as participants,

An extensive evaluation effort was carried out in which applicants
to the program were randomly assigned to be participants in the program
or to be members of the control group. Both participants and controls
were interviewed at the point of random assignment and every nine months
thereafter, up to a maximum of about 36 months. A full cost-benefit
analysis of the program was carried out. Attrition from the sample
followed was such that over 70 percent of the sample was reinterviewed
at each interval. The entire natjicnal demonstration enrolled over
10,000 participants over its course. The youth segment of the
evaluation study covered 860 youth participants and controls.

The evaluation showed that while the hours of work and earnings of
the participants increased relative to the control group during the
period in which the youth were in the program (hardly surprising since
both were unemployed at the point of random assignment and the
participants were given immediate access to the subsidized job), once
they left the program there were no statistically significant
differences in employment or earnings. The program had pno statistically
significant long-term impacts on education or training decisions, drug
use, or criminal behavior. The results of the cost-benefit analysis,
wvhich was very complete and included sensitivity analysis for key
assumptions, showed that from the point of view of society as a whole

costs exceeded benefics by $1,465 (1976 dollars) per youth participant.
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The Supported Work demonstration showed that for the type of youth
served (even more disadvantaged than those served by the Job Corps) a
work experience program alone had no significant effects on long-term
employment. Whether this negative conclusion about this type of work
experience program can be generalized to the youth group who are less
disadvantaged than those in Supported Work is, of course, open to
question,

It is worth noting that the program did have statistically
significant positive effects on employment for two of the other target
groups in the demonstration, women on welfare and ex-addicts. For these
two groups, benefits of the program were shown to exceed costs, when
evaluated from the social point of view. Thus we can preclude the
possibility that the negative findings for youth were solely the result
of a poorly executed program or flawed evaluation.

I believe it is important for people to be aware of the Supported
Work evaluation because it shows that rigorous evaluation can tell us
when programs don’t work as well as when they do. If we are serious
about finding programs that really do help those with employment
problems, the bad news is just as important as the good news; resources
being used ineffectively help no one and it is important to find out
when this is the case and to reallocate them.

As was discussed above, the Supported Work data have also provided
a means to draw some strong conclusions about the problems of using
constructed comparison groups (as opposed to randomly assigned control
groups) for the purpose of evaluation of employment and training

programs,
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(¢) Youth Incentive Entitlement Pilot Projects

The legislation creating YEDPA mandated the establishment of the
Youth Incentive Entitlement Pilot Projects (hereafter referred to as
YIEPP), The program, which lasted from 1978 to 1981, provided a
guaranteed minimum-wage job, part time during the school year and full
time during the summer months. The key innovative feature of the
program was that gll low-income youth who lived in the designated target
area of a project were guaranteed a job (thus the "entitlement")
provided that they remained enrolled in school or in an approved
alternative education program and were making reasonable progress toward
a high-school diploma. The short-term objectives of the program were to
reduce school drop-out rates, provide work experience and raise incomes
of program participants during the program phase. The long-term
objectives were to foster, as a result of the program experience,
improved employment and earnings after the program period.

There were 17 demonstration projects across the country and about
70,000 youth participated. It should be noted that YIEPP was not a
skills training program nor a job-search program. The program was
expected to generate effects through either the work experience or
through the benefits of any induced continuation of school enrollment,

The evaluation research on YIEPP posed a serious ptoblem because
of the "entitlement" nature of the program: an area selected would be
"saturated" with job opportunities; thus it would be impossible to draw
a comparison or control group from the same area as every low-income
youth would be "entitled" to a subsidized job. Moreover, the

"saturation" of job opportunities could have an effect on the local
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labor market which might make the employment experience of even those
who did not participate atypical, i.e., one could not use them to infer
what would have happened to the participants in the absence of the
program.

The evaluation research design called for the selection of four
large-scale sites to be evaluated and four other sites at which the
program was not offered to serve as comparison sites. An attempt was
made to match the program sites with comparison sites in terms of
important characteristics of the population, industry and employment.
The results were: Cincinnati, a program site, was matched with
Louisville; Baltimore with Cleveland; rural Mississippi counties with
other rural Mississippi counties; Denver with Phoenix. Stratified
random samples of youth were selected in both the program sites and the
comparison sites and were interviewed at the outset in 1978 and then
reinterviewed up to three more times through the end of 1981 (the
completed sample included 4,046 youth). 1In the final analysis,
individuals in the program sites were compared with those in the matched
non-program site to seek to determine the impact of the program.

I will first review some of the reported n. jor findings of the
evaluation of YIEPP and then indicate some major doubts I have about the
validity of these results,

Statistically significant effects on weekly earnings are reported
both for the in-program period and for the post-program period. In-
program earnings effects during the school year were estimated to range

between 46 and 161 percent higher than earnings in the absence of the
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program. During the summer, earnings effects were estimated at 48 to 65
percent higher.

During the period of operation, YIEPP significantly lowered
unemployment rates and raised employment and labor force participation
rates for young blacks as well as for all youths. Importantly, in light
of the discussion above of the disturbing growth in the employment
differential between whites and blacks, the program raised the
employment-to-population ratio for blacks from 21.1 to 41.32 percent for
blacks and from 31.2 to 37.4 for whites, essentially eliminating the
differential. In addition, about two-thirds of all youths eligible for
the program in the target sites did participate at some time. These
results suggest that youths are willing to work at the minimum wage but
that, in the absence of a program like YIEPP, employers are unwilling to
hire (at the minimum wage) as many youth as want to work.

A stated objective of YIEPP was to increase school-continuation
rates (reduce drop-out rates) of the low-income youth eligible for the
program. Indeed, continued enrollment in an education program was a
condition for continuation in the program. The evaluation concluded
that the program had no effects on school-continuation rates; the
entitlement to a job was not a sufficient incentive to keep youths in
sctnol nor induce those who already had dropped out to return to school.

The ability to estimate the effects of the program experience on
employment and earnings after the completion of the program was severely
limited because the evaluation study was terminated in the Fall of 1981
vhen there was only a very limited post-program period for most of the

participants in the sample. For reasons touched on below, the final
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analysis was forused primarily on the sample of black youth, The
estimated effect of the program on this group was to increase
substantially (39 percent) the weekly earnings of those eligible for the
program, an effect which if sustained over a year would yield an
earnings increase of $545, If such effects were indeed generated and
sustained, this program would look very promising: it would provide
benefits to disadvantaged youth both immediately through increased
employment and earnings during the program and, later, in terms of a
better post-program employment and earnings experience.

Unfortunately, there are serious methodological problems that make
it difficult for us to accept the evidence from this evaluation,
particularly with respect to post-program earnings. It is worthwhile to
touch on these problems because they show the difficulties which any
attempt to evaluate "saturation"-type programs will face.

At the heart of the issue is the question of whether it is really
possible to match geographic areas in such a way that the changes over
time in the labor markets of one site can serve to indicate how labor
markets would have changed over that period of time in a matched
comparison site. The necessity to match sites in this way arises from
the "saturation" nature of the program. If the program is large enough
in a local area to assure an opportunity for program participation of
most members of a group in that area, then it is likely to change the
labor market circumstances in that area, genprating indirect labor
market effects even on those who do not participate. Thus to be sure
that comparison subjects are unaffected by the program, they cannot be

drawn from the same local area where the program is operating.
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The belief that one could effectively match geographic sites so
their residents could be used as comparison subjects requires a belief
that all the factors which determine the evolution of the local labor
markets have been captured and adequately matched at the outset, and
that any changes in the context external to the locale or which will
perturb its labor market are also measured and coatrolled for in the
analytic model used.to estimate program effects. We doubt that the
knowledge of the factors which affect the evolution of local labor
markets and the ability to accurately model and predict that evolution
is sufficiently advanced to rely upon it for evaluation purposes.,
Indeed, some of the experience from the YIEPP evaluation underlies the
nature of the weaknesses in this matched-site methodology for
evaluation.

The final analysis sample was limited in two ways: first, the
major analysis excluded whites and Hispanics, even though data had been
gathered on them; second, the Denver/Phoenix pair of program and
comparison sites was excluded from the analysis because the Denver
program had "implementation difficulties." The exclusion of the
Hispanics from the analysis was tied to the exclusion of the
Denver/Phoenix pair because the Hispanic sample was highly concentrated
in this pair of sites. The rationale for the exclusion of whites was
that a large portion of the comparison sample of whites was concentrated
in the Louisville site which experienced very sharp drops in white
school enrollments and this decline was perhaps due to a controversy

over school busing.
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A third exuusple of site-comparison problems emerged when the
evaluators looked at the individual site results. They found that there
was no significant effect on post-program earnings for the Baltimore
site which had a program which was generally regarded as the best
designed and implemented. The evaluators suggested that this result
might be due not to a weak performance by Baltimore but to an
unexpectedly healthy economy and, therefore, good youth employment
growth, in the comparison site, Cleveland. These examples provide
concrete evidence that evaluation based on the use of matched comparison
sites is very vulnerable to unpredictable developments.

YIEPP was indeed a significant and sizeable program designed to
investigate the importance of direct job experience for low-income
youth, Many important things were learned from the demonstration about
the feasibility of placing large numbers of youth in jobs. It showed
that a sizeable proportion of youth would take such jobs. However, to
the degree that the long-term effect on employment and earnings is a
major concern, in spite of some indications in the data that it may have
had long-term effects on employment and earnings, we are forced to
conclude that the method of evaluation is so flawed that we really do

not know whether this is an effective strategy for helping such youth,.

Some Guidelines for Future Work on Youth Programs
One could devote considerable space to a discussion of why so
little was learned about what works for whom. I will not take that
space here, but refer those interested to the fuller review in the

National Academy report. Below, 1 will xasport a few simple guidelines
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for future work which I believe will enhance the likelihood of learning
more from our experience with youth programs.

One is often asked: Based on experience to date what are the best
kinds of youth employment and training programs? It is very tempting to
launch into speculation about what is best or what is most promising.
But I think it is very important to resist that temptation, to be
brutally honest about the limits of our knowledge, to differentiate
known facts from best guesses. There are, however, a few hard lessons
which can be drawn from the review of recent experience.

These may indeed seem very limited conclusions to report after the
massive program efforts undertaken under the YEDPA legislation. Sadly,
it is an honest summarization of the state of knowledge about the
effectiveness of various types of youth employment and training

programs.

. for in-school youth

1f the primary concern is to equalize employment rates of
minority and majority groups during the in-school period, the
YIEPP program, basically a work-experience job-subsidy program,
shows it can be done. Whether there are long-term effects remains
unknown and seems worth further trial and investigation. Job-
search training can help promote employment in the short term,
right out of school, but by itself will have few long-term

effects.

663

99



.« for out-of-school youth

Ruzsidential skills training programs like the Job Corps
appear effective, at least for those with very low levels of
educational attainment. Work-experience programs alone are
unlikely to have long-term effects on employment and earnings.
Job search instruction will have a short-term effect but should

not be counted on for sustained improvements.

If we now assume a commitment to keep trying to use employment and
training programs to alleviate youth employment problems, then some
speculations about promising future efforts can be made on the basis of
even these limited findings.

First, while job-search training in itself is unlikely to have
long-term effects, it probably should be added as an element to programs
which have a central core of a different type, e.g., a skills training
program. The job-search training may help in the initial transition
from the program to the labor market and then the skills training may
provide the sustained effects; the effects of a combined program might
be multiplicative.

Second, for out-of-school youth, some attempts should be made to
determine which elements of the Job Corps-type training are most
important. Testing non-residential skills training (see the discussion
of the Job Start program below) for them seems a logical first step and,
within that, further testing of how differing degrees and forms of basic

educational instruction affect long-term outcomes would be important.
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Third, for in-school youth a serious and careful test is needed of
whether increased work during the school period really has long-term
positive effects on employment and earnings (while at the same time not
reducing educational achievement).

There are a lot more subsidiary issues that are worthy of
investigation but if we have learned nothing else we should have learned
that it is better to do a few things carefully and well, with a strong
commitment to proper evaluation, than to attempts many different things
without being able to determine their effects.

In the U.S., the flow of resources to the youth employment and
training program has been sharply reduced even though the magnitude and
character of the youth employment problem remains about as it was at the
outset of the eighties. In the late 1980s, however, there has been some
movement towards trying to build on some of the lessons outlined above,
in the careful manner suggested, I turn, therefore, to a review of
developments in the 1980s, touching on both changes in legislation and

new experimental programs.

IV. DEVELOPMENTS IN YOUTH PROGRAMS IN THE 1980s
New Legislation: JTPA
As noted above, the strong emphasis on employment and training
programs for youth ended in 1981 with the termination of the YEDPA
programs and, at the same time, the ending of the overall Comprehensive
Employment and Training Act (CETA) programs, which covered employment
and training for all segments of the population. In 1982, the Reagan

Administration passed the Job Training Partnership Act (JTPA). This Act
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made some very important changes in the structure and content of
federally funded employment and training programs.
As it is my task here to review the e):ments of JTPA, I will limit

my observations to just one relevant to opportunities of black youth in

these programs,

difficult to get local programs, even under CETA. to seek out such youth
and the changed structure of JTPA has given employment and training

en eve mpulse void e participants whom

is regarded as difficult to deal.

Current Issues Related to Youth Employment and Training

1. The quality of schooling

In the United States, in the 1980s, problems with the performance
of students in schocl have received increased attention. There was a
general perception of a precipitous decline in test scores during the
late 1970s and early 1980s. The detailed facts do not support this
general perception. They show that most of the decline in test scores
was related to particular birth cohorts and worked its way through the
school system as those cohorts passed through. Thus the decline in test
scores in the fifth grade ended in 1974 and a sharp rebound began which

continued up to the latest date available (1984). The same phenomenon
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occurred with scores at other grade levels, eighth grade scores
bottoming out in 1978 and rebounding and 12th grade scores bottoming out
in 1979 and rising thereafter,?’

Regardless of facts, there has been increasig emphasis at the
local, stata and national levels on raising achievement standards in the
schools, lengthening the school year and enhancing the pay and status of
teachers. Federal and state governments are increasingly collecting and
releasing information on performance on test scores, state by state and
even school district by school district. These scores are widely
reported and used as a means of comparing present and past school

performance and relative performance of various states or schools.

Note that while emphasis o
laudable it may exacerbate the problems of the populations with the
reates; oyme £h .

increased standards are combined with more effective programs they may
serve simply to further separate the school population and increase the

"pushing out" of lower income, minority kids who are already bgving
problems making it to that al mportant high 0 om

2. Drop-outs and teenage child-bearing

While attempts are being made to improve the standards in schools,
there has been a concomitant increase in attention paid to the high
levels of school drop-outs, with concern expressed that steps be taken
to reduce such high rates. Even though the high-school drop-out rate
has remained roughly constant over the past decade at about 13 percent,

there has been increased awareness of the fact that high-school drop-
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outs have diminished prospects in the labor market (as noted above in
the discussion of the nature of the youth unemployment problem) and the
gap between drop-outs and school completers has widened.>3°

Intertwined with this focus on drop-outs is an increasing concern
about early child-bearing by women in the school-attending ages.3! The
fact that there is a relationship between early pregnancy and high drop-
out rates among women in school has been widely noted. Here again,
there is considerable misperception about what has been happening. The
rate of pregnancy and child-bearing amongst teenagers has actually been
going down. But the rate of illegitimate births has been going up,
since decreasing proportions of those teenagers who have children have
married, and those who do marry have been divorced with a much slower
vate of remarriage. The result, of course, is an increasing proportion
of children born into female-headed households. This not only is a
problem for the single female parent, but, it has been increasingly
apparent, it creates difficulties for the unwed fathers, putting added
pressures on a group that already was bound to have difficulties making

the transition from school to work.3?

3. Literacy and basic skills

There has been a sharpened perception that those youth who drop
out of school, and many of the teenage parents, have extremely low
levels of basic literacy skills. In addition, some believe that
employer standards, in terms of a high-school degree o: minimal test
scores, for entry-level jobs have been rising. Indeed the media and

some analysts have seen an inter-relationship among the role c¢f basic
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skill weaknesses, technological change and decreased ability of the U.S.
to compete internationally,3?

The argument is that increasing international competition and
changes in technology have reduced the range of low skill jobs which
will be available in the future at the same time that the demographics
of the U.S. population are likely to lead to decreasing numbers of new
entrants to the labor force and declines in the skill levels of those
entering. These "adverse demographics" are said to arise from the
decline in the youth population (outlined above) and an increasing
proportion of minorities and persons raised in low income and single
parent families, characteristics which have been related to lower levels
of academic achievement as conventionally measured. This conjuncture
gives rise to the "skills mismatch" hypothesis. These arguments lead in
turn to strong proposals for educational reforms and to increasing
pressures on the employment and training system to put substantial
resources into the provision of remedial education and other forms of
basic skills training.

It is important to evaluate these arguments carefully. While most
attention has been paid to thuse raising the cry of "skills mismatch"
some analysts have questioned both sides of the proposition.3* It is
interesting to note that a similar concern that a large segment of the
labor force would be "left behind" was one of the motivating forces
behind the first major Federal training program, the Manpower
Development and Training Act. At the same time the National Commission
on Autometion evaluated similar arguments about the impact of changing

technology and found them overstated.
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The pressure for increased "basic skills" training in the
employment and training system is already mounting and a number of
programs are trying different approaches, partly in response to
legislative pressures.?® Further, within the JTPA program there is
increasing evidence that admission to training programs is being limited
to those who score on screening tests above a certain grade level in

reading and math - a trend undoubtedly fostered by the emphasis on

performance standards. Thus, at the same time there is increased
ssure to provide remedia (o) se with w
incentives tem se b o) ned

Thus, increasingly, there has been a concern to find the means to
provide remedial education for the school drop-out and young adult
population. The employment and training system is seen as one of the
possible vehicles for providing such remedial education. These concerns
highlight the very complex and difficult problems concerning the
relationship between the school system, on the one hand, and the

employment and training system, on the other hand, a topic which

requires a good deal more careful study. Is_the employment .nd training
system likely to be an effective vehicle for providing such remediation?

Where attempts at basic skills training are already uﬁderway three
important issues have arisen. First, some programs try to provide the
remedial elements prior to occupational skills tiaining (referred to as
sequential programing) whereas others try to integrate the remedial
elements with the skills training (referred to as concurrent programing)

and there is considerable debate about which is most effective. If

there is to be widescale remediation or "literacy training" as part of
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t e n ] e v v e .
methods should be carefully evaluated. Second, partly based on the Job
Corps experience, there has been considerable interest in using computer
assisted instruction to carry out remediation work. There is a
considerable amount of such instruction now taking place in training
programs but it appears that its relative effectiveness is not being
rigorously evaluated. Third, while recently some studies have shown
strong relationships between academic grades or test scores®® and later
labor market performance and the experience of the Job Corps and other
programs indicates that programs can generate changes in test scores and
raﬁes of GED attainment, there are no studies I know of which examine
the relationships between changes in academic test scores or attainment
induced by training programs and later labor market performance.

Careful evaluations with long term followups need to be made to
determine both how long the differences in test scores are sustained
("fadeout" of differences are common in other education programs) and
whether these differences translate into differences in labor market

experiences.

New Experimental Programs
While, as noted above, funding from the federal level for youth
programs has been considerably reduced and the emphasis on performance
standards has tended to cause those youth programs that are funded under
JTPA to gravitate to the less disadvantaged in the youth population,
there are several substantial experimental programs under way that seek

to address the education and employment problems of disadvantaged youth
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and do so in a way which should yield reliable evidence on program

effectiveness.

1. Job Start

One of the strongest findings in the review of youth program
effectiveness, outlined above, was that the Job Corps was an effective
program for out-of-school youth. Partly as a result of those findings,
attempts by the Reagan Administration to reduce or eliminate funding of
the Job Corps were turned back. Still, questions remain about which
aspects of the Job Corps are most important in generating the positive
post-program effects.

In order to further test the potential role of skills training
programs, the Job Start program has been developed by the Manpower
Demonstration Research Corporation. This program seeks to test whether
the types of training and services offered by the Job Corps are equally
effective when provided in a non-residential setting. Like the Job
Corps, Job Start programs are supposed to provide basic education
instruction, occupational skills training, training-related support
services and job development and placement assistance. Job Start
programs have been initiated in 13 sites across the country. About half
of these sites use some form of computer-aided instruction (which was a
notable feature of the Job Corps educational component). The sites for
this program were recruited from among existing education and training
agencies with ongoing programs so, while there are broad minimal
guidelines which programs agreed to meet, there will be considerable

variation among sites in the details of program implementation. This
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program will be carefully evaluated through a research design that calls
for random assignment of applicants to participant or control-group
status and the participants and controls will be followed for over 12
months after random assignment, It can be expected, therefore, that
there will be high-quality estimates of the impact of the program on
educational attainment, criminal behavior, child-bearing, and employment

and earnings.

2. Summer Training and Education Program (STEP)

It has long been noted that the gap in academic achievement
between low-income and high-income students becomes more pronounced as
they progress through the school system. Several years ago researchers
found that the gap widens particularly during the summer months when
students are not in school; the test scores of low-income youth fell
sharply during the time they were not in school. The STEP program,
started by Public/Private Ventures, has been created to determine
whether the combination of half-time work and half-time basic skills
remediation during the summer months would slow or stop the decline in
test scores of low-income youth and thereby attenuate the achievement
gap and increase the school-completion rates of low-income youth. The
program is targeted on 14 and 15-year-olds who are poor and performing
poorly in school. They participate in the piugram for two summers. The
program also includes a life-skills curriculum that encourages youth to
make responsible choices regarding sexual activity.

This Is a good example of an imaginative use of the funds

available through the Summer Youth Employment and Training Program (JTPA
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Title IIb) which pays che stipends to the participants an’ aids them in
finding the part time work positions.

The program is being run in five sites across the country. The
evaluation reseavch design incorporated random assignment to participant
or control-group status. Participants are tested before and after each
summer and survey data provides information about their knowledge and
attitudes regarding sexual activity. There will be long-term follow-up
data on school retention, graduaation, child-bearing and early labor
market experiences. Early results showed both participants and controls
experienced learning losses during the summer but that the losses of the
participants were less than half that of the controls. On the early
‘evidence, this looks like a promising program for low-income youth still
in school. Plans are underway for its expansion to many more sites but

it is regrettable that there are no plans for further evaluation of the

impact of the program at these expansion sites.

V. POLICY RECOMMENDATIONS

In this section I discuss in a more extended fashion the policy
recommendations which were previewed at the outset of the paper.

In spite of the long, continued recovery of the U.S. economy from
its major post World War II recession in 1982-83, the employment
problems of black males remain substantial, The unemploynent rate for
black males is 2.3 times that of white males, even in this current
relatively tight labor market situation. An even more meaningful

statistic is the employment-to-population ratio which for all black
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males in 1988 still had not returned to the level that it had attained
in 1979, which in turn was substantially below the level it had been in
the 1960s and early 1970s.

The employment problems of black youth are particularly serious.
Less than one-third of black males 16-19 were employed in 1988, and
their employment-to-population ratio was still below the level it was in
1979, which was itself substantially below the levels of employment-to-
population ratio for the 1960s and early 1970s for this group. Thus, it
remains important to pursue the question of how employment and training
policies can address the problems of employment for black males, and for
black male youths in particular,

In considering the employment problems of blacks and what'

government policies and programs might do most to alleviate those

problems it must be emphasized that the most important poljicies

affect the e ent o _males are monetar d es
which ue of the econo nd the tjightness
labor markets olicies can_come e to

providing the improvement in employment of black males that sustained
low unemployment rates throughout the economy provide, The sharp

recession of 1982-83 gencrated by the monetary policies did enormous
harm to the employment of blacks in general and black youth in
particular. It is critically important to them that labor markets stay
as tight as they currently are for an extended period of time so that
the benefits of employment and related improved incomes can work their
way deeper into the troubled heart of the central city and begin to g.ve

inner city youth better reasons to believe that staying in school,
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getting job skills will pay off for them. When the threat of inflation
tempts policy makers to consider contractionary policies it is important
that they be reminded of the terrible price paid by black people for the
contractionary policies of the past and that they consider alternatives
to induced recession (e.g., incomes policies) as a means of reducing
inflationary policy.

In addition, tight labor markets are very important for the
success of such employment and training prc_rams as are offered by the
Department of Labor. Training people in skills makes little sense if
labor markets are already flooded with an excess supply of experienced
but laid off workers. When discussing employment problems in the
context of a Department of Labor initiative, such as the Commission for
which we write these papers, there is a tendency to think only in terms
of those government policies which fall immediately within the purview
of the Department of Labor. But those policy makers with responsibility
for broad macro policies often lose sight of the particular, focused
impact of those policies on sub-groups of the population; voices
reminding them of how their policies may have long term effects on inner
city blu.ks and other minorities may encourage them to err a bit on the
side of inflation in order to preserve the gains to this population
generated by continued tight labor markets.

I turn now to narrower policy recommendations. The policy
recommendations which are outlined below upply, for the most part, to
the employment and training system in general; they are not stated
solely in terms of their effect on black males. However, the

strengthening of the system which would follow from these recommendation
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would, I believe, have its greatest impacts on blacks in general and

black males in particular.

A. The Employment and Training Policy and Program Process

Before turning to specific program and policy issues, I want to
make a plea ior careful consideration of the process by which employment
and training policles and prc-rams are developed and implemented.

A Commission such as that on Workforce Quality naturally tends to
look for recommendations for programs and policies which can immediately
put into action at the national level. This has been the approach in
the past: Commissions recommend programs which are, to some degree,
legislated and implemented, e.g., MDTA, CETA, YEDPA, JTPA. But then,
when a few years after implementation we ask what do we know from those
programs about what is effective in dealing with employment problems the
answer has been, almost without exception, "very little." 1Indeed, 1
would argue (and will document below) that after over 20 years of
employment and training programs we know almost nothing about "what
works, for whom" in employment and training programs. It is time for
the Commission to call attention to the process by which employment and
training policies are developed and implemented to see if we cannot put
ourselves in a better posture to learn from experience with these
programs so that in five to ten years another Commission is not faced
with the conclusion that little is known about what works or doesn't
work,

I believe that a process can be developed that will lead to more

systematic learning from experience and to better programs. The
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approach is simply that of staged development. Program ideas start from
research on the character of the employment problems for specific
groups, in given places and times. Below I review some of this sort of
rasearch with respect to youth employment problems. The research
generates ideas about what sorts of programs might help ameliorate
problems and this should lead to a pilot project program embodying the
idea. This pilot project should be rigorously evaluated as it is
implemented and after. On the basis of this evaluation, if the program
appears basically effective, the program concept should be xeplicated
more broadly, i{.e., in different sites and with new groups, once again
with a rigorous evaluatjon, This evaluation will permit a second
assessment of effectiveness and further adjustments in program details
to attempt to improve its effectiveness and assure that is applied to
the appropriate groups, i.e., learning about what works for whom will
allow allocation of resources for maximum effect. Then the program
concept is ready for national legislation and implementation and,
equally important a sound base of experience is available so that
technical assistance may be provided to those who must now implement the
national program (even when implementation is essentially at the local
level following national guidelines).

This may all sound overly formal and slow as a process for
developing programs and perhaps even infeasible. But we have a good
example of an area in which such a process has unfolded, though not
entirely as a preconceived procedure. That is the process which led up
to the passage in the Fall of 1988 of the Family Support Act. Research

began in the early 1970s leading to the National Supported Work
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Demonstration in the late 1970s. That project, with a rigorous
evaluation, showed that an employment program could be effective in
raising the employment of women on AFDC. The MDRC state work-welfare
demonstration/experiments tested other employment and training
strategies for this group and showed them to be effective in many
different settings, always with rigorous evaluation. MDRC, Mathematica
Policy Research and other groups pulled this experience together showing
how resources could be most effectively allocated to various groups in
this population. This was fed into the legislative process which
resulted in the Family Support Act,

A reviewer of an earlier draft of this paper argued that the
empnasis on evaluation and on research was too "whimpy" an approach for
this Commission which has to act on "what we know now." But if
Commissions such as this continue to ignore the importance of assuring
that the process of policy and program development is shaped better in
order to learn from the experiences we have with employment and training
programs, then future Commissions will have to receive to same message,
we know damn little. In my view, therefore, this recommendation has the

highest priority.

B. The Major Issue: How to Deal With the Employment Problems of Inner
City Dropouts

The employment problems of blacks, and the émployment problems of
youth in general, are particularly concentrated among those males who

have dropped out of high school and live in the inner city. The major
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question is what role the training system can play in ameliorating the

problems of this group.

1. What can be done to reduce school drop outs?

In general, this has been perceived to be a prublem for the
educational system to resolve. However, in the past there have been a
number of initiatives involving. employment and training programs which
have been viewed as potentially contributing to a reduction in school
dropout rates. One relatively new initiative which deserves careful
attention is the Summer Training and Education Program (hereaftexr STEP).
This program (reviewed above) seeks to provide educational experiences
during the summer months for minority, at-risk kids aged 14-16 in order
to reduce the losses in verbal and mathematical skills, which occur for
these groups during the summer months. Participants in this program
have wages paid to them through the Summer Youth Employment Program and
spend part of their time in academic instruction and part of the time
working in summer jobs. In the pilot demonstration phase, this program
is being carefully evaluated with random assignment to control groups.
The initial findings of the effects of this program on the verbal and
mathematical skills at the end of the summer of training were
encouraging. The program is in the process of being replicated and
spread to more sites, but in these new sites there is no evaluation
component.

At the same time, in response to changes in the legislation in
1986, the Summer Youth Employment Program has had increased remediation

as part of the program in many sites. However, there appear to be no
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Plans to evaluate the effectiveness of this increased remediation

element either. It is important for the Department of Labor to gemerate

he expansion ¢ P D
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Iemediation efforts under Title IIb in general, to seek to determine how

effective remediation in these program contexts is in improving both the

verbal and mathematical skills of the participants over the long term
and ultimately their employment as well. While test scores mcy be
raised in the short run, it is important to determine whether those
gains are sustained over the long run and if they are translated into

better employment experiences.

2. VWhat Can Be Done to Increase the Ir.-School Employment Opportunities
of Black Youth?

As noted above, a major difference in employment between black and
white youth has been the emergence in the 1970s and 1980s of an increase
in in-school employment for Whites but no such increase for Blacks. In
light of the research evidence cited above, which suggests that higher
in-school employment is correlated with higher employment and wages
after school, these differences in in-school employment may have long
term consequences reflected black-white differences in subsequent
employment experiences.

The experience under the Youth Incentive Entitlement Pilot
Projects would seem to indicate that a large part of this difference
between black and white in-school youth employment was due to the
absence of opportunities for the black youth since, under that project,

when all the youth in the district were guaranteed a Jjob the employment-
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to-population rate for Blacks became equal to that of whites. However,
the early termination of the project and problems with its evaluation
prevented the determination of whether the in-school work experience
would be translated into long term improvements in post-school
employment. A new pilot project, with a rigorxous evaluation, should be
o m 11
school can be increased, e.g.. through wage subsidies, and what its Jlong
term effects would be,

Careful attention should be paid to what has been happening in
particularly tight labor markets. Have the differentials in in-school
employment between blacks and whites tended to narrow sharply as the
labor market has gotten a good deal tighter? The data for 1988 cited
above suggest that this may be the case nationwide in the last year but
moie detailed analysis of particular areas where labor markets have been
tight for a long time would be useful. If sustained tight labor markets
effectively remove differentials in in-school employment then special

projects should be brought on line only when markets slacken.

3. VWhat Can Be Done to Make Employment and Training Programs--Basic
Education and Skills Training--More Attractive to Inmner City Youth?

Most basic education and training programs (as opposed to direct
work experience or employment programs) have had difficulties recruiting
inner city minority youth, even in situations where unemployment rates
are quite high. It appears that the programs are believed by such youth
to be programs for "losers" and simply participating in such programs

may label the youth as "losers." As noted above, there is some
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empirical evidence that tends to lend support to this belief. Some
careful investigation needs to be done, and some innovation in
programming, perhaps, undertaken, in order to make these programs more

attractive to the youth who appear to be in the greatest need of them,

4. How Do the Problems of Minority Youth Employmeat Relate to the Drug
and Criminal Activity in These Inner City Areas?

While the media picture of the inner city is one in which drugs
and gang activity predominate, and there is a lot of anecdotal evidence
about the opportunities for youth in the inner city to make large sums

of money in these activities, there is, to my knowledge, very little, if

any, systematic ormat ou e nt o vement drugs and

crimes for the broad group of the low-income black youth in the inner
city, It would appear that a high prio ould emptin
~0 gain such systematic information. It would seem important to know

these facts in order to assess whether employment and training programs
are likely to be able to "compete" with such alternative activity and to
determine whether there are changes in the design of employment and
training programs which would make them more effective in the context of

high drug and crime situations.
C. 1Issues Requiring Intensive Research, Program Innovation and Testing
1. Spatial Mismatch

As we noted in the review of evidence, increasingly there seems to

be indications in the research that a substantial part of the problem of
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employment for black youths is related to the suburbanization of jobs,
at least in several of the major northeastern cities. 1In the 1970s it
appears that jobs moved from the center city to the suburban ring and
that this movement made it harder for black youths to obtain employment,

nt ould he

e n S

The first question which deserves further careful research is,
Just how extensive was this problem of loss of job opportunities for
inner city youth through the movement of firms to the suburban ring? 1Is
this a phenomenon limited to a few big cities, or is it fairly
widespread? Has the experience of the 1970s continued on into the
1980s?

The second question, and a quite important one, is this a
situation which persists as the SMSA labor market tightens, or doe. the
tightening of the labor market lead to efforts, both by employers and by
the inner city youth to make connections?

The third question is: if indeed it appears that this spatial
mismatch is a significant factor and persists in tight labor market
situations, what programs can be devised which can alleviate this
disequilibrium situation?

The first consideration which comes to mind is, of course, is the
problem of residential segregation. It appears that this has been a
major factor in preventing blacks from moving into the suburban areas
vhere jobs are growing. Programs dealing with resf iential segregation

are not exactly in the rirview of the Department of Labor, but at the
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same time, 1f this is a fundamental factor in the employment problems of
black youths, then it should be recognized and the Department of Labor
should lend its support to any efforts to deal with residential
segregation,

Second, is the question of transportation. If it is not possible
for Llack families to move near the jobs, then at least it should be

made more possible for them to travel to those Jobs. Therefore. some

investigation of programs relating to transportation of workers from the
central city to the schurban fringe would make sense.

A third possible area for program innovation is in the area of job
search., Some of the disequilibrium may be due to inefficient search for
Jobs by black youth, and specially designed programs to make them more
aware of opportunities on the suburban outskirts, and to make employers
more aware of the availability of the supply of black, inner-city youth,
could be important.

A fourth possible area for program innovation has to do with
school-business connections. Although there has been a lot of rhetoric
surrounding some school-business connections, careful reviews of the
actual experience suggests that they have had limited impact. However,
some attempts to stimulate school-business connections, particularly

en ocat an o rcit
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2. The Skills Mismatch and Literacy Issues
In the past few years we have heard a great deal about the

problems of illiteracy in the work force and concerns about growing
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international competition and the evolution of technology in the
directions requiriug higher levels of literacy. This is combined with
the observation that those population groups with the lowest academic
performance are going to be an increasing proportion of all new workers.
Thus some argue skill requirements demanded will be going up while skill
qualifications of new entrants will be going down - thus, the "skills
mismatch® or the "literacy problem." These concerns have been widely
cited as creating an imperative for new education and training
initiatives.

In the late 1950s and 1960s there was a similar concern about the
changes in technology and the inadequacies in the labor force. Indeed,
to a degree, it can be argued that the original labor department ’/
training programs, The Manpower Development and Training Act, arosﬁ/from
those concerns. However, at the same time we had the National /
Commission on Automation, which, after a careful review, concluded that
concerns about automation leaving large sections of the labor force

unemployable were not realistic. ’

It would seem., therefore, that a careful lonk at what cap actually
be said about changing job requirements would be timely and impoxrtant,
That is, rather than simply accepting sweeping conclusions about the

oductiv 0
to 50 years, some systematic investjgatijon should be under taken to
better determine the factors which are likely to influence the changing

equirements of jobs over decade their relation _to th
education and training needed in the labor force. A great deal of
resources can be put into basic education efforts on the presumption
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W ts m _labor e w e
icy
necessary is an impostant question to attempt to address.

In the mean time, given that expenditures are going to be made on
remedial education efforts in training programs, a current debate, which
deserves careful attention, is whether such literacy efforts should be
undertaken sequentially or concurreatly with skill training efforts,
Several current programs in the demonstration stage (Job Start and
Minority Female Single Parents Programs) have yielded information which
highlights this issue. Some local sites have strongly emphasized

providing literacy training prior to skills training while others

attempt to meld the two together concurrently. k wh
] r 1 ective for w I s
t issue tion s ome X

Third, the emphasis on the need to raise verbal and mathematical
performance has led to an emphasis in programs on increases in test
scores and/or attainment a high school diploma or a GED. While it has
been shown that in the population higher test scores and high school
diploma or GED are associated with betteyr labor market performance, I
know of no evidence that bears on the question of whether changes in
test scores or diploma or GED induced by a program are, in fact,
translated into better labor market experiences later. Some evidence to
date suggests that induced short-term gains in test scores tend to
disappear over time. Longer-term followups and careful evaluations are

critical for understanding whether these hasic education programs are
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effective beyond simply short-term gains in test scores. Careful

tra on d te
empl, capa

Fourth, the literacy issue interacts with the characteristics of
the Job Training Partnership Act (JTPA) in an important way. The
emphasis on performance standards through the JTPA has pushed the
program operators at the local level to select those trainees who are
most likely to succeed in getting employment, referred to as "creaming."
More concretely, it appears that increasingly the training programs
themselves have set up minimum literacy standards so that those with
weak test scores are being screened out of the skills training programs.

Thus, the emphasis on literacy may have inadvertently led to a worsening

of the skill training opportunities for black males (and other

obtaining those skills, I understand the general problem is currently

being addressed in the context of amendments to JTPA legislation, but
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This problem of test screening feeds back into the issue raised
above regarding concurrent or sequential remediation. It may, indeed,
be that basic skills remediation is most effectively accomplished when
it can be combined with the kinds of gkills training which motivates
disadvantaged persons to become involved in training efforts, Thus,
sequential structures combined with test screening may squeeze out many
who could benefit from combine basic education and ckills training.

Finally, with regard to literacy, is the very broad issue of how
the basic education efforts of the employment and training system should
relate to the school systems. In some sense, the employment and
training system is being asked to fill a function that the scheols

should be fulfilling but have failed to do so.

D. Broad General Considerations

In a&Zition to talking about specific types of program
Interventions, it is important to consider issues regarding the general
organization of the employment and training system.

One of the deep problems of the system, which arises again and
again, is that of focussing resources on those segments of the
population who are in most need of training assistance without at the
same time stigmatizing these population groups. We hear increasingly
the old phrase, "A program for the poor is a poor program." There is
Pressure in many quarters to make all social programs "more universal."
The question is, however, whether one can create "universal programs"
where there is a reasonable assurance that poor people will, indeed,

obtain a fair share of the resources provided in such programs; poor
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people tend to be quickly squeezed out by the more aggressive middle

class whenever resources are open to both. What is needed here, then,

models of such organizativnal structures and then testing them is an

important priority for the future development of the employment training
system,

The second major issue is the relationship of the employment and
training program to the educational system. The employment and training
system is, in large part, trying to do what the education system should
be doing, but for some significant segment of the youth population it
fails to do. Yet the employment and training system has not attained
stabiliry of funding, professionalization of staff and delineation of
authority, in short, institutionalization of the sort that has given the
educational system its accepted place in the mainstream of American
lifo. As a result, in most coumunities, organizations involving
employment and training are considered marginal. The educational
system, on the other hand, should not be taken as an exact model for the
institutionalization of the employment and training system since it has
not yet found an effective way to prepare a substantial segment of the
youth pupulation for later employment and often proves heavily
bureaucratized and resistant to reform.

There have been periodic attempts of employment and training

programs to involve the school systems as part of the training effort
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with regard to youth, but these efforts have, in general, been judged a
failure, perhaps because the incentives for the school system to
participate are simply too weak relative to those general incentives
bearing on the education system as a whole. The youth the employment
and training system has been dealing with are “hose which the

educational system is, in most cases, all too happy to get rid of,

have had separate studies of the educational system, the vocational/

educational system and the job training system, but rarely have we had
attempts to look systematically at all of these institutions and
programs and their inter-relationships (and apparently we should add in
here community colleges which have become increasingly involved in
elements of training similar to that of the employment and training
system) .

Some of the problems of cocrdinating the educational system and
the employment and training system undoubtedly derive from the
differential structure of authority and financing in the two systems,
with the educational system largely controlled by local authorities and
financed from local and state resources, and the training system largely
controlled by state and federal authority and funded from federal funds.
It has been pointed out that the movements from CETA to the JTPA, with
the increased emphasis on the private industry councils and the service
and delivery areas have tended to move the authority structure of the

employment and training system closer to the local level, Some of the
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interesting proposals for major reorganization of the system building
around the PICs and SDAs (Osterman 1988) descrve some attention.

One very important role that the federal government can play in
the employment and training system is through fostering adequate
evaluation of program activities and dissemination of the results of
those evaluations. I have already outlined above the elements of a
better process of program and policy development. As concluded above,
we have had over 20 vears of emplovment and training programs, and vet
ve_know relatively little about what works for whom because little
effort was put into funding and implementing reasonably designed
mlgm;s_gf_ﬁb_e_gf_f_es_cs_quhwmh In the last few years
there have been increasing efforts to move in the direction of better
evaluations of employment and training programs, so we are beginning to
learn a bit more about what works and what doesn’t work. Still, it
appears that sustained effort in this direction requires pressure from
the federal government. State and local governments appear to have
limited interest in careful evaluations, as well as less expertise in
how to design and implement them. An important part in fostering better
evaluations is to provide substantial leveraging funds in order to
encourage local programs to participate in rigorous evaluations. The
knowledge generated by such evaluations benefits a much broader
community and therefore it is sensible to substantially augment local
funds to ensure participation in such evaluations.

The federal role should also involve substantial technical

assistance to localities in a more decentralized job training system.
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Such a central federal agency could also encour-ge the development

of programs in a more systematic way through a series of staged tests of
alternative models, accompanied by careful evaluations with long-term
followups, moving from early pilot projects through secondary testing on
a broader basis before proceeding to nation-wide programs, per se. As
described above, this is what we have seen happen in the work/welfare
area (although not consciously organized as such).

Mure attention should be paid to the question of adjusting the mix
of employment and training programs to changing aggregate economic and
local labor market conditions, While there has been a lot of variations
in the level of training program activity in local areas related to
fluctuations in federal funding and emphasis, this has not been done in
any conscious way that recognizes that the needs for training are liable
to change as a given labor market moves through the business cycle, or
is subject to long-term structural changes.

It is important to try to determine not only when to start up
programs but also when to close them down because the services they

provide are no longer appropriate for the local lator markat conditions.
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E. Some Specific Program Initiatives

Aside from the broad considerations outlined above, we can focus
more narrowly on specific known programs which deserve continued
attention. First, the occupational skills training programs appear on
the evidence to be effective in improving the employment of young black

males.

The evidence for the Job Corps is persuasive, and on the basis of
that evidence it certainly deserves to be continued and perhaps
expanded, There are questions about which of its components are most
important to its success which should be investigated further,

The Job Start Demonstration Project deserves very careful
attentjon, since it is an attempt to carry out occupational skills
training and some remediation in a non-residential setting. A carefully
designed evaluation will yield estimates of the impact of this program
and sustained federal support and expansion of this type of progrem

-

The Sunmer Youth Employment Program seems to have sustiined
political support. so the major effort should be to try to shape the use
of these resources in the most productive way, One way that they have
been used recently is in the demonstration STEP Program. The early
results of the rigorous evaluation of this program of combining summer
work with academic programs is encouraging. Expansjon_of that program
is currently occurring but without adequate evaluation of its impact.
caxeful evalustion of its impact should be part of the procesg of
deciding vhether further expansion of this program is warranted.
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Finally, one proposal that desexrves careful study is that of
instituting a training tax to be used through industry councils to
support trajning by the industrjes themselves and by vendors, There is
some experience with attempts to use such training taxes in a number of
countries, and & first step would be to try to pull together in a
careful and systematic way what can be learned from the experience of
these countries about the effectiveness of such training tax schemes and

the kinds of problems which are likely to be encountered.
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NOTES

1. Fortunately, there are a number of excellent studies of youth
employment problems which have been developed in the early 1980s. The
review which follows draws heavily on these studies. References are:
D. Ellwood and D. Wise: "Youth employment in the seventies: The
changing patterns of young adults;" NBER Working Paper No.~1055,
National Bureau of Economic Research: R. B. Freeman: "Why is there a
youth labor market problem?", in B, E. Anderson and I. V. Sawhill
(eds.), Youth Employment and Public Policy; Prentice-Hall, 1980; R. B.
Freeman and D. A. Wise: "The youth labor market problem,"” in R. B.
Freeman and D. A, Wise (eds.): r m:

s gue » National Bureau of Economic Research
Conference Report; Chicago, I11.: University of Chicago Press, 1982;
Congressional Budget Office: Improving Youth Employment Prospects:
Issues and Options; United States Congressional Budget Office, 1982; R.
B. Freeman and H. J. Holzer: *"Young Blacks and Jobs: What We Now
Know," in Public Interest, Vol. 78, 1985; R. D. Mare and C. Winship:
"Racial Socio-Economics Convergence and the Paradox of Black Youth
Joblessness: Enrolment, Enlistment and Employment, 1964-81," NORC
Economics Research Center Discussion Paper, National Opinion Research
Center, 1983; and A. Rees: "An Essay on Youth Joblessness," in Journal
of Economic Literature, June 1986. Much of what follows is based on the
work in C. Betsey, R. Hollister and M. Papageorgiou. (eds.) Youth

: Programs : : DPA_Years, National Academy

P10 YIS 1]

Press 1985.
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2, There are two major reasons why the unemployment rate is not the
best indicator of employment problems for youth. First, as with the
rest of the population, the unemployment rate for youth is taken as the
ratio of unemployment to the labor force. Whether individuals are
counted in the labor force depends upon whether they say they are
looking for work. The phenomenon of discouraged workers (that is
vorkers who have looked for work for a period of time but who have
become discouraged about the prospects of obtaining work and stopped
looking) is likely to be particularly severe in the youth population.
Ignoring discouraged workers tends to understate the size of the labor
force and therefore to understate the unemployment rate. Secondly, and
perhaps more importantly, the concept of unemployment in the school age
population is ambiguous. Young people can be enrolled in school but
still say that they are looking for work and if they do not find a job
are counted as unemployed. This component of youth employment
statistics is substantial. For example, almost half of the 1978 teenage
unemployment was shown to be generated by youths who were enrolled in
school. For these reasons, then, it seems more sensible to focus
primarily on the employment-to-population ratio as a measure of the
degree of employment problems.
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3. The years 1957, 1964, and 1978 were selected because in each of
these years the unemployment rate for white males aged 35-44 was an
identical at 2.5 percent and the business cycle was about at its peak;
1984 was selected to provide a view of youth unemployment during the
recovery and 1988 for most recent figures,

4. The years 1957, 1964, and 1978 were selected because in each of
these years the unemployment rate for white males aged 35-44 was an
identical 2.5 percent and the business cycle was at its peak. In 1984,
the rate of unemployment among white males aged 35-44 was 4.6 percent.
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