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YOUTH UNEMPLOYMENT

THURSDAY, SEPTEMBER 9, 1976

CoNaREsS OF THE UNrTD STATES,
JOINT ECONOMIC COMMIrrEE,

Washington, D.C.
The committee met, pursuant to notice, at 9:35 a.m., in room 1318,

Dirksen Senate Office Building, Hon. Hubert H. Humphrey (chair-
man of the committee) presiding.

Present: Senators Humphrey, Javits, and Percy; and Representa-
tives Reuss and Moorhead.

Also present: William R. Buechner, G. Thomas Cator, Lucy A.
Falcone. and Louis C. Krauthoff, professional staff members; and
Charles H. Bradford, George D. Krumbhaar, Jr., M. Catherine Miller,
and Mark R. Policinski, minority professional staff members.

OPENING STATEMENT OF CHAIRMAN HUMPHREY

Chairman HiNrPnREy. Congressman Young, you will be our first
witness, followed by the mayor of Pittsburgh, Mr. Flaherty, followed
by Mr. Jackson and Mr. Samuel.

I have a brief opening statement that I want to make. And the
reason I do so is because I consider the subject matter that we are
going to discuss today of priority on the national agenda.

The purpose of this hearing is to examine the causes and the effects
of high unemployment, not only high unemployment but I say criti-
cally high unemployment, among our Nation's youths, and the prob-
lems that our Nation's young people face in the transition from school
to work, or to put it more simply, the problem they have of finding
any kind of meaningful work. I hope this hearing will result in some
proposals designed to deal with these problems.

This is a particularly difficult time for a young person to be plan-
ning a career and looking for work in this country.

Teenagers and young adults suffer from higher unemployment rates
more than any other group of workers. Last Friday Julius Shiskin
appeared before this committee and announced that the unemploy-
ment rose in August for the third straight month. Now, this was not
only an unemployment increase in the overall general figures, but the
important point of Mr. Shiskin's testimony was that unemployment
in all categories had increased, among adult males, among women,
among our young people.

For example, in August the unemployment rate for teenagers aged
16 and 17. was 221/2 percent, up from 21.9 percent in May. For teen-
agers 18 to 19 years old the August unemployment rate was 18 per-
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cent, compared to 16.4 percent in May. And for youths aged 20 to 24
the unemployment rate was 11.8 percent compared to 11.1 percent in
May. For black teenagers, the hardest hit group unemployment in
August hit 40.2 percent, up from 38.5 percent in Way.

Let me inject here that not long ago I was privileged to be at the
National Urban League Conference in Boston. And Vernon Jordan,
the executive director of the Urban League, a man for whom I have
the highest regard and who I believe commands the respect of all
thoughtful and considerate Americans, told me that the unemploy-
ment rate among black youth was as high as 60 percent, that the Gov-
ernment figures are way below what the facts, the real facts are.

I mentioned this in this regard because I want this staff to check
with the Bureau of Labor Statistics as to why is there the discrepancy
between the Government figures on black teenage unemployment and
the Urban League. The Urban League is a very reputable organiza-
tion. And for there to be a variance of over 20 percent in the figures
I think is something that demands our investigation, and at least
some reconciliation of the statistics.

So we see that for black teenagers unemployment went up again.
And in many of our major central cities unemployment among black
teenagers far exeeds this national figure.

These extraordinary unemployment rates mean that there are
almost 31/2 million young workers under the age of 25 that are
unemployed.

Now, that is a national disgrace. And if I get nothing else out of
this meeting today it gives me a chance to get the therapeutic effect of
an emotional explosion. I believe that it is incredible that a Govern-
ment will sit around paralyzed in its own indifference with a natonal
unemployment rate, or a natonal unemployment figure officially which
undoubtedly is the minimum figure that they can dig up, of 31/2 million
young workers of the age of 25 or under. Here are young people in the
full vitality of life. These young people comprise almost half the
total number of American workers who are unemployed.

For our Nation's economy this is a terrible waste of millions of
young people who have unlimited amounts of energy and desire and
talent, and who want to become productive and useful members of
our society.

And I am sure that we are in for about 2 months of political rhetoric
about the high crime rate and what we ought to do about crime. And
I am confident that what we will find out if we look at it-and I hope
that our study will be completed, may I say to the members of the
committee-is the relationship of the social impact of unemployment,
and particularly the impact of unemployment upon youth crime.

For our young people these figures that I have given represent a
terrible waste of a valuable opportunity to hold a job, to develop job
skills, to learn job discipline, to learn the ins and outs of the Job
market, and quite often to earn the money needed to stay in school or
stay out of trouble.

Of course, if they don't have a chance to earn the money on the job
they get the money on the street. And maybe one of these days this
Government of ours will wake up to the fact that it costs a lot more to
apprehend somebody and take them to trial and put them in jail than
it does to provide useful work.
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It is a terrible waste for our Nation's employers, for the Nation's
employers are going to find that the young people they need to expand
production will be less well trained, less attuned to the needs of the
work place, and costly to train for a specific job skill.

From any point of view our neglect of high unemployment among
youths is a very misguided policy. And I particularly am appalled
and discouraged by this administration's total lack of concern for and
responsibility toward the job needs of the country's young people.

We have to tackle this problem, and we must start doing it now.
And I hope that this hearing will provide some fresh ideas and pro-
grams and policies that could be undertaken at the Federal, State,
and local levels, using both public and private sectors, to create mil-
lions of useful and productive job opportunities for our young people,
and to improve the job counseling and job information and job place-
ment services available to our Nation's young workers.

And I would like to make one suggestion. As a result of the forest
fires which have afflicted the Nation, we have lost about 12,000 acres
of virgin timber in northern Minnesota, and maybe more than that,
I haven't kept track of it lately. We need reforestation. We can put
1 million young men to work tomorrow on reforestation, right now.
But we sit around here and can't even count trees, much less see the
count of the unemployed.

Now, we have got some wonderful witnesses here this morning. And
I am not going to take any more time and get wound up on this,
because I am angry and disturbed. Our witnesses, as I said, include.
the very able and most effective young Congressman from Georgia,
and Mayor Pete Flaherty, an old friend of mine, the distinguished
mayor of Pittsburgh.

I am looking forward to seeing my friend, the Reverend Jesse
Jackson of Operation PUSH in Chicago. Mr. Howard Samuel, an-
other friend from the Amalgamated Clothing and Textile Workers
Union. Beatrice Reubens of Columbia University; Bernard Anderson
of the Wharton School; and Paul Barton of the National Manpower
Institute.

And I want to say that if any other member of the committee has a
statement they wish to make, now is the time to do it.

Representative Moorhead.
Representative MooR1EAD. Mr. Chairman, I want to congratulate

you for holding these hearings. I think you have put your finger on
a most difficult and important problem, because the most important
asset of this Nation are our youth. And I am discouraged by the
thought that people who graduate, not the dropouts, but the people
who graduate are still on the unemployment lists. I think they are
permanently discouraged. And we have got to do something about it,
because this is going to be a burden to the Nation, not only in the
immediate future, but as long as they are unemployed, and can be
converted to productive citizens and not become a burden on society.

I welcome my colleague, Mr. Young, whom I meet regularly. And
of course the distinguished mayor of Pittsburgh, Pete Flaherty.
Thank you, Mr. Chairman.

Chairman HuMPHiRrY. Congressman Reuss.
Representative REuSS. Briefly, I share in the indignation, Mr.

Chairman. You have only to look at the newspaper stories these days-
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yesterday, for instance, there was a real tragic case of a magnificent
young man 18 years old in Southeast Washington cut down, murdered
by some other young people-they were all black, southeast Washing-
ton being a black area in this city-cut down because he had a little
small change in his pocket and was leaving to enter college in a few
days. It is an awful tragedy.

In the same paper I read that our excellent Secretary of State, Sec-
retary Kissinger, wants American taxpayers to come up with a $2
billion program of aiding white Rhodesians who are distressed about
things in their country to be transported in trains someplace where
they can get jobs, or jobs brought to them. That proposition is surely
worth looking at. But I should think we could take that $2 billion
and do something for the stranded young Americans in our cities and
in our countryside.

So it is a good idea, I think, to have this hearing.
Chairman HUMPHREY. I want to say, Congressman, the Secretary of

State's request for $2 billion will have to come to the Senate Foreign
Relations Committee, as I recall, for authorization purposes. And we
will have a good look at it. We may want to decide to change it from
Rhodesians to Americans.

Representative REUSS. Consider alternative uses.
Chairman HuxMPREY. Possibly. I have an opening statement here

by one of our colleagues, Clarence Brown, who will not be able to at-
tend this morning. So, without objection, I will make it a part of the
record at this point.

[The opening statement of Representative Brown follows:]

OPENING STATEMENT OF REPRESENTATIVE BROWN OF OHIO

It is a privilege for me to make this statement before this Committee on which
I have served for seven years.

The disappointing statistics of the past three months are enough to remind
us that we have not yet solved the unemployment problem. It is not for lack of
trying-or caring. We are all concerned about the plight of the endemically
unemployed. These hearings center on one of our most pressing problems, the
chronic unemployment of teenagers, and particulary black teenagers. In August.
when the overall unemployment rate stood at 7.9 percent, one out of five (19.7
percent) of our 16 to 19 year old teenagers, who were actively seeking work.
could not find it. The August rate for white teenagers was 17.3 percent. For black
teenagers, the rate was a shocking 40.2 percent.

The problem of unemployment must be solved not only because of its serious
economic consequences, but also because of the deep social trauma of those
affected.

Mr. Chairman, I have expressed my concern about this problem by introducing
H.R. 15131 In the House last month. This legislation strikes at the heart of the
unemployment problem without jeopardizing the 93 percent of our labor force
that are working. My bill would establish a program of federal grants for the
employment and training of endemically unemployed individuals. Through a
system of employment incentive subsidies, coupled with required training pro-
grams, this legislation would help prepare these chronically unemployed to take
their places as productive members of the working society.

The bill specifically concentrates on teenagers and minorities, giving them the
highest priority for jobs. It also gives priority to unemployed workers in areas
of high unemployment to combat particularly severe regional Joblessness. Thq
legislation puts a special emphasis on hiring and training of these chronically
unemployed workers by small business firms which can give close attention to
new workers. There Is great potential power In this small business emphasis. For
example, there are about 13 million small business firms in America. If only
3 million of them hired just one extra worker each, it would cut U.S. unemploy-
ment statistics In half.
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Under H.R. 15131, unemployed persons will qualify to have 30 percent of

their wages subsidized based on a priority point system, determined by the

individual's unemployment classification (e.g., teenager); the rate of unem-

ployment in the area of residence of the worker; and the size of the hiring

firm. The more the unemployment rate of a classification of workers or area

of residence-exceeds the national average unemployment statistics, the higher

the priority points. A priority list determines who is likely to be hired and who

is not, depending on the amount of funds available to the state for the pro-

gram. Firms wishing to participate in the program must apply to their local

employment security office for certification of a mandatory training program
for the worker being hired.

States will be given a share of $2 billion in federal funds to be appropriated
under this legislation in proportion to a state's total unemployment and its

rate of unemployment compared to national averages, in a manner to be deter-

mined by the Secretary of Labor. The state will be required to put up 20

percent matching funds. Each state department of labor equivalent will admin-
ister the funds.

The amount of subsidy to any one individual, up to a maximum of $3,000

a year will be phased out by one-fourth every six months, with the subsidy

to be fully terminated at the end of two years. This reflects the idea that the

training and work experience a worker is getting is making him fit to take

his place in the labor market on a nonsubsidized basis.
Mlr. Chairman, the unemployment program contained in H.R. 15131 is based

on a desire to give our teenagers the opportunity to receive training and find

employment in the private sector. The training provision In the bill is an

essential part of this effort to help the unemployed become productive members
of our society.

I realize that the Joint Economic Committee is not a legislative committee,
but in trying to solve this difficult economic and social problem, I commend
H.R. 15131 to my colleagues and to the Congress as a whole as an Inexpensive,
versatile and effective mechanism to meet the problem w are talking about
today.

I thank the Chairman for this opportunity to make this statement.

Chairman HUMPHREy. Congressman Young, we are glad to have
you with us.

STATEMENT OF HON. ANDREW YOUNG, A U.S. REPRESENTATIVE

IN CONGRESS FROM THE FIFTH CONGRESSIONAL DISTRICT OF

THE STATE OF GEORGIA

Representative YOUNG. May I say to you, Mr. Chairman, and to

my colleagues from the House Banking Committee on which I for-

merly served, it is a pleasure to be here with you and to share with

you the concern for youth unemployment in this Nation.

In a recent editorial in the New York Times, Roger Wilkins made

the shocking statement that it may be harder to deal with the prob-

lems of unemployed young people than it was to deal with the prob-

lem of integrating former slaves into our society at the end of the

Civil War, for the former slaves were economic participants in the

system, and it was simple a matter of beginning to set up political
and educational opportunities. But their economic well-being and

v:erk structure were alreadv established. That is not today the situa-

ticn, with our young people, black and white. from the ages of 18

to 21. They are perhaps the group in our society that we spend the

least amount of money on, unless they stay within the public educa-
tion system.

But in my own town of Atlanta, Ga.. we are facing an inner-city

unemployment rate in this age range from 50 to 60 percent, and a

total city rate of about 47 percent.
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Two-thirds of those in Atlanta are black young people. Nationally,
we are talking about a constant increase in the figures of youth unem-
ployment, because there is no easy transition now from school or from
rural communities into the job market, partially because of the mech-
anism for this transition has been cut out by this present administra-
tion. The Job Corps began trying to ease this transition but the fund-
ing has not increased even though it was successful. In fact the funds
were cut.

Chairman Hu.IPuRmEY. In half.
Representative YOUNG. That is right. Through the Peace Corps,

which my colleague, Congressman Reuss was very instrumental in
helping to develop

Representative REuss. As well as the chairman.
Representative YOUNG. We had some opportunities for a small seg-

ment of young people. But unfortunately, I think, for our society, the
biggest transition mechanism formerly was the draft. And when we
did away with the draft we closed the door of opportunity in one sense
to a large segment of our society that had no other channel of access
to the job market except through the training and discipline which
came with involvement in the military.

I opposed the abolition of the draft, but I was never satisfied with
the draft. An alternative to that concept, I think, is a national volun-
teer youth service-which Senator Humphrey was beginning to de-
scribe in his opening remarks-to give our young people a chance to
spend 18 months in training and in voluntary service that would
enable them to make the transition from youth to adulthood with
some Government assistance. There are many things that can be said
for this kind of program in response to our needs in the cities-the
Teacher Corps, a Civilian Conservation Corps a paramedical and
youth leadership training system in our cities. That might make it
possible to meet the needs not only of these young people, but to meet
some very pressing needs in other parts of our society.

We also have, on the House side, a bill introduced by my colleague,
Congresswoman Shirley Chisholm, the Comprehensive Youth Em-
ployment Act of 1976, which would attempt to link up employment
opportunities with educational opportunities so that there wouldn't
be a gap between public high school and the job market.

We have done some amazing things in Atlanta in this direction
with our distributive education program which gives young people
in their last 2 years of high school an opportunity to work part time
and get acquainted with a company and move into the job market
directly.

But so far all of these things have been very piecemeal, very experi-
mental. And when we are talking about roughly 50 percent of our
youth population who are not now a part of the on-going economy of
this Nation, we are running the risk of having them set up a criminal
countereconomy. They will not be inactive. This is the most active
stage in a person's life. They will do something. The question, I think,
that is put before the Government is, will they be encouraged to do
something constructive and creative, or will they be allowed to sink
into chaos and destructive activity and become part of a criminal
counterculture that we will spend far more money to try to counteract.
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I think, very simply, that is the choice that is before us. If I can be
partisan-and I guess it is all right in this committee-

Chairman HUMPHREY. It is dangerous, but go ahead.
Representative YOUNG. I don't know that the kind of voluntary

youth service that I am talking about would be possible under an ad-
ministration that did not believe in young people, that did not have a
high sense of idealism and challenge about the role of Government in
maintaining order and stability and direction in our society. There is
a sense in which the Government is the protector and provider and
father figure for young people. Many of them are young people
whose fathers were dislocated or lost in an almost 25-year period of
war. That gives us a kind of responsibility for this young generation
that I think cannot be ignored. And I would hope that this com-
mittee would begin to move in the direction of Congresswoman Chis-
holm's suggestions for a Youth Unemployment Act. But more impor-
tant, that you would take a serious look at a comprehensive voluntary
youth service with a broad range of vocational and training oppor-
tunities to help our young people participate creatively in this society.

Chairman HUMPHREY. Thank you very much, Congressman Young.
We appreciate it.

We will just go down the line with my colleagues if it is agreeable,
and then we will do the questioning after the witnesses have all made
their statements.

Representative YOUNG. May I be excused, Mr. Chairman?
Chairman HUMPHREY. Yes. I know you are busy, Congressman.

Before you are excused I will ask if any other members have any
questions to put to you.

Representative REUss. I will wait and see him over in the House.
Representative MOORHEAD. I want to talk about this Comprehensive

Youth Voluntary Service Act. I think you are on the right track
there.

Chairman HUMPHREY. The whole purpose of this hearing, Con-
gressman Young-as you know, we are not a legislative committee-
is to focus attention to the issue. What is so appalling to me is that
there is so little public attention on the proposed remedy for what is
now a national disaster. This is not an ordinary problem. I had to
make a judgment as to whether we could take time to hold these hear-
ings. Actually in the Senate we are not supposed to be holding hear-
ings. We are going to hold them anyway on this issue. There seems to
be such a lack of attention to this dreadful social cancer that is eating
at our society. And I just want to stimulate some discussion of the
Chisholm bill and others.

I am not going to keep you any longer, except that we would like
to explore with you, and we will ask members of the staff, to explore
with you your proposal.

Representative YOUNG. I will be glad to submit a draft of just some
preliminary ideas along this line to the committee staff and to the
committee. I will get it to you in the next week or so.

Chairman HUMPHREY. And we will contact you. Thank you very
much.

[The information referred to follows:]
At the conclusion of my testimony, Mr. Chairman, you expressed interest In my

proposal for a national voluntary youth service and asked for more details. The
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plan I would like to submit for your consideration is that put forward by Donaid J.
Eberly, Executive Director of the National Service Secretariat, at the Hyde Park
Conference on Universal Youth Service in April of this year. I participated in that
conference and believe that Mr. Eberly's plan is a realistic, positive proposal for
addressing the problem of youth unemployment.

I also want to say a word about the cost of national voluntary youth service. The
enrollment of one million young people, the figure estimated by both Mr. Eberly
and Dr. Bernard Anderson, would mean a budget of some $5 billion per year.
Where will the money come from? I suggest to the Joint Economic Committee
that it calculate the sum of Federal moneys being spent to support young people
that would not be spent if they were receiving the minimum wage as members
of a national voluntary youth service. Probably the major programs to con-
sider are unemployment compensation, the summer youth program and various
welfare programs. When this analysis is made, I think we shall find that the
amount of new money required to operate national voluntary youth service would
be substantially below its $5 billion cost.

The following excerpts from Mr. Eberly's paper refer to a program of Uni-
versal Youth Service (UYS) and to the Program for Local Service (PLS), an
experimental national service program conducted by the ACTION agency.

GOALS AND PRINCIPLES

1. To accomplish needed human, social and environmental services not cur-
rently being met.

2. To permit all young people to engage in full-time service to their fellowman.
3. To guarantee to all young people a full year of work experience.
4. To enable young people to gain experience in careers of interest to them.
5. To offer to all young people cross-cultural and non-classroom learning ex-

periences, including practical problem solving, working with people, and the
acquisition of specific skills.

6. To foster among young people a sense of self-worth and civic pride.
To accomplish these goals requires a program with certain characteristics:
1. UYS must truly be open to all young people.-This means paying special

attention to persons who have few skills, are poorly educated, are bashful, or
don't get along well with others. While giving them special services, we shall
have to be careful not to separate them from others. For example, persons
with few skills may do well at conservation camps where they will serve with

-college-educated environmentalists and where they will receive necessary train-
ing. Poorly educated persons may work on health or rescue teams with persons
'with more education. Those who are shy may need only the services of a friendly
facilitator to assist in the first few interviews en route to finding the right
position.

2. Successful development of tUYS requires a transition period of about three
years.-The transition period serves two vital functions. First, it allows time for
UYS to grow from an idea to a program involving a million or more persons.
Various studies suggest that while the need for youth service workers is on the
order of four to five million, the number of openings that could be filled in the
next three months is not more than 250,000. It will take some time to translate
national or local needs into actual positions with organizations. Another con-
straint on rapid growth is the size of the supervisory staff. While time demands
vary greatly, the typical supervisor may expect to spend two hours per week
with the UYS participant. perhaps several hours during the first week or two.
Few supervisors can handle more than two or three UYS participants in addi-
tion to their regular jobs. This ratio is a limiting factor to agencies' acceptance
of UYS participants until the next budget cycle permits the hiring of additional
supervisory staff.

Second, the build-up period provides for experimentation within the overall
program guidelines. The decentralized administration will permit, even encour-
age, the states and cities to test a variety of approaches for implementing the
goals of UYS. There are many ways, for example, in which UYS participants
can derive educational benefits from the UYS experience. These will be closely
watched during the early years of the program to determine which should be
incorporated into UYS and to determine the extent to which educational arrange-
ments should remain flexible.

3. Participation should be arranged by a contract, voluntarily entered into by
all parties.-The contract would describe the responsibilities of the UYS partici-
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pant, the supervisor, the sponsoring agency, and the funding agency. This ap-
proach would extend the choices open to applicants as well as to sponsors,
minimize the possibility of misunderstanding among the parties, and establish
a reference point for evaluation of the program.

4. UYS must be based soundly on the need for having services performed.-
Most of its potential for youth development would vanish if the work were not
needed or if the UYS participants perceived the work to be of no consequence.
A mandatory financial contribution by the sponsor would help to enforce the
worth of their service.

5. Maoaimum local support of UYS should be encouraged with underwriting
guaranteed by the Federal government.-Past experience suggests that most cities
and states would opt for maximum Federal funding. Still, there is much evidence
in recent legislation showing that lower levels of government will have discre-
tionary authority over substantial amounts of money for the purpose of meeting
social needs.

6. Persons should be allowed to serve in UYS for no more than four years.-
A part of the UYS mission is to provide a transition into the world of work,
not a lifetime job. The four-year limitation can be accomplished by regulation
or by restricting UYS to a four-year cohort, such as 18-21.

ORGANIZATION OF UYS

Clearly, both the needs and the resources exist on a large scale. The process
by which they are brought together will vitally affect the degree of success of
the UYS effort. There are numerous possibilities, ranging from a highly central-
ized, tightly controlled hierarchy, replacing present Federal youth programs to
the de-centralized, loosely coordinated network of limited opportunities which
exists today.

In order to prevent discrimination, both overt and covert, a certain level of
Federal control is necessary. Such innocent processes as recruitment and appli-
cation can develop into highly sophisticated sorting procedures. The Federal
Government must retain the right to review and rectify such activities.

In addition to the question of Federal control, the Federal funding share can
be of varying levels, and can be administered in a variety of ways. This paper
recommends an underwriting approach in which Federal funds would not re-
place other funds already available, but in which Federal monies would be ade-
quate to guarantee service positions to all young people who wanted them. It
suggests that funds be administered by state or local levels of government, and
that they be obtained from the Federal Government by means of the grant-making
process.

There is also the decentralization issue, as exemplified by such activities as
recruitment and placement. Should all applicants apply to Washington, D.C.,
there to be classified and sorted and placed, or should a more personalized local
mechanism be used? This paper suggests that essentially all application and
placement procedures take place at the state or local level. At the same time,
there would be enough common elements In all UYS programs to give UYS
a clear image nationwide, and to permit certain generic recruitment activities
to be undertaken on the national level.

Finally, should UYS be housed in a new agency or an old one This paper
suggests a combination. A new entity would be needed at the national level to
perform a new function. At the state and local level where programs were ad-
ministered, there would be no new organizations but a sometimes new coalition
of existing organizations. At the level of the sponsor, where the actual UYS
participant would work, new organizations would not be ruled out but the great
bulk of activity would be conducted by existing organizations.

If we were constrained to operate UYS through present programs, we would
probably start with the Youth Conservation Corps and ACTION's Program for
Local Service. Neither of these programs is limited to a particular class of peo-
ple. Then we would add a few restrictive programs such as College Work Study
and selected Titles of the Comprehensive Employment and Training Act. We
would try to articulate these in a way that led to no systematic discrimination.
The next stage would be to bring in programs which emphasize the services to
be performed. These may be found in abundance in the Department of Health,
Education and Welfare, and to a somewhat lesser extent in the Departments of
Justice, Housing and Urban Development, Agriculture and Interior.
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The approach has a certain appeal and, given the time lag in achieving new
legislation, may be the preferred way to begin UYS. The toughest problem once
all the negotiations were concluded at the Federal level, would be to achieve a
consistency in the articulation among programs at the state and local level. We
can find a few examples of genuine and effective cooperation. The persistent
problem would be in trying to achieve a replication of such cases to the end that
"all young people have opportunities for full-time civilian service."

Perhaps it can be done. Even so, it may be useful to have before us another
organizational model, one that comes directly from the set of UYS goals and
principles.

The recommended organization for UYS is the public corporation; it would
be accountable to the President and the Congress but somewhat removed from
day-to-day political pressures. A suitable vehicle for fostering local initiative
and decision making while retaining basic program design is the Federal grant.
This mechanism can be used to fund UYS projects. In brief, the system would
be organized as follows:

a. A Foundation for Universal Youth Service would be established by law.
It would be a quasi-public organization, similar to the Corporation for Public
Broadcasting, and would receive appropriations from Congress.

b. The Foundation would be operated by a 19-member Board of Trustees,
with 12 of its members to be appointed by the President, with the advice and
consent of the Senate, and following persons to serve as ex-officio members: the
U.S. Commissioner of Education, the Commissioner of the Office of Youth De-
velopment, the Employment and Training Administrator of the Department of
Labor, the Director of ACTION, the Director of the U.S. Forest Service, the
Director of the National Park Service, and the Director of the National Youth
Service Foundation.

c. Also, an Advisory Council would be created to advise the Board of Trustees
on broad policy matters. It would have 24 members with at least eight under
27 years of age at the time of appointment. Members of the Board would meet
at least three times a year.

d. Present Federal programs providing opportunities for youth service would
remain in effect. These include the Peace Corps, VISTA, Teacher Corps, College
Work Study Program, Job Corps and youth corps programs funded by the Com-
prehensive Employment and Training Act. The Youth Conservation Corps would
be modified slightly to permit 15-17-year-olds to engage in other than strictly
conservation activities and to explain UYS to the enrollees. After three years of
UYS operation, Congress would examine all of these programs to determine
the appropriate degree of consolidation among them.

e. The Foundation would invite units of state, regional and local governments
to submit grant applications, outlining plans for the operation of UYS within
the specified guidelines. The Foundation would award grants on the basis of
merit and the funds available. In considering proposals the Foundation would
give particular attention to the priorities allocated to job placement, accomplish-
ment of needed services, education and training, and youth development. The
ideal proposal would reveal a balance among these goals supported by participa-
tion of the respective agencies in program administration.

f. Grantees would have exclusive jurisdictions, as defined in the grant appli-
cation. Thus, several cities in a given state could be UYS grantees and the state
government could be the grantee for the balance of the state, as in CETA.

g. Grants would run for periods of up to three years. Upon receipt of the grant,
the grantee would announce the program and invite participation by persons
ages 18-24. At the same time, it would invite participation by public and private
non-profit organizations interested in becoming UYS sponsors.

h. UYS would have two major options: Community Service and Environmental
Service. Community service would be modeled after PLS. Applicants would
interview for a wide range of local community service projects sponsored by pub-
lic agencies or private non-profit organizations. Those who wished to travel in
search of Community Service projects would do so at their own expense and
would register with the local UYS agency. UYS would make no special provisions
for them.

i. Most sponsors of the lEnvironmental Service option would be Federal. state,
or local agencies. Most environmental projects would require travel costs as well
as expenditures for suppiles and equipment. Such costs would be the responsibility
of the sponsor, not of the Foundation. Where lodging and food were provided
by the sponsor, it would be entitled to reimbursement by the UYS grantee from
whose jurisdiction the participant was recruited.
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The UYS operational process is outlined in the appendix. Let us examine how

UYS might provide for its enrollees after completion of service, and how UYS

might remain responsive to current needs.
After Service in UYS.-As indicated earlier, UYS is seen in this model as a

transition program. It is not a lifetime job, nor does it guarantee employment

upon completion. Still, UYS should include certain features that would facilitate

the employment and further education of its members.
First, UYS should be a source of information about jobs and education. This

information could take the form of newsletters, job information sheets, oppor-

tunities for counselling, and referrals to such institutions as the Employment

Service and the Community Education-Work Councils proposed by Willard

Wirtz.
Second, UYS should certify the work performed by the participant. The cer-

tification should be of a descriptive nature, not a judgmental one. Such a certifi-

cate should enable the outgoing participants to get beyond the initial hurdle to

jobs for which they are qualified.
Third, consideration should be given to offering UYS participants an educa-

tional entitlement, a GI Bill for Community Service along the lines proposed by

Elliot Richardson and Frank Newman in 1972. At a time when the GI Bill for

militariy service appears to be on the way out, and financial support packages con-

sisting of loans, grants and work-study, are making opportunities for higher edu-

cation almost universal, this is a complex issue. But if the nation wants to con-

struct incentives for participation in UYS, an associated educational entitlement

is one of the most consistent ways of doing it.*
Fourth, the Women in Community Service and Joint Action for Community

Service programs of the Job Corps should be adapted for utilization by UYS.

These programs utilize volunteers to recruit, counsel, and place Job Corps en-

rolees. It is a service that could provide special help for lower-income young

people without having a stigmatizing effect on the program.

A 5% Fund for Experimentation.-The paper on Youth Service Milestones

from 1945-75 describes the changes that have been rung on the national service

idea in the past two decades. First it was viewed as a way to demonstrate our

commitment to peace, then as a draft alternative, then as a means of enabling

students to acquire relevant education, now as a way to solve the youth unem-

ployment problem.
Throughout this period. there has been little change in the basic concept.

All young people would be assured of opportunities for meaningful service,

and underwriting would be provided by the Federal government. Hence, it is

reasonable to suppose that such a program would have stood the test of time.

In the future, all signs point to greater changes over shorter periods of time.

If we as a nation continue to procastinate over the adoption of national serv-

ice, there is a good chance that it will be imposed out of necessity. It will

be a crash program, hurriedly assembled and inefficiently managed.

Even if the model youth service program outlined in this paper were adopted

today, it might prove too rigid to meet the unforseeable demands of five or ten

years in the future. Such needs might be better anticipated if sufficient experi-

mental funds were allocated to the UYS program. It is suggested that 5% of the

total budget be devoted to testing new forms of youth service programs. These

could range from Canada's Opportunities for Youth to Israel's several models

of youth involvement. The Student Originated Studies program sponsored by the

National Science Foundation might serve as a model for youth-initiated proj-

ects. Also certain cultural and public works projects falling outside the stand-

ard UYS criteria could be tested under the experimental program.

Appendix

OPERATION OF UYS

The process of initially identifying UYS sponsors and participants may best

be described by imagining that we are in a city or state that has just received

*Several possible models are presented in "The Community Service Fellowship Plan-

ing Project" by Robert L. McKee and Michael J. Gaffney, American Association of Com-

munity and Junior Colleges. One Dupont Circle, Washington, D.C., 1975. The study

was fended bv Action. In a typical model, persons In full-time community service would

be entitled to $150 of educational benefits per month of service, with a minimum service

period of six months.



12

a UYS grant. Let us trace the process first for young people and then for the
sponsoring agencies.

Young people learn of UYS from numerous sources, including word-of-mouthl,
newspapers, radio, television, schools, colleges, youth clubs, and religious groups.
Where mailing lists are available persons from 18 to 24 are sent information
packets on UYS. Elsewhere, intensive efforts are made to make the packets easily
available through a variety of channels.

(By the second year of UYS, many 1S-year-olds will become acquainted with
UYS through participation in the modified Youth Conservation Corps. These
YCC camps are residential, 8-week summer camps with from 100 to 200 persons
at each site. Each camp has these features:

The major part of the time is devoted to performing needed conservation
and community services.

Some time is devoted to giving necessary training to the young people
and to reflecting with them on what they have learned from their service
experience.

The participants are informed of their options under UYS when they reach
the age of 18.

Each camp has a socio-economic mix of young people which reflects the
population of the surrounding area.)

A simple, one-page application form is included in the information kit. Persons
interested in joining UYS complete the form and send it to the local center
for processing. By return mail the applicant receives an invitation to attend a
one-day orientation session to be held within one month.

For applicants who haven't yet decided which branch of UYS to join, further
information and counseling is available at the orientation session. Also, pending
legal and medical problems are reviewed at this time and a determination is
made as to whether the application can proceed or has to await resolution of
such problems. Each qualifying applicant completes a one-page resume and re-
ceives a voucher and agreement form.

The resume serves as an introduction to the potential sponsors and describes
the applicant's educational background, work experience and interests.

The voucher guarantees a certain level of financial support and health care
by the U.S. government in return for the performance of needed services by the
applicant and compliance with the regulations by both applicant and sponsor.

The agreement form provides space for the applicant and sponsor to spell out
the duties of the applicant, the training and supervisory responsibilities of the
sponsor, and other particulars relevant to the job.

Next, applicants have direct access to a computer terminal where they com-
pile a list of positions which interest them. Applicants then receive brief train-
ing in interview techniques and make appointments for one or more interviews
with sponsors. Normally, officials from the Environmental Program are avail-
able at the orientation session. Agreements may be completed and the voucher
signed and certified by the end of the day. For persons seeking positions with
Community Service agencies, it may take several days to complete a round of
interviews leading to agreement between applicant and sponsor.

The final agreement states the date of beginning service and provisions for
training and transportation. UYS normally provides for one day of training
on administrative matters.

Work-related training is the responsibility of the sponsor and is given as part
of the service period unless otherwise provided for in the agreement.

Sponsors are recruited in a somewhat similar fashion to that used for par-
ticipants. Sponsorship is universally open to public and private non-profit agen-
cies. Sponsors may request UYS participants for positions meeting certain
criteria:

No displacement of employees.
No political nor religious activities.
No use of firearms.

The sponsor certifies that it is prepared to contribute $200 per man-year of
service and to provide the necessary supervision and in-service training. Also,
the sponsor agrees to participate in a one-day training session before receiving
any UYS participants.

Sponsors' requests are open to public review for a period of one week. Where
challenges are made, the grantee investigates them and makes a determination.
Those position descriptions which successfully pass through this process are
entered into a computer listing, where they are immediately accessible to UYS
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applicants in the area. It is from this listing that applicants set up interviews
and the agreement process goes forward.

Should there be more than negligible abuse of this clearance process, it would
be necessary to set up formal review committees, including union officials, to
pass on each application for a UYS participant.

Decisions affecting the retention or dismissal of UYS participants have to be
made individually, with extenuating circumstances given due weight. Still, guide-
lines are needed.

The guiding principle is the participant's willingness to serve. The written
agreement spells out the duties and responsibilities of both participant and
supervisor. The participant who is repeatedly late for work or neglectful of
agreed-upon duties appears to be giving a clear signal of an absence of a will-
ingness to serve. Dismissal seems to be in order. By contrast, another participant
simply cannot master an assigned job even while making every effort to do so.
Here, an in-service training program or a lower-level job, accompanied by a re-
negotiated contract, is indicated.

When sponsoring organizations fall to live up to the terms of the agreement,
the participant is assisted In securing another placement and the sponsoring
organization is removed from the computer listing. Participants who are dis-
missed for failing to comply with the terms of the agreement are normally in-
eligible for re-enrollment in UYS.

Chairman Hu-mPHREY. Mayor Flaherty, thank you for coming here
to us. You come from a great city, and you have given it fine leader-
ship. We welcome your testimony.

STATEMENT OF HON. PETE FLAUERTY, MAYOR, CITY OF

PITTSBURGH, PA.

Mayor FLARmTy. Thank you, Senator, and I am glad to see our

Congressman from Pittsburgh, Bill Moorhead, and Congressman
Reuss.

I am very happy to have the opportunity to appear before your

committee which is emphasizing so much the need for more focus on

ths problems of unemployment, the need to do something about it.

Senator Humphrey mentioned some alarming statistics in his open-
ing statement. Unemployment figures among the youth are running

anywhere from 11 percent up to 40 percent in the case of blacks. And

the last I heard it was something like over 20 percent for our white

teenagers and close to 40 percent for our black teenagers in my area.

That may vary from time to time in accordance with jobs. But the

scope of the problem is one that perhaps boggles the minds of the

Congressmen and the Senators. But if you are there in the city where
you see vast numbers of young people unemployed, and having very

little hope for employment when they go through school, it is very

difficult to answer to them in a matter of a short period of time why

they should stay in school, and why they should graduate from high

school if they see their brothers and sisters unable to get meaningful
employment. So you get the vicious circle of dropouts occurring be-

cause they don't see anything at the end of a high school education

in the way of meaningful employment.
Because of these experiences, I am concerned that for too long we

have only dwelled upon the surface effects of youth unemployment
and prescribed costly patent medicines for its cure. I am concerned
that for too long we have failed to take a hard look at the facts. And

that is why I think it is important that this committee is meeting and

hearing people from all over the country, Mr. Samuel and Congress-
man Young and all the rest.

82-043-77-2
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I do not think that we can continue to make the assumption that our
basic educational and employment institutions are sound and all that
we need are a few extra programs to supplement them. We have pur-
sued this course in the past and have watched supplemental programs
become institutionalized in a patchwork of Government activities.

I think that times have changed but our institutions have only be-
come bigger. Specialization rather than relevance has unfortunately
been their emphasis.

Thirty or forty years ago graduating from school and being able to
get a job that would last until retirement was thought to be very desir-
able-it represented job security. Today, taking a young person out of
school and standing them before the same lathe with the realization
that this is what their life work will be like for the next 25 years is a
shattering experience.

Similarly, when I reflect on my experiences in school and then
observe those of my children and their friends, I can see enormous
shifts in attitudes and aspirations, and I suppose you have, too.

The populations of our cities and their values, their expectations
and their needs have changed dramatically over the years in both
school and the workplace. The question is, have our educational insti-
tutions, employers, and labor organizations adequately recognized and
adjusted to these changes?

I feel we are spending too much time talking about how to better
relate schooling to employment without talking enough about relating
both school ana work to people-young and old.

Certainly, this economy still has far too much slack and the recovery
has yet to produce an acceptable reduction in unemployment. But if
we are ever to have full employment without inflation, the focus of

that search must be in developing higher levels of productivity for
people who are unemployed or unemployable today.

Given the nature of their schooling and the traditional types of
jobs currently being offered, it is unlikely that many of our unem-
ployed young people can be put to work productively. We then face
the prospect of Government potentially subsidizing the employment
of young people poorly equipped for work, in jobs unsuited to their
expectations.

This is why our assumptions of sound education and employment
institutions must be reexamined.

We must put our existing resources to better use before creating new
programs. We must improve what exists before expanding it. We have
got to look intensively at the programs we already advocate before we
move into new programs.

Sure we need new programs. But on the level of programs we now
have let's take a strong and careful look to see how meaningful they
are, and perhaps make those meaningful more so, and discard the ones
that haven't worked or are unworkable.

I am convinced that much of the funds needed to get our institu-
tions revitalized are already being poured into redundant and obsolete
programs. I am also convinced that the costs of hiring younger work-
ers-in terms of turnover, absenteeism, low productivity, et cetera-
have already become so great that private employers can easily afford
to fund their own efforts to restructure work patterns so that young
people can be profitably employed.
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I am also convinced that parents can no longer view schools as cus-
todial institutions and leave the education of their children to the
"experts." We desperately need to restore the participation and in-
volvement of parents in education. Schools cannot be held responsible
for children-strong families and a sense of community must be redis-
covered and reintroduced to the educational system.

In formulating recommendations for the committee, I recognize
that it is a great deal harder to talk about how to change institutions
than it is to propose bright new programs. In many cases the problems
young people face in finding and holding jobs are not far removed
from those faced by other workers whose dissatisfaction with work in
general is manifested by alcoholism, absenteeism, grievances, and
other white and blue collar "blues" syndromes.

I would like to see more discussion of the nature of work and the
nature of education-where does one begin and the other end, if at all?

How can work itself be viewed as a long-term educational process,
involving both classroom and on-the-job aspects, which will ultimately
lead to the attainment of goals jointly established by the employer and
the employee?

How can work be adapted to the values and aspirations of young
people so that we not only educate people for jobs, but restructure jobs
to fit people? How can this be accomplished by private employers so
that younger workers can achieve higher productivity levels and be
profitably employed without Government subsidies, which is what we
would all shoot for in the long run.

How can our school systems be better integrated into the fabric of
our communities and brought into more direct contact with parents,
employers, and labor organizations?

How can the educational process be made more democratic for our
young people without completely abandoning control of our schools
at the same time? How can we help students develop meaningful goals
and give them the tools to design their own long range programs to
meet them?

How can be reintroduce education to the workplace and vice versa
so that workers do not feel trapped in their jobs or fail to understand
their need for knowledge?

How can our strong labor unions participate in improving both the
quality of work and education?

How can we translate the insights we have gained from innovative
Job Corps programs into institutional changes? What have we learned
from our experiences under CETA that would be appreciable?

I think these are very difficult questions, but in searching for ways
to make things better rather than new, we can strike a chord in our
society that could inspire people, particularly young people, to re-
spond. I feel that students, taxpayers. workers, consumers, and em-
ployers-we are all of them and they are all us--are discouraged with
our institutions. Things just don't seem to work and yet they are
bigger, more complex, and more costly than ever. Young people have
always been the vanguard for change. High youth unemployment rates
are a symptom of a larger problem.

We must change and make our systems work. We must not allow
young people to opt out of the community and leave the mainstream.
We must begin to shift the mainstream itself to encompass them. We
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can no longer be satisfied to buy peace and more time. We cannot live
in two worlds-the old, tired world of platitudes and interest group
tradeoffs; and the young, dissatisfied, disillusioned world of idleness
and destructiveness.

I would suggest the committee consider:
1. Requirements be built into Federal education programs to man-

date greater opportunity for parents, employers and labor unions to
have a role in the planning and implementation of education programs.

2. Expand efforts to combine work and education through coopera-
tive educational and vocational programs.

3. Develop greater opportunities and incentives for employers to
hire and train young workers through on-the-job training, job restruc-
turing, job sharing, and continuing education programs for young
workers.

4. Explore the possibility of offering incentives to youth to continue
their education.

5. Offer employers and unions the opportunity to develop career
planning and development programs for their younger workers and
members.

These are but a few suggestions that the committee may wish to
explore in formulating its recommendations.

Action is needed quickly to meet the growing dissatisfaction being
caused by high youth unemployment and I look forward to working
with you in meeting this important problem.

I know this, that our business leaders, our governmental agencies,
and our labor people in my community, all share an equal concern for
the high unemployment. We have now an Economic Development
Committee formed where we are trying to work together to nail down
the problem better so that when we do come before you we can focus
on you. We don't want to give you information that we don't feel
would be helpful. We would like to have a better relationship with
Washington, to get removed from it. We want to come before commit-
tees more. I want to bring our leadership, and perhaps sometime some
of our young people, to press this problem to you.

I thank you for having me on this morning to share some of the
problems that I have in my city.

[The prepared statement of Mayor Flaherty follows:]

PREPARED STATEMENT OF RON. PETE FLAHERTY

Thank you for the opportunity to discuss the youth unemployment situation.
I feel that forums like this are extremely important if we are to gain an

appreciation for the complexity of this problem.
Certainly, everyone in this room is well aware of the alarming rates of unem-

ployment for workers under 25 years of age, particularly among those in this age
group who are black and living in urban areas.

The magnitude of these figures alone suggests to me that their causes run far
deeper than just a shortage of job opportunities for young people.

As Mayor of one of America's greatest cities, I have seen the human dislocation
and suffering that a 40% unemployment rate connotes. Because of these experi-
ences, I am concerned that for too long we have only dwelled upon the surface
effects of youth unemployment and prescribed costly patent medicines for its cure.
I am concerned that for too long we have failed to take a hard look at the facts.

I do not think that we can continue to make the assumption that our basic
educational and employment institutions are sound and all that we need are a
few extra programs to supplement them. We have pursued this course in the past
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nd have watched supplemental programs become institutionalized into a patch-
work of government activities.

I think that times have changed but our institutions have only become bigger.
Specialization rather than relevance has unfortunately been their emphasis.

Thirty or forty years ago graduating from school and being able to get a job
that would last until retirement was thought to be very desirable-it repre-
sented job security. Today, taking a young person out of school and standing
them before that same lathe with the realization that this is what their work
life will be like for the next twenty-five years is a shattering experience.

Similarly, when I reflect on my experiences in school and then observed those
of my children and their friends, I can see enormous shifts in attitudes and
aspirations.

The populations of our cities and their values, their expectations and their
needs have changed dramatically over the years in both school and the work-
place. Have our educational institutions, employers, and labor organizations
adequately recognized and adjusted to these changes?

I feel we are spending too much time talking about how to better relate
schooling to employment without talking enough about relating both school and
work to people-young and old.

Certainly, this economy still has far too much slack and the recovery has
yet to produce an acceptable reduction in unemployment. But if we are ever
to have full employment without inflation, the focus of that search must be In
developing higher levels of productivity for people who are unemployed or un-
employable today.

Given the nature of their schooling and the traditional types of jobs cur-
rently being offered, it is unlikely that many of our unemployed young people
can be put to work productively. We then face the prospect of government poten-
tially subsidizing the employment of young people poorly equipped for work,
in jobs unsuited to their expectations.

This is why our assumptions of sound education and employment institu-
tions must be re-examined.

We must put our existing resources to better use before creating new
programs. We must Improve what exists before expanding It. We must be
careful that in advocating new programs we don't provide the excuse for allow-
ing poorly functioning structures to escape change.

Public resources are too scarce for each extravagance. At the municipal
level we have already witnessed the limits of government. In Pittsburgh, how-
ever, you will find evidence of how we dramatically raised the level of munici-
pal services with Improvements in productivity. At the same time, a lower
level of taxation exists today than when I took office 61/2 years ago.

I am convinced that much of the funds needed to get our Institutions re-
vitalized are already being poured into redundant and obsolete programs. I am
also convinced that the costs of hiring younger workers-in terms of turn-
over, absenteeism, low productivity. etc.-have already become so great that
private employers can easily afford to fund their own efforts to restructure
work patterns so that young people can be profitably employed.

I am also convinced that parents can no longer view schools as custodial
institutions and leave the education of their children to the "experts". We
desperately need to restore the participation and Involvement of parents in
education. Schools cannot be held responsible for children-strong families and a
sense of community must be rediscovered and reintroduced to the educational
system.

In formulating recommendations for the Committee, I recognize that it is a
great deal harder to talk about how to change Institutions than It is to propose
bright new programs. In many cases the problems young people face in finding
and holding jobs are not far removed from those faced by other workers whose
dissatisfaction with work in general is manifested by alcoholism, absenteeism,
grievances, and other white and blue collar "blues" syndromes.

I would like to see more discussion of the nature of work and the nature of
education-where does one begin and the other end, if at all?

How can work itself be viewed as a long-term educational process, involving
both classroom and on-the-job aspects, which will ultimately lead to the attain-
ment of goals jointly established by the employer and the employee?

How can work be adapted to the values and aspirations of young people so
that we not only educate people for jobs, but restructure jobs to fit people? How
can this be accomplished by private employers so that younger workers can
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achieve higher productivity levels and be profitably employed without government
subsidies?

How can our school systems be better integrated into the fabric of our com-
munities and brought into more direct contact with parents, employers, and
labor organizations?

How can the educational process be made more democratic for our young people
without completely abandoning control of our schools at the same time? How
can we help students develop meaningful goals and give them the tools to design
their own long-range programs to meet them?

How can we reintroduce education to the workplace and vice versa so that
workers do not feel trapped in their jobs or fail to understand their need for
knowledge?

How can our strong labor unions participate in improving both the quality of
work and education?

How can we translate the insights we have gained from innovative Job Corps
Programs into institutional changes? What have we learned from our experiences
under CETA that would be applicable?

I think these are very difficult questions, but in searching for ways to make
things better rather than new, we can strike a chord in our society that could
inspire people to respond. I feel that students, taxpayers, workers, consumers,
and employers-we are all of them and they are all us-are discouraged with our
institutions. Things just don't seem to work and yet they are bigger, more com-
plex, and more costly than ever. Young people have always been the vanguard
for change. High youth unemployment rates are a symptom of a larger problem.

We must change and make our systems work. We must not allow young people
to opt out of the community and leave the mainstream. We must begin to shift
the mainstream itself to encompass them. We can no longer be satisfied to buy
peace and more time. We cannot live in two worlds-the old, tired world of
platitudes and interest group trade-offs; and the young, dissatisfied, disillusioned
world of idleness and destructiveness.

I would suggest the Committee consider:
(1) Requirements be built into federal education programs to mandate greater

opportunity for parents, employers and labor unions to have a role in the planning
and implementation of education programs.

(2) Expand efforts to combine work and education through cooperative edu-
cational and vocational programs.

(3) Develop greater opportunities and incentives for employers to hire and
train young workers through on-the-job training, job restructuring, job sharing,
and continuing education programs for young workers.

(4) Explore the possibility of offering incentives to youth to continue their
education.

(5) Offer employers and unions the opportunity to develop career planning
and development programs for their younger workers and members.

These are but a few suggestions that the Committee may wish to explore in
formulating its recommendations.

Action is needed quickly to meet the growing dissatisfaction being caused by
high youth unemployment and I look forward to working with you in meeting
this important problem.

Chairman HuxPHREY. Thank you very much, Mayor Flaherty. We
will come back to you. I have a number of questions to pose to you.

Mr. Samuel, we welcome you. And I believe you are here represent-
ing as well my own friend, Murray Finley, who is chairman of the
National Committee for Full Employment, and president of the Amal-
gamated Clothing and Textile Workers Union.

STATEMENT OF HOWARD D. SAMUEL, SECRETARY, NATIONAL COM-
MITTEE ON FULL EMPLOYMENT, AND VICE PRESIDENT, AMAL-
GAMATED CLOTHING AND TEXTILE WORKERS UNION, AFL-CIO

Mr. SAMUEL. Senators and members of the committee, you were
hopeful that Mr. Finley could be here, as I was. He has been involved
in the last 48 hours almost continuously, and before that for a couple
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of weeks, in negotiations involving about 50,000 of our members.
The negotiations ended sometime earlier this morning, and I think he
is sleeping the sleep of the just. And there was no time in the schedule,
unfortunately, for him to participate in this hearing. Late last night
in our negotiations we found we were going down to the wire. So I am
taking his place. And I hopefully wilf do a good job of reflecting his
opinions, since I serve as a vice president of the Amalgamated Cloth-
ing and Textile Workers Union of which he is the president, and as
the secretary of the National Committee on Full Employment of
which he is cochairman.

I want to treat my prepared statement in summary in the interest of
brevity, and also responding to the chairman's remarks and some of
the remarks of the earlier witnesses.

First, let me comment on just a couple of statistics of the phenom-
enon which we are talking about today. One is the phenomenon
of black youth unemployment. The problem of youth unemploy-
ment is a very serious one. There is no question that the problem
of black youth unemployment is much more serious. There is almost
a quantum difference. And one of the things I think we have got
to face is that black youth unemployment has continued to climb
in the last 10 years to 20 years, despite the ups and downs in the
general employment level. White youth unemployment does respond
to the general employment level. Black youth unemployment re-
cently has not, it has simply kept climbing even in the last few
months when the general employment level has gone down slightly.

I think also we should note a couple of other characteristics as to
youth unemployment generally. I think it is a common belief that
the major reason for youth unemployment is that young people are
forever skipping around from job to job, or from job to school and
back again, testing the water of the job market, and often not finding
anything satisfactory at all. There have been statistics that show
that about 40 percent of the unemployment of youth during the
depth of the 1975 recession was caused by involuntary loss of jobs.
In other words, these were young people who had jobs, presumably
liked them, and lost their jobs because of the recession.

The other factor, which I suppose is not so surprising either, is
that I think we sometimes don't take into adequate consideration
the effect of education on the unemployment rates.

In the young adult group, during the 1975 period, the second
quarter, unemployment for college graduates in this age group, 20
to 24, was 6.3 percent, actually less than the general unemployment
level. For high school graduates it was 15.6 percent, considerably
higher. For high school dropouts it was 25.9 percent. So there doesn't
seem to be much question that the level of education is a major factor
in the question of youth unemployment.

In response to these issues, and various others which have been
raised, let me suggest a few criteria we should keep in mind when we
come to trying to find solutions.

In the first place, it is obvious that the problem will not and can
not be solved unless and until the Nation can solve the problem of
unemployment generally. It is not possible to create jobs for those
least educated, those most disadvantaged, those without adequate ex-
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perience and skills, when millions of others with more education and
experience and skills are also unemployed. Approaching a full em-
ployment economy will not solve all of the youth unemployment
problem, but without a reasonable approximation of full employ-
ment, there is no way to solve it. We found this out in the 1960's
.and 1970's, when despite spending billions of dollars on manpower
training, we made only a modest dent in unemployment levels for
the disadvantaged, including youth.

Throwing money at some problems, contrary to some current com-
mentators, does help solve them, but spending money to train people
when there are inadequate jobs for them at the end of the training
period is a recipe of frustration for trainees and trainers like.

And may I add, Mr. Chairman, my hope that whatever the com-
mittee begins to consider in the way of a solution to the problem, that
-we try to avoid the phenomenon which some people have been calling
the holding pattern phenomenon, keeping young people aged 16, 17,
or 18, whatever the starting age may be, in some sort of occupation
for 3 or 4 years, hoping that the process of age will take care of the
problem, and then releasing them at age 23 or 22, their only skill
having been leafraking or rehabilitating buildings in an elementary
way, and so forth and so on. A job program for youth must involve
also the transfer of some kind of skills so that when they leave the
job program they will be able to enter the job market.

Second, instead of looking for ways to get teenagers into the work
force, we should spend more time and money looking for ways to get
them back to school. Some young people drop out because they have
to support their families. Some kind of family support should be
devised to enable them to continue their education to the ultimate level
they can handle. Some drop out because of boredom, finding that tra-
ditional schooling doesn't meet their needs. There should be more help
to school systems to encourage them to devise alternate educational
schemes.

At the present time we are spending most of our money in this field
to provide temporary low skill jobs. The money is actually income
maintenance. Training for real jobs, must depend first on an economy
which has jobs to offer, and second on real education, which provides
the needed foundation which job training can refine into marketable
skills.

Finally, there is the question of wage levels. A number of proposals
have surfaced which would claim to solve the youth job problem by
putting young people to work at low wages-anything, it seems. to
wedge them into the labor force. I have a number of objections to this
theorv.

First, there is no proof that lower wages w-ill have much effect on
teenager employment. Certainly the opposite has not had any effect.
Presumablv if a lower minimum wage would be helpful, it should
follow that a hi!Th minimum wage is damaging. Put such is not the
case. A Labor Department study in 1970 concluded, after studying
the effects of several rises in the minimum wage. that-

* * * It was difficult to prove any direct relationship between mini-
mum wages and employment effects on young workers.

Lower wages for youth would not create additional jobs, but could
lead to displacement of older workers, largely heads of families. And
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that is one way we should not solve the problem of youth unemploy-
ment.

Furthermore, low wage jobs are an invitation to low productivity,
to inefficiency, and eventually to inflation. With low wage jobs, em-
ployers have no incentive to rationalize inefficient jobs and generate
productivity gains. We have seen this occur again and again in our
history, each time a new wave of unskilled or disadvantaged workers
have come into the labor force. It is being said today about illegal
aliens-

. . .they are only taking jobs which American workers wouldn't
take anyway.

It was probably said during each earlier wave of legal migration
going back more than 100 years. And it has never been true. A ready
supply of cheap labor cheapens jobs and removed the motivation to
strive for productivity improvements. I saw it myself a few years
ago in a garment factory in Hong Kong, where the machinery was
antiquated and in poor repair. The owner told me it was not worth
it to improve his machinery because the labor was so cheap.

In the United States, that is a recipe for industrial disaster and
economic chaos.

There are other reasons for opposing specially low wage levels for
youth. Many young people are obliged to help support families. Pay-
ing them inadequate wages simply adds to the welfare burden-and
nothing is more inflationary than using Government money to pay
people without any corresponding increase in goods and services.

Finally, paying low wages probably won't even attract young people
into jobs. The cause of youth unemployment, as has been pointed out,
is a combination of lack of experience, lack of adequate training, and
discrimination. Trying to entice young people into the labor force on
the basis of low wages-particularly without meeting the other prob-
lems-would be counterproductive. Young people are not going to
flock to the labor market in search of low-wage, low-skill, dead end
jobs. The jobs have to carry with them some measure of self-esteem
and future hope, and those factors are not components of low-wage
jobs.

Finally, let me say a word about my own industry, the clothing and
textile industry. Although in our own trade we tend to denigrate it by
calling it the rag industry, actually this industry provides more jobs
than any other manufacturing sector in the country, two and a half
million jobs. Our industry, like other industries, has been sharply
affected by low-wage imports. Our industry, like certain other indus-
tries, because of the vast number of jobs we offer to the labor market,
also could be a major source and a growing source of jobs for young
people without very elaborate skills. Most of the jobs in our industry
have relatively low entry level skill requirements, and that is true not
only of our industry, but shoes, furniture, and a number of other kinds
of industries. These are the industries which typically are first affected
by imports f rom developing countries.

One would think that a nation which is concerned about the lack of
jobs for young people with inadequate training would treat industries
such as ours with tender loving care. That is not the fact. It was not
the fact when the Congress considered the trade bill of 1974, and
it has not been the fact, I don't think, generally speaking. So one of
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the things I suggested to the Senators and the Con ressmen is that
that kind of consideration be given to industries such as ours which
have the opportunity to provide jobs for young people without skills,
and we do provide jobs now not only to young people but to extraordi-
nary numbers of women and to members of minority groups, much
larger than most industries, because these kinds of jobs are particu-
larly valuable to our country, and they should not be sacrificed, I don't
think, on the altar of free trade.

Thank you.
[The prepared statement of Mr. Samuel follows:]

PREPARED STATEMENT OF HOWARD D. SAMUEL

My name is Howard D. Samuel, and I am testifying today in behalf ofMurray H. Finley, co-chairperson of the National Committee on Full Employ-ment and the Full Employment Action Council, and president of the Amal-gamated Clothing and Textile Workers Union, AFL-CIO. I am hopeful I canrepresent Mr. Finley responsibly and accurately, since I am secretary of theNational Committee on Full Employment as well as a vice president of ACTWU.For the record, may I take a moment to describe the National Committee onFull Employment. It is a voluntary organization representing a number ofpeople and organizations in such fields as labor and business, civil rights andreligion, academia and public service, who are committed to the principle thatfull employment is a number one domestic priority of this nation. The Commit-tee, during its two and a half years of existence, has sponsored several con-ferences, published educational materials, promoted research, and workedclosely with a myriad other groups to develop a greater awareness of the needfor a full employment economy.
The Full Employment Action Council shares the same leadership and manyof the same Board members, but is a legislative action group, and has dedicateditself to supporting the Humphrey-Hawkins Full Employment and BalancedGrowth Act of 1976, as well as other measures which would bring a full em-ployment economy closer to reality.
Let me also take a moment to describe the Amalgamated Clothing andTextile Workers Union, since both Mr. Finley and I are officers of the unionand this testimony unavoidably reflects the policies established by the unionand by the AFL-CIO with which we are affiliated.
The ACTWU was formed just three months ago through the merger of theAmalgamated Clothing Workers of America, founded in 1914, and the TextileWorkers Union of America, founded in 1937. Both unions had been close his-torically and both share a common desire to improve the conditions of ourmembership as well as the quality of life in our communities. Our membership

of 510,000 work in a variety of industries in the men's and boys' apparel andthe textile fields. These industries, it is useful to note, employ an exceptionallylarge number of women and members of minority groups, many of whom cansuccessfully obtain jobs in our industry with minimal entry-level skills. Thisfact has some relevance to the subject under discussion today.
In respect to the problem of unemployment among young people, first let uslook at the scope of the problem. In summary, at the peak of the current periodof general unemployment, which occurred during the second quarter of 1975,when the general unemployment rate was 8.9 percent, teen-age unemployment(16-19) was 20.5 percent, and unemployment among young adults (20-24) was14.1 percent. Since unemployment in the age groups above 24 was only 6.5percent, it is clear that the employment levels of the first eight years ofworking life caused a disproportionate amount of the unemployment in the

entire working population.
All of these figures, incidentally, come from the standard BLS reports, anddo not account for the large numbers of people who have dropped out of thelabor force entirely-the so-called discouraged worker-or those who are work-ing part-time but who, if a full-time job were available, would work full-time.If these numbers were included for the age group 16-24, the total unemploy-ment rate, instead of 17.5 percent would have been closer to 25 percent during

the second quarter of 1975.
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We are all aware that in analyzing unemployment among young people, a

disproportionate burden is felt by members of minority groups. During the

same time period, when teen-agers suffered a 20.5 percent unemployment rate,

black teen-agers were at a 37.8 percent level. When young adults were at a

14.1 percent rate, black young adults were at a 22.7 percent rate.
The phenomenon of black youth unemployment has continued to rise over the

years, and continues to this very day, despite some modest and perhaps tem-

porary improvement since the low point in 1975. Here are the figures:

UNEMPLOYMENT AMONG TEENAGERS

[In percenti

Blacks Whites

Year:
1955.-- - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - - -15. 8 10.3
1965 - 26.2 13.4
1973- ---------- ---------------------- 30:2 12.6

1973~~ 
~ ~ 40. 16.1

1976 (June) - . -. ------------------------------------- 40. 1

It would be useful to note a couple of other characteristics of youth unemploy-

ment. It is common belief that the major reason for youth unemployment is that

young people are forever skipping around from job to job, or from job to school

and back again, testing the water of the job market. But Herbert Bienstock,

Regional Commissioner of Labor Statistics (Middle Atlantic Region), points out

that about 40 percent of the unemployment of youth was caused by involuntary
loss of job, almost doubling between 1973 and the recession of 1975.

The other factor, not so surprising, is the effect of education on unemployment
rates. In the young adult group (20-24), in the 1975 period, unemployment for

college graduates was 6.3 percent, for high school graduates, 15.6 percent, and

for high school drop-outs, 25.9 percent.
These facts suggest certain basic principles which should be established as

criteria prior to devising programs to improve employment rates among young

people.
In the first place, it is obvious that the problem will not and cannot be solved

unless and until the nation can solve the problem of unemployment generally. It

is not possible to create jobs for those least educated, those most disadvantaged,
those without adequate experience and skills, when millions of others with more

education and experience and skills are also unemployed. Approaching a full

employment economy will not solve all of the youth unemployment problem,

but without a reasonable approximation of full employment, there is no way to

solve it. We found this out in the 1960s and 1970s, when despite spending billions
of dollars on manpower training, we made ony a modest dent in unemployment
levels for the disadvantaged, including youth. Throwing money at some prob-
lems, contrary to some current commentators, does help solve them, but spending
money to train people when there are inadequate jobs for them at the end of the

training period is a recipe for frustration for trainees and trainers alike.
Second, instead of looking for ways to get teenagers into the work force, we

should spend more time and money looking for ways to get them back to school.
Some young people drop out because they have to support their families. Some

kind of family support should be devised to enable them to continue their educa-
tion to the ultimate level they can handle. Some drop out because of boredom,
finding that traditional schooling doesn't meet their needs. There should be more
help to school systems to encourage them to devise alternate educational schemes.
At the present time we are spending most of our money in this field to provide
temporary, low-skill jobs. The money is actually income maintenance. Training
for real jobs, must depend first on an economy which has jobs to offer, and

secondly on real education, which provides the needed foundation which job
training can refine into marketable skills.

Third, let me refer again to our own industry, textile-apparel. In the manu-

facturing field, we offer more jobs than any other industry, and as I noted before,
most of them require low-entry level skills. One would think that the government
would regard these job opportunities-almost 2V2 million all told-as valuable

ammunition in the war on youth unemployment, and would treat these industries
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with tender, loving care. Unfortunately, such is not the case. The industry has
been steadily losing production and jobs, largely because of rising levels of
imports. Our government has had enough regard for these jobs to have in-
stituted, a number of years ago, a program of international negotiations to
govern imports of textiles and apparel. But over the years the level of pro-
tection afforded these jobs has slowly eroded, until today the ceilings imposed
are so high that they have only modest effect. There are other industries like
ours, such as shoes, handbags, consumer electronics, furniture and others, which
have suffered similar job losses.

The young person walking along the street with a portable radio from Hong
Kong dangling from his hand is not working because so many jobs in the elec-
tronics industry have been exported. Is it worth it-to him, or to the nation?

Finally, there is the question of wage levels. A number of proposals have
surfaced which would claim to solve the youth job problem by putting young
people to work at low wages-anything, it seems, to wedge them into the labor
force. I have a number of objections to this theory.

First, there is no proof that lower wages will have much effect on teen-age
employment. Certainly the opposite has not had any effect. Presumably if a
lower minimum wage would be helpful, it should follow that a high minimum
wage is damaging. But such is not the case. A Labor Department study in 1970
concluded, after studying the effects of several rises in the minimum wage, that
"it was difficult to prove any direct relationship between minimum wages and
employment effects on young workers."

Lower wages for youth would not create additional jobs, but could lead to dis-
placement of older workers, largely heads of families. And that is one way we
should not solve the problem of youth unemployment.

Furthermore, low wage jobs are an invitation to low productivity, to in-
efficiency, and eventually even to inflation. With low wage jobs, employers have
no incentive to rationalize inefficient jobs and generate productivity gains. We
have seen this occur again and again in our history, each time a new wave of
unskilled or disadvantaged workers have come into the labor force. It's being
said today about illegal aliens: "they are only taking jobs which American work-
ers wouldn't take anyway." It was probably said during each earlier wave of
legal migration going back more than 100 years. And it has never been true. A
ready supply of "cheap" labor cheapens jobs and removes the motivation to
strive for productivity improvements. I saw it myself a few years ago in a
garment factory in Hong Kong, where the machinery was antiquated and in
poor repair. The owner told me it was not worth it to improve his machinery
because the labor was so cheap.

In the United States, that's a recipe for industrial disaster and economic chaos.
There are other reasons for opposing specially low wage levels for youth.

Many young people are obliged to help support their families. Paying them
inadequate wages simply adds to the welfare burden-and nothing is more
inflationary than using government money to pay people without any corre-
sponding increase In goods and services.

Finally, paying low wages probably won't even attract young people into jobs.
The cause of youth unemployment, as has been pointed out, is a combination of
lack of experience, lack of adequate training, and discrimination. Trying to
entice young people into the labor force on the basis of low-wages-particu-
larly without meeting the other problems-would be counter-productive. Young
people are not going to flock to the labor market in search of low-wage, low-
skill, dead-end jobs. The jobs have to carry with them some measure of self-
esteem and future hope, and those factors are not components of low-wage jobs.

Chairman HImipiREY. Thank you very much, Mr. Samuel.
Senator PERCY. Could I just comment. Let me make this obser-

vation. I certainly welcome both of you here. We tried in the
Armed Services to use cheap labor with the draft, and we found
the labor was wasted. it was squandered. it was ill utilized. When you
don't pay for something you don't treat it very well, and I think since
we have gone to a voluntary service we have had to be competitive in
wages, we have had to pay what people are worth in order to get them>,
and we then finally used them, not as shoeshine boys or people that
pour coffee all the time, but for useful occupations. I think that prin-
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eiple is so well proved in the Armed Services that it underscores and
validates, Mr. Samuel, your own testimony about the private sector.

Thank you.
Chairman Hu3PHjREY. Thank you very much, Senator Percy.
Senator Percy is filling in for two or three of us today. I want to

thank him for coming by and going back to the Foreign Relations
Committee. I am supposed to be there., too.

This is one of the wonderful things about the Senate, you are sup-
posed to be five different places at the same time in three different
buildings. It is a beautiful experience if you can do it.

Now, Congressman Moorhead, you have your mayor here. And I
want you to go ahead.

Representative MOORTMAD. I would like to first start on what my col-
league Andy Young said. which seems to me to summarize somewhat
what both of you were saying. and that is that there is no easy transi-
tion from school to the job market.

I think, mayor, you said that back 20 or so years ago when you
finished high school it was almost automatic that you had a job. There
was a little problem about people who didn't graduate from high school,
but if you had a high school diploma the job market was sure for you.
And yet it clearly has changed now. I think you could say that years
back in the same time frame a college degree assured you of a very
good white collar job. Now maybe you need some years of graduate
school. So maybe we should be thiinng about some form of post-high
school program. Our community colleges do something, but I don't
think they are as clearly focused on the trade school. Can you comment
on that, Mir. Mayor?

And then I will call on Mr. Samuel.
Mr. FLAHiERTY. It seems to me, that if a youngster is in high school,

and he is looking forward to a college career, then there is more in-
centive for him to stay in high school and get a diploma. That is an
area that I see a natural progression to. But if a youngster is in high
school and not looking forward to a college career, then it is a whole
new ballgame for him, a different ballgame. It is not as desirable for
him to look at being a taxi driver or working in a blast furnace for
the next 25 years, or watching the production on a conveyor belt, as it
might have been 25 or 30 years ago for some of my colleagues who did
not go on to school. The very fact that you got work in itself was an
incentive.

Representative MOORHEAD. We remember the Great Depression a
little more vividly.

AIr. FLAHERTY. Correct. If you were able to get a job, that in itself
was fine, and job security was a very established thing. Now, I think
if you took a youngster and put him before a lathe in the shop and say,
this is your life work for the next 25 years, you have got a steady job
of this, instead of getting a desirable response from him or her, it
might be a rather shattering experience for the youngster. So you are
talking about two things when you are talking about the educational
process, those that go into higher education, and those that aren't
going to go on. And I think we are talking mostly in the area of
whether or not they are not going to go on into a higher education.

There, then, is presented a real problem. Suppose that your older
brother or sister has gotten a high school diploma and doesn't have a
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job, and he is now 25. And it was pointed out that 40 percent in the
black community and something like 20 percent in the white com-
munity are unemployed. And in that case the kid looks at it and says,
why get a diploma? And you get the dropout which becomes a vicious
circle. If there is no job there is no incentive. So maybe the answer
lies in some type of incentive other than the one that was the incentive
25 years ago. The thought of an incentive 25 years ago, if you were
not going to college, was to get a job running a lathe or driving a taxi
or whatever. Now, I think, the incentive has to be somewhat greater in-
centive for a youngster.

I don't know whether that answers your question.
Maybe you see something in there, Howard.
Mr. SA3IJEL. I have a few ideas rolling around in my mind. One

of them was the question which was raised by the mayor regarding
some way of bringing the world at work closer to the experience of
the high school students, with the various aims of some of these sug-
gested programs. I think it has potentialities of being useful.

I also see that it has potentialities of not being very useful at all.
This was first proposed a number of years ago by the then Commis-
sioner of Education, who devised a fairly elaborate program. And the
specific example which was presented to use when I was a member of
the National Manpower Advisory Committee was taking young people
in high school and taking some of their hours which normally would
be given to academic work and instead turning them over to the local
utility company which services my community, which is New York
City-this was a few years ago-for training in the world at work.
And my reflection is that in those particular days and months the
local utility company wasn't even doing a very good job in providing
its basic services to the people of New York, meaning electric power.
And it seemed to be putting too much of a burden on it to also do a
reasonably good training job of young people at the same time.

What I am saying is that most companies in America really do not
have the capacity to do very much useful training of young people if
they were turned over to them for a few hours a week. Somehow
I think work experience should be made a part of the high schools.
But we have got to devise some way of making sure it is useful, not
simply a boondoggle or waster of time or even a means of exploita-
tion, which it could become also.

Representative MOORHEAD. That would be one way of answering
Congressman Young's transition period, to blend the educational
period into the job period and then hopefully-I think you said,
mayor, you wanted to continue the educational program once the
youngster has the Job, is that correct?

Mayor FLAIIERTY. I think that is right. I think the process has to be
a more continuing one, no longer just geared to the 12th grade. And
I think there has to be incentives for going on. And the difficulty is
whether the incentive would be a job, or money, or higher rates for
young people, or some other type of incentive for going on and im-
proving oneself. And that is an area that I think everyone has to look
at. The GI bill was a great thing for those who came back from the
service. It had a supplement built into it. I know it gave me a few
bucks in my pocket to buy a few things, get some gas, and maybe even
a beer or two. And that was an incentive for me to go on. And I think
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the work incentives would put a few dollars in a young person's pocket
if he is able to work at the same time he is going to school. I think
that is going to be the answer in the future.

College education is so high that I think that most youngsters would
have to do it in more than 4 years, as most of us did. We are going to
have to go ahead and do it in a 5- or 6-year period and work part time
or even full time while going to school. I think that is in the future,
too. I think we can see more of that coming than we have seen in the
past.

Representative MOORHEAD. Mayor, you described the lack of incen-
tive to get a job manning a lathe or working in a blast furnace, and
he doesn't want to think he is going to do that for the rest of his life.
And Mr. Samuel on the last page of his prepared statement talked
about dead-end jobs. It seems to me that it is looking forward to
something better that inspires people to take on that first job which,
like most entering jobs, whether you are a lawyer or an apprentice
bricklayer, isn't as inspiring as what you hope to work up to.

And we talked a little bit about the draft, the Volunteer Army,
and I remember in the Navy there was always an opportunity to take
an examination to go from a third class petty officer to a second class.
So you weren't at a dead end job as a seaman. Some people were will-
ing to accept that, but there was that opportunity. It seems to me that
if we had a system like that you would get more people willing to
take a job as an entering wedge, give them a feeling that it is merely
an entering wedge.

Mr. SAMUEL. Could I comment, Congressman. I think we have got
to realize that there are different definitions among us of dead end
jobs. I think that a job like I mentioned before as a shoeshine boy,
that is a dead end job.

Chairman HuMPiiRFY. Not necessarily. I shined shoes. My first
job at the university was cleaning toilets. I never thought much about
it. I needed money. I really have to take exception to some of this.
And I feel strongly about the incentives and the pay. I know how
difficult it is to get somebody who wants to do these things now. I
didn't feel it hurt me a bit. As a matter of fact, I was the caretaker
of a complex of four homes. My wife scrubbed the floors, I took
care of the basement and the storm windows while I was going to the
university. And I was 27 years old.

And I also worked in a drugstore.
I don't think it hurt me a bit. I thought it was damned good for

me, as a matter of fact.
Mr. SAMUEL. I am not saying that some people might not use

the job of shining shoes as a worthwhile job experience.
Chairman HuMPHREY. It wasn't that it was a worthwhile experi-

ence, it was just that I needed money and there was a law against
stealing it.

Mr. SAMUEL. But you did not continue to do it 30 years later. You
got beyond that. I was speaking of somebody taking a job as a shoe-
shine boy knowing that he would never change, that was his job for
the rest of his life.

I think that nowadays when somebody takes a job at a lathe, or on
a sewing machine and they are paid $6 or $7 an hour. and they have
vacations, and pensions and other kinds of benefits, that is the kind



28

of incentive that the people want. In fact, we have seen time and
again during the period of unemployment in the last couple of years
when jobs opened up-I remember that when the city of Atlanta
a year or two ago opened some jobs, which are fairly routine but
which were nevertheless reasonably well paid jobs, the lines extended
for blocks and blocks of people who wanted those jobs. I think the
definition of dead end has to be that it doesn't enable that person
to raise a family and enjoy somewhat the benefits that life has given
us in this country, and not necessarily whether it is routine-it may
be technically boring, but the fact is that he can raise a family and
live a decent life. And that is what the average person wants.

Chairman HuIJrPHREY. Congressman Reuss.
Representative REUSS. I want to associate myself with you, Mr.

Chairman, about this dead end business. Let's provide jobs. And I
think that if you do that people won't be asking so many questions
about whether they are dead end or not. The trouble is, there are no
job dead ends or open ends.

You both have made absolutely splendid statements. And I am
grateful to you. Let me ask Mayor Flaherty about the dimensions of
the Pittsburgh problem, because it is like the Milwaukee problem
and the Minneapolis problem and the problem of every other city.

You say you have got about a 40-percenit unemployment rate in
metropolitan Pittsburgh for youth ?

Mayor Fi inRTY. For teenagers it varies from 20 to 40 percent.
White teenagers is over 20 percent. For blacks you get closer to 40
percent.

Representative REuSS. What you both have said, and I think every
member of this committee would agree with you, at least the mem-
bers here today, is that what this country needs is a meaningful em-
ployment program. And what this country also needs is a better
educational system which teaches relevant things, and thus eliminates
the dropouts. However, we can have both of those things, and we
surely should, and Pittsburgh and Milwaukee and scores of other
cities will still have stranded within the city, will they not, thousands
of unemployed young people?

Mayor FrAHERTi. There is no question about that.
Representative REESS. But a national program, a macroprogram

of full employment by itself is not going to come to grips with the
fact that in our cities, and in our pockets of rural unemployment, we
have got structural unemployment? Or do you disagree?

Mayor FLAHERTY. Obviously there will always be some unemploy-
ment even in times of full employment. So there is built into the system
itself a number of areas where even-I understand full employment
is 4 percent or something in that vicinity. So you are always supposed
to have, as you say, thousands of people that would be unemployed.

Representative REUSS. I hope not always. But I was trying to look
at the layers of the onion and say that, first, we have got to get a
national employment program, but that does not take care of the
pockets, we must do other things.

I like your phrase, when you say, "We must begin to shift the
mainstream itself to encompass them"-them being the young people.

In metropolitan Pittsburgh your overall unemployment rate is
now 8 percent?
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Mayor FLAHIERTY. Just about.
Representative REUSS. About as bad as the national?
Mayor FLAHIERTY. Right.
Representative REUSS. How manv ynemployed people below 24 are

there in Pittsburgh?
Mayor FlaIERTY. Below the age of 24?
Representative REuss. Below 24, on the official rolls, leaving aside

those that have become discouraged.
Mayor FLA HERTY. As I say, it is a percentage range. Close to 20 per-

cent, from the figures I have heard, of teenagers. And of course it is
less as you get up to the age of 25.

Representative REUSS. And the work force is what, a couple of
hundred thousand, or more?

Mayor FLrlIERTY. If you are talking about the inner city, our total
inner city cenisus is around 500.000. If you are talking about the SMSA
area, it is 1.5 million. And generally Ial or statistics that come out of
the Labor Department talk about the greater Pittsburgh area, which
is 11/2 million, in that area.

Represenitative REUSS. What 1 am getting at, without. being too
precise about it, there are in yourk community today something like
40,000 young people 24 and below able and willing to work who can't
get jobs, aren't there? We all have this problem, I ali not singling
you out.

Mayor FL.AIIERTY. Tliat is iight. I think wlhe you mentioned full em-
ployment, one of the advantages of course to full employment is that
you have to relate this to young people as well, the more people come
into employment jobs, regarlldess of what their ages are, the more
room there are for employing young people. An(l we had 8 percent,
9 percent, and 10 percent last year, and we are going to have more
unemployment in the futuI e.

Representative REt-ss. Let me put a thesis to you to see what you
think about it. Let's assume that we get going aim absolutely splendid
national full employmient p rotrami, fill] employment without inflation.
We don t want to try to get the economy operating at 100 percent of
capacity everywhere, but raise the 70 percent Federal Reserve figures
of our plant and equipment use today to at least 85) or 90 percent,
whatever we can (lo nationally. If you do all the things at reforming
education that we have talked about, vou still have left in Pittsburgh
and Milwaukee and many other cities large numbers. I am afraid, of
unemployed young people. Could it be that our older central cities
have a population job mismatch which may require as part of the
solution some tailormade way. not only of bringing new jobs and new
industry into the central city region-we want to do everything we
can there-but of helpin g particularly the young people who haven't
been able to get jobs to go to where there are jobs?

We did it in the ease of 1 million Cuban emigres in the early 1960 's
with very good tailormade programs. And we did it recently in the
case of the Vietnamese. Mr. Kissinger wants to do it in far off Rho-
desia at the cost of $2 billion. Is there not, therefore, an additional
element worth explor ing over and beyond everything that has been
mentioned; namelv. facilitating and assisting those who feel they can
get a job elsewhere than wherever they are now to go there. get trained.
get a grubstake meanwhile and get relocation allowances, and get

82-043 0 - 77 - 3
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some of the specialized treatment that we gave-and I am glad we
did-to the Cubans and the Vietnamese?

Mayor FLATIERTY. I think you are right. I think there is a need for
this. You are getting into the whole field of rehabilitation. The Viet-
namese people who came here were farmers, as I understand it. And
yet they were assimilated through programs into many jobs through-
out the country. If you look at any city. whether Milwaukee or Pitts-
burgh, there are ways of involving youngsters in something more than
just make-work. Artificially created jobs are helpful in a sense that
they put a few dollars in the youngster's pocket, but if you can design
the job with some kind of work experience and the educational process
together, so that he has got a few dollars in his pocket, it can be mean-
ingful. If you can combine the educational process with the work
process, it will be much more helpful to it, because he doesn't have
this dead end thing staring him in the face.

I worked through college, too, Senator. But that was kind of an
ancillary thing. But if you are in this dead end job where you don't
have this upgrading where it is not combined-it doesn't work right
now because the educational process is so separate from the employ-
ment. And then the two, I think, have to somehow be brought in closer
to coordination, closer cooperation. There are two separate units. And
I think this can be done by some of the way manpower programs are
brought about here at this level.

Representative REUSS. You know that Americans have been mobile
in the past, the Flaherty's, the Reuss's and the rest of us have gone
where the jobs were. Aind sometimes they looked like dead end jobs
until it is proved different. The Homestead Act, the Land Grant Act,
the northwest ordinance, all this facilitated that.

However, I am glad that you don't exclude the mobility approach to
whatever else you have done.

Thank you very much.
Chairman H-mPIIREY. Thank you. I want to spend a little time

with you now. I wanted my colleagues to open up the questioning.
I want it clear that I don't advocate dead end jobs. But I will tell

you what I (lo advocate. I think work is a therapy. I think idleness
is a disease which grows on you. It is terminal too if you keep at it
long enough.

And therefore I am an old fashioned work-ethic midwestern type of
guy. For example. when I leave here and go out to Minniesota I don't
hesitate to get out in the morning and move rocks, cut down trees, clean
the garage. vMy wife is often after me because, she says. I always am
cleaning iup the garage. I like work. I think it is good for you. I think
it gives you some muscle tone if it doesn't do anything else, dead end
or not dead end.

And there is nothing more deadening than just sitting around. And
there is nothing more deadening than just standing on the street
corner. And therefore. while I am not advocating dead ends. how do
you know until you start ?

In North Dakota in 1936 it was dead end. The whole thingl was just
terrible. There was nothing there but dust and grasshoppers. I had to
drive to Minnesota to get out of it. I was desperate, physically and
emotionally upset.
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We didn't know that we were poor. Everybody was poor. So that
poverty wasn't something that we thought about. Everybody in town
was poor. Nobody had any money. All the banks were closed. *We
bartered like some of you older folks here in the room remember. My
father ran a business. We didn't have cash. We took in chickens for
medicine, and we gave medicine away because they couldn't pay the
bill.

Those are days that I remember. That has left an impact on me.
Wlyhen I get up and all my brilliant friends tell me about all these

training programs and so forth which I voted for, I am for them.
But I will tell you something, sometimes you have got to get people

to work. Tlhere are streets that need to be cleaned. It is not beneath
anybody. After all, I spent my time cleaning streets. I am proud of
it. It gave me some appreciation of the other guy's job.

I dont think this job that I have got here is particularly the best
one I have ever had. As a matter of fact, it is the longest houred one
I ever had. And sometimes you get some satisfaction out of knowing
at least that you did something in the construction project.

Having said that, I come back to the importance of what has been
said here about the schooling program and education. We need to
take a look at what Congressman Reuss and Congressman AMoorehead
and you have said. It isnt just puttingfr somebody in school, because
the kids know that, that is just putting them on the shelf too for
awhile. The question is, what are they going to do when they are in
school. And our old educational system has to be redesigned some-
what toward the education and the work experience needed to give
our young people some background.

In my life I didn't have to have an educator to teach me what I
needed to do, I had a father. I grew up in a small town, in a small
business. I was there with my daddy. He taught me. My mother taught
me. My uncle taught me. But I stood at 5 :30 a.m. this morning in
front of a plant gate in W1ilmiington, and every man that went into
that General Motors plant couldn't bring his kid along and teach
him how to work in the plant. And those are fine middle-income people
wvorking in that plant. Even that kind of group couldn't teach thei
young people how to work in that plant.

And the home family situation today is different. If you are running
a big supermarket today or a big company you can't bring your own
kid in there and have him messing around with you like my father
did. It is a different ball game. I know that. And therefore the role
of Government is so much more important. All these private enter-
prises that used to hire all these young people are the very people that
can't do it todav. And there is a reason for it. I am not scolding them.
Why don't they hire them? Because they have had no training and have
had no work experience.

A fellow that I work with gave a young man a job. lie wrecked
a car 3 times on the job, lie can't even learn how to drive a car.

Finally I said to my friend, why did yomm get that new car? And he
said, I had to, the other one has been wrecked 3 times.

He was going to rehabilitate that young fellow. It was a noble
thing for him to (lo. But it would have been better to put that young
man in some kind of training program to learn how to drive an auto-
mobile and take care of it. To change the sparkplugs you don't al-
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ways have to go to the filling station. You can learn to do things like
that.

What I am getting at is the necessity of public sector desig0iing its
efforts in a. way that puts people to work. number one, just for the
simple purpose of getting them to work. Thiat is No. 1.

No. 2 training, hopefully to get a skill or a semiskill.
And No. 3, the closer coordination between the private sector where

most of them ultimately end up, hopefully, and the public sector.
Now, not long agro under the Kennedy and Johnson administrations

the U.S. Employment Service conducted a school cooperative program
that some of you may be familiar with which put trained placement
officers in almost one-half of the high schools in this country, trained
placement officers right in the high schools. In Mimnesota, we had pro-
fessional job counselors and youth opportunity centers in 470 of the 850
high schools in the State of Minnesota by 1969. I was Chairman of the
Youth Opportunity Council of our Federal Government. The first
thing that Mr. Nixon and Mr. Agnew did was to abolish the Youth
Opportunity Council. The next thing they did was to cut the heart
out of the job program, because they said it cost too much.

I went and visited every Job Corps program in the United States.
I saw what could happen. I was the author of the Youth Employment
Act. S. 1 was its number, the first bill when John Kennedy became
President of the of the United States. So I got a full head of steam
up on this business. And I will never forgive Richard Nixon and his
crow-d for a lot of things, but one of the things I won't forgive them
for wvas cutting that job opportunity program to ribbons. They were
learning skills, they were learninig lowv to operate heavy machinery,
they were learninr how to be craftsmen, and they were learning car-
pentry, they were learning masonry, they were learning how to do
thillns. But the Nixon administration said it w-as too expensive.

In my State we had, I repeat, 470 out of 850 high schools with job
pl lcement people right. in high schools. But now that program is de-
funct nationwide.

And T hold Congress somewhat derelict in this thing, too. W1re ought
to have been shoving it down their throats.

In Minnesota the employment service in Minneapolis and St. Paul
area still have 3.5) professionals who spend 1 or 2 days each year in the
inner city high schools and carry on this higlhly successfuI program.
Now, the reason I mention it. it works. They work with all the com-
panies, the textile industry, the electronic industry, and the Federal
Reserve bank. I don't often compliment the Federal Reserve. But
they have even been hiring some of these young friends of ours.

I just wonder, have you had that program in Pittsburgh since you
became mayor?

When did vou become mayor?
Mayor FATHERTY. In 1970 I took office.
Chairman HuMPTuREy. The national effort was canceled out that

year.
Mayor FLAHERTY. Right.
I don't think we- have much. All we have had is the summer youth

program.
Chairman I riNrrPTlRm-. J.ust the slummer y outh' program ?
Mayor FLAHIERT-. Yes.
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Chairman HrUPHREY. Which in itself has done a lot of good things.
Do you know what kind of Federal activities or initiatives are

underway in your city that you could really put your finger on and
identify. outside of the summer youth proLrramr

Mayor FLAIHERTY. Well. we have the CETA ploglam, of course.
Chai'rman HuemPIREY-. That is a great program.
Mayor Fi.-i1ERTi-. The CETA program has been. It has been a big

help in a period of high unemployment. Of course you have a period
of high unemployment in order to qiualify for a number of jobs avail-
able. But it has been a transition thing for men and women who have
lost their jobs in industry from plants moving out, or from job losses
with unemployment. It has been a big help. And it is something of
course that you can hold for a year or two and then move on into some-
thingo else. Hopefully we can move on these people that have been
employed in the CETA programi. But CETA has been a big help to the
city.

Chairman HrrNIPiIREY-. You have had a fairly good placement record,
as I recall, with CETA. I know that CETA in some places has had
more difficulty.

Mayor FLAHIERTI-. Well, with high unemployment I can't tell you
that it has been that good. IVWe have had, even in our own case-if I
am going to hire somebody for a permanent city position, if I can
move them from CETA into a permanent city position, I do, as posi-
tions become available.

Chairman HL-a rI REY. I sat down last week with the CETA director
in a little town, a medium sized city in my State called St. Cloud. And
the CETA program there is doing veiry good things in both the plivate
and the public sector. You read about it here in Washington. 'When I
am voting on it, I just thought I would go andi find out what is going
on. It is a really remarkable program. An(l I wvant to say to my
colleagues, we tried to increase it. But we had these people in the
administration who figured that you can't afford things like that and
vetoed it.

Mayor FLXHERTY. And we are looking forward to the new' public
works bill which with your help and the cong ressman here is coming
on. And that has been a big help to the committee in providing employ-
ment. We are working to provide the implementation for it. And I
think it is going to be a big help.

Chairman HurmPIImRY. I would just like to note for the record here-
the staff helped me get this inforiulrition-that about 5 years ago the
State department of employment services in my State started its ow'n
minioffice program which sets up an employment service office each
summer in the small towns around the State that aren't normally
served. And its staffs these with one or two young people whose job is
to find jobs locally for other young people. It is a kind of public
service, young peoples' summer jobs. This programi has been so success-
ful that more than 60 such miinioffices were opened this past sumimer,
with about 100 young people manning them. And each young person
in the minliofice found an average of 100 jobs for other young people,
for a total of 10,000 vouth jobs in the State from this programi alone.
That is over and above the summer you th jobs.

Tn addition, the employment service's regular offices found 20,000
such jobs in the larger cities and towns, and the State legislature
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found an additional 5,000 State public service jobs, for a total of 35,000
youth jobs in Minnesota this summer.

And let me tell you, it has had a tremendous inmpact. The little vil-
lage, in which I live, of Waverly is now building a recreation park
right along the lakefront. They just opened up their tennis courts, and
they are opening up their campsites. And all is being done with young
people under supervision.

I watched them on this summer youth program. You can look right
out on the separate office buildings from my office. And there were
five or six young people in this courtyard, and they were not doing
anything, because nobody was supervising them.

That is not unusual. I hire some for my place at home, and they
won't work until there is somebody on their back. That was the way
with me. That is how my father became well acquainted with me. You
have got to have somebody on your tail all the time, particularly when
you are growing up. And you have got a lot of vitality that you can
use if you want to.

Wlrhat I am getting at is, this can be done.
Mayor FLAHERTY. You have hit on one of the problems, supervision.

When Congress provides work jobs, we find one of the difficulties is
that they generally do not provide-and I recognize you are dealing
with a certain limited amount of resources-for middle management
level jobs or much in the way of supervisory jobs. And so when all of
a sudden on June 1 when I find myself with 5,000 new employees that
are coming on for summer jobs, I never know until perhaps June that
I am going to get them in the first place, and then all of a sudden there
they are at the door, and we have to hurriedly try to get them to work.

[Off the record discussion.]
Chairman HUMPHREY. Mr. Flaherty, I am not going to keep you

any longer. I know that you have given us a lot to think about.
And I want to say to you, Mr. Samuel, that I thoroughly underscore

your emphasis upon the educational aspects. I hope that we may hear
even more from Mr. Finley and others as to the kind of training that
we can put into our school system. That is so vital. That is not CETA
as such, but it ties in with work-study concept that we use at the college
level. We have a work-study effort at the college level. And somewhere
along the line we have to face up to the fact of what this costs in dol-
lars. This is important. I am not trying to put the cost up there as an
impediment, I just suggest that we have to cost it out. Because I have
learned to live with what we call the alternatives. There isn't any
straight line at all, there is no single choice in life. It is alternatives,
always.
There is one way that you can save some money, if you are really inter-
ested in saving money. Never see a dentist. Never see a doctor. And
don't feed people. That will save you money. Of course, you will die.
But there are always people that are worried that you are going to
spend some money. The interesting thing is that those very same people
are the very ones who are spendingr the money, they are spending the
money to fixt up the hedge at their home, they are spending the money
to send ther sons and daughters to the highest priced colleges. And
I applaud them for it, but I don't think that is spending, I think that
is investing.
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I will never forget the argument over the Job Corps. We priced
out what it cost to put somebody through the Job Corps. And it does
cost as much to put somebody through the Job Corps as it does to
put them through Harvard. And the rates of dropouts in Harvard
were higher than the Job Corps.

You hear people saying all the time, he went to Harvard. but no-
body ever said, I went to the Job Corps. And some of these Job Corps
graduates were pretty good. I had one of them travel with me in 1968.
His name is George Foreman. He has made some money since then. He
was the world heavyweight champion. He competed in the Olympics
in Alexico, an(l he didn't let the Russians win it. We ought to give him
a prize for that, he cold-cocked them, bingo. He held up that little
American flag. He was a Job Corps boy.

Mr. Nixon rewarded him and his great achievement by saying we
hope this little program will help, and since then the Russians have
been the champions.

I want to bring up the other witnesses. Thank you very much.
We have Mrs. Beatrice Reubens. from Columbia; AIr. Bernard

Anderson, professor in the W1Tharton School; and AMr. Paul Barton
from the National AIanpower Institute.

And might I suggest that if it is agreeable with my colleague, we
will go right down the line and hear the testimony of the three wit-
nesses.

Mrs. Reubens, we will start with you. You have heard all of my
prejudices this morning.

STATEMENT OF BEATRICE G. REUBENS, SENIOR RESEARCH
ASSOCIATE, COLUMBIA UNIVERSITY

Mrs. REUBENS. Some of your remarks fit right in with the things I
am going to say. Besides, I believe so much in free speech that I feel
even Senators have the right to have unlimited prejudices.

Chairman HIumPItREY. You may proceed.
Mrs. REUBENS. I have been interested in American youth employ-

ment and unemployment problems as compared with those of other in-
dustrialized countries. I want to compare the unemployment experi-
ence, the attitudes toward youth and youth uneumplovment. and the
different kinds of programs that exist in these countries. I have five
main topics.

First, some comparison of the actual uinemplovmeut experiences.
And second, some discussion of the cause of rising youth unem-

ployment.
Chairman HtmrriIREY. Do youi have a prepared statement?
Mrs. REUBENS. Yes, I have one copy.
Chairman IHUMPHrEr. That is all right. I didn't know if you had it

for the committee or not.
Airs. REUBENS. I will talk very briefly from the prepared statement.

The five main headings would be the comparison of the youth unem-
ployment experience; some discussion of causes which seem to be com-
mon among the. countries, although they haven't talked to each other
much about this; attitudes in other countries; recession programs;
and then some of the longer run programs for the transition from
school to wvork.
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In the 1960's we always cited other countries for their low youth
unemployment rates and ratios. This has changed, so we must give up
this whole approatch. In fact, some countries are very close to us in their
youth unemiploynment rates. Because they are very much determined
Iay the overall unemployment rate in a country, and most of these are
still lower than our youth rates generally are lower than ours. But if
we take the ratio of youth uneniployinenit to adult unemployment as
a measure, there are now several countries which have higher ratios
than we do.

I recently spent a month in Australia on an official nission, investi-
g(ating the transition from school to wVork. They were currently having
almost 15 percent youth unemployment, having had 1 percent in the
1960's. It is apparent that American type conditions are beginning to
crop up in many countries. Anld this is natural. We are the industrial
leader, the technological leader, and in many ways the social trends
leader. Whenever I go abroad, people want to know what is happening
here because they expect it to reach them in perhaps 5 years.

Chairman H-NiPHREY. I notice that France has now begun to experi-
ence a heavy youth utnemploymnent.

Mrs. REUBENS. All of Europe has serious youth unemployment prob-
lems, much more than they h\ave had since the end of World War II.
They are now trying to explain this new development. I have put to-
gether 10 causes that are commonly cited in the industrialized coun-
tries for this rise in youth unemployment. These causes do not have
the same strength everywhere. but they have some validity. I will
mention them quite quickly without going into them, unless someone

wants to query me on them.
First, the demographic trends, the pressure from the baby boom.

Now, this comes at different times in different countries, hut almost
every couintry has hlad sonme of it, and in some it is still strong. Ger-
n nny. for example, is just about to have a heavy increase since they are
on a different cycle from us. Their first baby boom was under Hitler in
1939, and their next boom occurred in the 1950's. They are now getting
the third rond(l of it. Anid it comes at an inconvenient time for them
because of the recession and the decline in apprenticeships.

Prolonged education, which all the countries have experienced,
merely postpones the denlographic problem, shifting it to higher
occuplationial levels.

The second cause in Youth unemployment, is competition from
women whose labor force lpai'ticipation has risen sharply.

The third calise is a slowdown in the increase of productivity rates.
I believe that Europe has completed its post-war reconstruction, and
that they are in quite a different period now. What wve admired as full
employmenit may no longer be their experience, and they may look
back longilngly on that period much as we have looked at them and
thought. if we could only imitate them.

The fourtlh is ehanlges in technology and scale of operations. which
has eliminated or reduced many jobs for youth. There is the decline
of industries which formerly u1sed a high proportioni of young people,
and particlflarly those that (could absorb young people with low
acad, mie abilitv. Agricultuire is another case.

In the past we couild hide a great many things on the farm in terms
of people who weren't very competitive. Now, agriculture. having
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declined everywhere in employment, is not a refuge for many young
people.

Chairman Hu3MPiHREY. Also it requires a great technical ability to
run a tractor. To operate a 4-wheel tractor you have to be an engi-
neer practically.

Mrs. REUBENS. Yes; the difference in the ways that industries are
run is another aspect of this.

As the fifth cause, one I think is much stronger in Europe than it is

here. there is the protection of the existing work force through em-
ployment security legislation, or trade union agreements. This is all
to the detriment of new entrants, as it protects older workers and those
with seniority.

The sixth cause is a rather interesting and touchy subject. the wage
issue. What has been happening is a narrowing of the differentials in

wage rates and earnings between young and adult workers, with the

consequence that employers in many countries feel that young workers
are too costly. WAhat is interesting to me is that this development has
occurred in countries which over the years have had a youth differ-
ential. either leg-ally or throughl collective bargaining agreements.
These arrangements have failed to stein this particular development,
namely. that youth wvages have risen faster than adult wages. I think
that this is a significant aspect of any discussion we in the United
States might have about instituting a youth differential in the hope
that it would increase youth employment. Unless we recognize that

other factors also affect this changing ratio between youth and adult
wages, not only the legal provisions, we will be led astray. One factor
is the change in the composition of youth jobs. The very elimination of

some unskilled jobs that I mentioned has shifted up the average earn-
ings of those youths who are employed. The establishment of higher
youth wages may have created a certain amount of youth unemploy-
ment, bult it is not all due to a uniform minimum wvage. T. therefore.
take a different position on the uniform minimunnm waage and discus-

sion about changing it. I believe that a youth differential would be

quite ineffective in creating a lot of new iobs. but it wouldn't be as

disastrous as some of the opponents of the differential have main-

tained. Basically, I don't think it is going to contribute a grreat deal.

Since there are political considerations in lchanging the existing pol-

iev, I doubt whether it ought to be undertaken. Perhaps it should be

tried out. on a smnall experimental scale, which is a line of action we
have used on other issues.

Representative Rzuss. You have used it where?
Mrs. REuBENS. WVe have used some social experimentation like the

incentive in New Jersey, the scheme for giving people income supple-

ments to see. if it woul(l influence the number of work-h1our1s they
put in.

Representative REruss. I thought you were talking about a lower
youth minimum wvage.

Mrs. REmlu-xs. I suargest that it could be experimented with instead

of being institutionalized in a national law at once. BBut I think it is

of considerable importance to weigh the other factors that are in

flnencing the actual earnings apart, from the minimum wage itself.

Then there is. point eight. a decline in apprenticeship or training
vacancies relative to total employment in those countries which have
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a high development of this particular method of easing the transition
from school to work. This decline appears to be due mainly to tech-
nological and cost factors.

Ninth is the matter of youth attitudes toward work. I think that
in spite of Senator Humphrey's talk about the value of some dead
end jobs, we have to recognize that throughout the world there is a
new selectivity about the types of jobs that youth will accept, and
much concern about the conditions of work, and hours of work-
objections to weekend work or night work. The quality of supervision
is something that youth feels a right to challenge. Relieving the pres-
sijres at work, enlarging the opportunities for participation and
decisionmaking, and improving physical conditions of work-all of
these ideas are byproducts of our affluent society which is what we
all wanted for our children. But when they start asking for these
by-products we get angry at them.

Chairman HUMNIP1REY. That is my position.
Mrs. REUBENS. These newer views have appeared around the world,

and with such similarity of expression that one must take them
seriously as a social trend.

The final point is the legal barriers to youth employment, such as
the child and youth labor laws. Althouglh many countries cite these
laws as obstacles, there has not been very good evidence that they are
a serious deterrent to employment. Certainly they can be a nuisance
to employers who want to hire youth, but many complaints come from
those who don't employ many young people. These laws should be
modernized, but it is unlikely that it will have a great effect on youth
employment.

This has been a long list of the causes of youth unemployment,
and a rather devastating one, if you consider the number of basic
conditions which are adverse to youth. It is a major challenge to any
full employment policy in the United States, because we, along with
Canada and Australia, have a rapidly growing labor force compared to
other countries. WTe don't appreciate enough the extent to which other
countries have not had a rapidly growing labor force, even includ-
ing foreign workers, and therefore have had a much easier job of
providing full employment.

There is another way in which some of these foreign countries show
less youth unemployment than we do. They exclude in their statistics
and also from their unemployment programs any young people who
are in full time education and who are seeking jobs during the school
year. They simply do not consider this a part of youth unemployment
or a problem. Part of the reason they don't, consider it a problem is
that sone countries provide students in high schools with govern-
ment grants, especially to low income youth, so that they can stay in
school. This is one approach to reducing the pressure to take part-
time jobs. It is also an approach to providing greater equality of op-
portunity in education, but it is something that we have hardly ex-
plored for secondary education. We have done it mostly at the higher
education level, but it is done very widely at the secondary level in
other countries.

Since a large proportion of teenage unemployed youth in the United
States is in school, one of our policy approaches might be to draw a
sharp distinction between in-school and out-of-school youth in the
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programs as well as in the statistics on the labor force. employment,
and unemployment. Given the dimensions and intractability of Ameri-
can youth unemployment problems, it could be helpful to relegate the
in-school youth to the. education authorities, who should mount large-
scale programs of paid work-study. community service, and other ac-
tivities that yield some income. This would decrease the competition
for jobs between in-school and out-of-school youth, and it might lead
to a more productive use of school time and better preparation for
work on the part of the in-school youth. At the same time the employ-
ment programs can be concentrated on the out-of-school youth who

are older. mostlv 18 and 19 and are from lower income families than
in-school unemployed youtlh. Oust-of-school youth are entering their
working lives whereas the in-school youth are seeking part-time work
which will not necessarily have much connection with their future.

Turning to attitudes of the society toward youth unemployment, it

seems to me that abroad, where people had become accustomed to full
employment and the economy easily absorbed all of the new entrants,
they take a serious view of youth unemployment both as a recession
and a structural problem. They sound as if they had discovered Le-
gionnaire's disease. But our attitude is more like that of somebody
who has had a persistent headache, and now his headache is a little
bit worse. He says. it is no use doing anvthinz about it, maybe it will
get better, I have to live with it. It is that kind of contrast. Youth
unemployment in Europe also is a social issue. They have street demon-
strations by young unemployed people. And national leaders fear
political extremism, among other consequences.

I see three main attitudes abroad toward youth unemployment and
what ought to be done about it.

The first is that unemployment constitutes a serious loss to any youth
who has trouble in obtaining his first job or in remaining in employ-
ment in the early years of his labor market experience. It is damaging
to him, it is a bad introduction to working life, and it is unfavorable
to the development of his career. I think that this concern for the
individual as a part of overall manpower policy is lacking in the

United States. 'We have not extended help to all unemployed youth;
but have tended to concentrate on certain disadvantaged groups. The
European approach has been that every single unemployed youth
emerging from school is a problem. In American terms we would be
planning a program for those high school graduates of June 1976 who
are still unemployed in October. That kind of overall approach would
mark the difference between us and them.

The second attitude toward youth unemployment we also do not take
seriously. It is that the movement of young people into the labor force
is the most important single way in which the labor force and its aver-
age level of skill are renewed and developed. If cyclical or secular de-
velopmenits reduce the intake of new entrants, the Nation and economy
lose by youth unemployment. Thus programs for youth are in the na-
tional interest. I think it would be quite hard to find American state-
ments which emphasize this 'aspect. We tend very much to stress help
to particular individuals.

The third attitude which I have alreadv mentionedl involves the
political and social consequences of heavy unemployment. It might
be compared to our concern about the social dynamite of inner-city
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nlemllployment. That is where we have concentrated our greatest ef-
forts. Yet, wvitholut discontilng the significance of unemployed minor-
itp Noith. audi the problem they will continue to have because their
numbers xvill be increasing while the number of white youths wvill
mot. I think our policy is questionable. We have been providing inade-
dquhate measures, quantitatively and qiualitatively, for this particular
gyrollp in light of the desperate situation in the inner cities. And at the
samiie timie the overall provision for all unemployed youth with prob-
lems-for example, high school dlropouts. 70 percent of whom are
wh-lite-has been miniumal. So I see a lack in that area as well.

The kild of recession progframns that have been devised in other
colhitries hold no surprises for us. We have pioneered unemployment
)rogiahlls, since we have had more reason to have such programs,going hack to the thirties. ln subsequent years wve have had experience

with many programmis. Senator Humphrey was telling Ius about someof the earlier -programs an(l lwhat has happened to them. We don't have
to -o elsewhere to learn about the klind of things that can be done,
and whlat the issues are.

There are also some foreigni approaches wve probably would reject.
For example, many countries noxv pay unlemiiploym-lenit benefits or un-employmlent assistance to young people who have never worked atall. Ihlev have been out of school for 3 months to 6 mouths without
getting jobs, afnd they go right on these programs. As another exam-
ple. Belgrimil is nlow tryving to compel employers to take on extra train-ees. Amid there is a proposedl program to foster early retirement so
that pouunnr people can be taken on.

Iflt wvlmere tlhe lEuropean programus are acceptable and effective, cer-tain clharacteristics mark them. These are worth considering in an
mntegrate(l plogram.

O:ie. programs are 'prepared in prosperous periods and go into effect
promptly as economic indicators show declines.

Two. general monetary and fiscal measures are wvell integrated with
speei fic unellploymient measures.

Three. wvithin the specific unemployment measures, special progirains
for youth occupy a position xvhich reflects the social priority attached
to this segmenet of the population.

Four. a sufficient variety of measures and large enough programs are
provided to cover the needs of a diverse unemployed population.

Five. provisions for reducing or closing downi of programs are set
as a response to chan-es in the economy, and programs are not ended
simply for financial reasons.

Six. a set of basic programs for trainillg, mobility-which Congress-manl Reumss mentioned-income maintenance and other measures is
kept pernianently in place with cyclical -variations in the utilization.

Looking specifically at approaches to the recession, other countries
do not utilize pllblic service employment as much as we do, and the
newest anil most Avi(ley used measure in both the all-age programs and
youth specific unemployment programs has been subsidies to private
enterprises, to encou rage training and emplovyment or combinations of
both. Subsidies ha-e been offered to private employers andi to various
levels of gox-erumlent, wrhiclu is an interesting variant on it. Subsidies
are saidl to make a contribution to output at little cost above the income
nainitenance payments, which are very substantial in these countries.
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One specific suggestion which emerges from recent programs for
youth in other countries is the subsidization of employers who nor-
mally hire apprentices in programs registered with the Department
of Labor. Such subsidies could be granted to employers who are willing
to hire extra apprentices and prove their ability to offer the full,
prescribed training in occupations where additional craftsmen will
be needed.

The introduction of such subsidies might lead to a more permanent
form of financial support for apprenticeship. which has been urged
on other grounds. The official connections of registered apprentice-
ships, that is, through the Department of Labor, and the fact that we
already have programs to open apprenticeship to minority groups and
to women, make this a very suitable kind of youth training to sub-
sidize on an experimental basis. This, of course, would be a very small
program. And it still is true, as I said earlier, that I doubt that
apprenticeship in this country is going to be one of the major ways
of providing a transition from school to work. But I think, marginally,
and certainly in a cyclical situation, where the intake of apprentices
has undoubtedly been affected by the recession, that one of the things
to do is to maintain the intake by some sort of subsidy. This measure
is widely used now in all the other countries that I am familiar with.

The final issue is. what do you do about the longer run, about the
complaints evervywheree concerning the poor preparation of youth for
their adult lives and for their working lives. Both the things that are
said in criticism and the proposed solutions are really quite similar
from one country to another-. The differences lie more in what is
actually being done in various countries than in what people think
would be the best approach. Most believe that it is necessary to bring
education into closer proximity to the workI world, to inform and
counsel young people about the options and conditions they will face.
to combine school and workplace. to bring general and vocational ecdu-
cation into harmony, to improve job placement and followiup services,
to involve emplovers. trade unions and the community, and to devise
new forms of education and training for the segment of youth which
will not or cannot master the basic part of their skills.

This last group. varying in size from country to country, is not a
new phenomenon, but it causes increasing concern as the economy
provides fewer and fewer jobs for such youth. There have been re-
medial and second chance programils. But wve haven't very good evi-
dence vet on the effectiveness of any of the programs, because the
European countries and Australia have just started to think of having
a structural problem and not simply a recession problem.

In the very best of European programs to build bridges between
education and work certain elements particularly contribute to effec-
tive operations. The legislature sets forth the objectives, guidelines and
financing, but leaves to executive agencies the working out of details.
The legislation provides for a delay in the startup of the program, as
much as 4 or 5 years, in order that adequate preparation may occur. A
combination of the education and manpower agencies does the overall
planning, establishes the responsibilities of the various agencies at all
levels of government and sets up alvance traininso or retraining courses
for those who will deliver the actual services. Such advance training
is a kev factor because it often is necessary to reeducate the person-
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nel. since the quality of services depends very much on the quality ofthe people who deliver them. In the United States we have neglected
this aspect.

After the preliminaries are well underway, the new program is
introdulced gradually. starting in one part of the country or one type ofschool and expanding to national coverage as trained personnel emerge
from the special courses. The entire program is reviewed after it hasbeen in operation for a stipulated number of years, but modifications
may be made by the executive agencies without recourse to legislative
action -within the experimental period.

This model doesn't really exist everywhere, but it is a goal, and Jhave seen it in operation in some places.
For a conclusion I will state quickly what the European Com-

munity has just adopted as a program for unemployed youth in alltheir member countries. To meet the situation in which they believe
that a large part of unemployed youth have serious deficiencies in
vocational preparation, they propose five measures: Individual guid-
ance to establish the abilities of young people; relate education to the
institution of employment and to training opportunities; reenforce-
ment and application of basic educational skills, such as verbal andwritten expression, elementary mathematics; contextual studies, such
as basic principles of economic and social organization, role of trade
unions and employee's organizations, and the laws relating to social
security and workers rights; practical training in a broad skills area
to qualify youth to begin a career in the chosen area and to undertake
more advanced training at a later stage; practical experience of work
either in an enterprise or in a publicly financed work creation
program.

And those are the five elements. They want to have this program
adopted in each of the member countries. These, then, are measures
that have actually been voted in the European parliament.

Thank you very much.
[The, prepared statement of IMrs. Reubens. together with a policy

paper entitled "Foreign and American Experience With the Youth
Transition" follow :]

PREPARED STATEMENT OF BEATRICE G. REUBENS

YOUTH UNEMPLOYMENT AND THE TRANSITION FROM SCHOOL TO WORK
Some perspective on American problems of yontth unemployment and transi-tion may be obtained from an examination of the experience, attitudes, andprograms of other countries, making due allowance for the economic, demo-graphic, social and political differences among the countries.Many industrialized countries which enjoyed low youth unemployment ratesand low ratios of youth to adult unemployment in the 1960's nowv have discov-ered serious youth employment problems. While the recession which began in1974 may be the major new factor in some countries, others fear than longer-runforces are at work. It is no longer valid for American analysts to cite favorableyouth unemployment rates of other countries or to point to institutions whichwve lack as Pauses of their success. Those institutions either have been under-mined as economic development has followed American patterns, or else theywvere not accurate explanations of the earlier low unemployment.
As other countries seek to understand their new youth unemployment, one isstruck first by the recurrence of the same explanations from one country toanother and second by the applicability of the explanations to the United States.Of course the timing. sequence, and severity of the specific causes vary fromcountry to country, but a list of the reasons currently given abroad may help
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us to understand our own development of a persistent youth employment prob-

lem in the 1960's, before other countries and in keeping with our precedence
in economic and social trends. The leading causes cited are:

1. Pressure of numbers of young people coming on to the labor market as a

result of demographic trends. Prolonged education merely postpones the prob-

lem and shifts it to higher occupational levels.
2. Competition from women whose labor force participation rates have risen

sharply.
3. Slowdown in the increase of productivity rates. The completion of Euro-

pean post-war reconstruction may mark a new economic period for those

countries.
4. Changes in technology and the scale of operations which eliminates or re-

duces jobs for youth.
5. Decline of industries which used a high proportion of young people and

could absorb those with low academic ability.
6. Protection of the existing work force through employment security legisla-

tion.or agreements to the detriment of new entrants.
7. Narrowing of the actual wage and earnings differentials between youth

and adult workers, with the consequence that employers feel young workers

are too costly. The fact that this wage movement has occurred in countries

which have no legal minimum wage is of crucial significance for the argument'

that a youth differential in the American minimum wage would lead to an in-

crease in employment.
S. A decline in apprenticeship vacancies relative to total employment in the

countries which had highly developed this method of easing the transition from

school to work. The decline appears to be due to technologic and cost factors
primarily.

9. Youth attitudes toward work. Selectivity about the type of job, the condi-

tions of work (hours, quality of supervision. pressures. opportunities for partie-

ipation in decision-making, physical conditions). and the balance between work

and other aspects of life have raised conflicts between youth and employers.

10. Legal and other harriers to youth employment in regard to age, permitted

hours of work, other protective provisions licensing, etc. While this factor is

mentioned in almost every country, its actual impact is poorly documented.
While some of these factors may be amenable to change and others, especially

the demographic pressure. will decrease in the years ahead. there are powerful

trends in the economy and labor market which set youth at a disadvantagp

against other age groups. To counter these is a formidable challenge to a full

employment policy. especially in the I'S. or COnada which have such a rapidly

growing labor force. It is not generally realized that the countries which earned

American admiration for maintaining full employment and very low youth unem-

ploymenlt before the present recession had, except for Australia. a much slower

growth of the total and youth labor force, even when foreign workers are in-

chided. Full employment was easier to achieve.
Another way in which foreign countries may show less youth unemployment

than the TUnited States is by exclusion from the statistics of young people who

-re in full-time eduecation and who seek jobs duming the school year. They are

counted neither in the labor force nor in the unemployment totals. The propor-

tion of young people at school who are also in the labor force tends to be lower

in other countries than in the United States, in part because their studies are

more demanding and in part because many receive government study grants

which prohibit or limit wvork while studying.
Since a lirge proiortiori of teenage unemployed vouth in the United States

is in school. one molicy approach might be to draw a sharp distinction between

in-sehool and out-of-school youth in statistics and programs dealing with the

labor force. employment and unemployment. Given the dimensions of the Ameri-

tan youth unemployment prollem. it could le helpful to relegate the in-school

youth to the education authorities who should have programs for paid work-

study. community service antd other activities yielding some income. Not only

wvill this decrease the competition for jobs between in and olt-of-sellool youth.

it might lead to more productive use of time and better preparation for work oni

thie part of in-school youth. At the same time. employment programs can be

concentrated on the out-of-sehool youth. as is the practice abroad.

Attitudcs toiward yomith iinemploynment

Foreign countries tend, on the whole, to regard youth unemployment as a

more serious social ill than we do, especially if they have been accustomed
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to a rapid absorption of each cohort of new entrants. Without giving youth
precedence over adults, they show concern over three aspects of youth
unemploymentt

1 Difticulty in obtaining a first job or in remaining in employment in the early
years of labor market experience is seen as damaging to the individual, a bad
introduntion to working life, and unfavorable to the development of careers.
This approach leads to a ('oncern for all youth unemployed and the design of
many programs for individuals rather than disadvantaged groups.

2. The movement of young people into the labor force is regarded as the most
important single way in wvhich the labor force and its average level of skill are
renewe(l and developed. If cyclical or secular developments reduce the intake
of new entrants, the nation and the economy lose by youth unemployment. Pro-
grams are thils in the national interest.

3 &A rise in youth unemployment is feared because of its political and social
eonsequences-street demonstrations, strengthening of political movements on
the left or right, as wvell as increases in delinquency, crime and other costly
outlets.

It might he said that the U.S. has given little attention to the first two
asp)ects in recent years and has largely limited its efforts to coulitering the social
dynamite of unempl'loyed minority youth in inner cities. Without discounting the
significance of this group, it (an he said that the measures devised to cope with
their problems have been inadequate and at the same time the overall provision
for needy unemployed youth-the vast majority of whom are white-has been
mI iIlinilml.

Recession progranm* for you th
There are no ingenious newv programs anywhere else that we do not knowv

about from our own experience, which other countries study for their programs.
There are some foreign approaches that we probably would not want to adopt-
for example, paying unemployment benefits or assistance to those who never
have worked since leaving school, or compelling employers to take on trainees,
or fostering early retirement with the proviso that a young person should be
taken onl as a replacement.

National policies to cope with youth unemployment have established separate
programs for youth because of the special needs of new entrants, and these pro-
granis have sometimes been extended to include other young people. In addition,
many manpower programs have no age restrictions.

Ini the countries whose uneemidoyment programs seem outstanding, the follow-
ing characteristics appear significant

a Programs are prepared in prosperous periods and go into effect promptly
a': economic indicators show declines.

h. General monetary and fiscal measures are wvell integrated with specific
unenmuloyment measures.

c. Withini the specifie unemnployment measures, special programs for youth
occeupy a position which reflects the social priority attached to this segment
of the population.

d. A sufficient varietv of measures and large enough programs are provided
to cover the needs of a diverse unemnploye(l population.

e. l'rovikions for redlcing or closing down of programs are set as a response
to changes in the economy, and programs are not ended simply for financial
reasons.

f. A set of basic programs for training. mobility, income maintenance and
other mieasures is kept permanently in place with cyclical variations in the
utilization.

C(oniparing the actual programs in the P.S. with those of other countries
in the present recession, one observes not only a greater variety abroad hut
also relatively less dependence on public service employment. Instead, one of the
newer and must wvidely used types of measure in both all-age and youth specific
unemployment programs abroad has been the subsidy to encourage training
a11( emiplovyment or comhilnations of both. Subsidies have been offered to private
enmplovers and to various levels of government in an effort to encourage the
same intake of young trainees, apprentices and vorkers as before the recession.
Such programs also are advocated for their contribution to output at little cost
above the inconle maintenance paynments.

One specific sungestion which emerges from recent programs for youth in
other countries ii the subsidization of employers who normally hire apprentices
in progranis registered with the D)epartmnent of Labor. Such subsidies would be
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granted to employers who are willing to hire extra apprentices and prove their
ability to offer the full, prescribed training in occupations where additional
craftsmen will be needed. The introduction of such subsidies uuight lead to a
more permanent form of financial support for apprenticeshini. Both the official
connections of registered apprenticeships and the existence of programs to open
aplirenticeship to minority groups and women mnake this a suitable kind of youth
training to subsidize, although it is likely to be a small program at best.

Youth tran8ition, program71s

To a surprising extent various nations are following a parallel course in
appraising and prescribing for the structural problemas affecting at least a
portion of their teenagers. The dissatisfaction expressed in the United States
wvith high school education and the consequent attention to Career Education
has not been repeated precisely elsewherz. but other nations are seeking to
bring education into closer proximity to the world of work, to inform young
people aboit the options an(1 conditions Ihey will face. to combine school and
the workl)lace. to bring general andl vocational education into IrlPlmnyi3. and
to devise new forms of education/training for the segmuent of youth which
will not or cannot inaster the basic cognitive skills. The last group, varying in
size from counitry to country, is not a new phenomnelLo bhilt it causes increasing
concern as the economy provides fewer and fewer jobs for suih youth. Special
programs have been instituted for remedial work and second-challce opp~or-
tunities, but it is too early to appraise them.

In the very best of European programs to build bridges between education
and wvork certain elements particularly contribute to effective operations. The
legislature sets forth the objectives, guidelines and financing,, but leaves to
executive agencies the wvorking out of details. The legislation provides for a
delay in the start-up of the programi, as much as four or five years, in order
that adequ ate prepa ration may occur. A ('oniination of the education and
imanipoower agencies does the overall planning. establishes the responsibilities of

the various agencies at all levels of government aid sets up advance training
or retraining courses for those wvho will deliver the aetual services. Such ad-
vamice traininig is a key factor, too often neglected in American social programs.
After tme preliminaries are well under way, the newv progmami is introduce(l
gradually, starting in one part of the country or one type of school and expand-
ing to national coverage as trained personnel emerge fromn the special courses.
The entire programum is revieweed after it has been in operation for a stipulated
niumuber of yemrs. but modifications may be made by the executive agencies
without recourse to legislative action within the experinmemital period.

82-043 0 - 77 - 4
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FOREIGN AND AMERICAN EXPERIENCE
WITH THE YOUTH TRANSITION'

Beatrice G. Reubens

INTRODUCTION

During most of the 1960s, youth unemployment was not a major
concern of Australia, Japan, or the countries of northwest Europe, and
their perceptions of the transition from school to work therefore lack the
American emphasis on this aspect. Having lived through earlier periods of
high unemployment that overwhelmed programs to ease the movement
from school to work, most of these countries believe that full employment
conditions and general economic vitality are the key to holding down
youth and other unemployment. In fact, rising unemployment is perceived
as an external force that is disruptive of efforts to provide effective
transition services, and these in turn are seen as having at best a marginal
influence on high unemployment rates.

Under the benign influence of a strong demand for young workers,
many of these countries have developed elaborate systems of transition
services--information, guidance, placement, induction, and follow-up. The
purpose of these systems is to facilitate the adjustment of the individual
and, in some countries, to meet national manpower needs as well. Labor
shortages have given many young people opportunities to choose among
jobs and to enter the occupational hierarchy at higher levels than would be
possible in less favorable times. For this reason and perhaps because class
divisions and traditions are stronger abroad, the American preoccupation
with providing adult-type jobs for youth has made only slight inroads.

In Sweden, moreover, where egalitarianism is highly developed,
youth are not regarded as discriminated against if they are directed to
"beginners"' jobs. If such jobs must be done in society, youth are
considered the most suitable candidates, both in terms of their later
opportunities and their lesser need for income before they establish
families. Equality for women in the labor market takes precedence in any
case. Reflecting national attitudes, recent Swedish analyses of the low-
income population omit earners under 25 years of age. Given the
educational advantage over their elders that most of today's youth enjoy,
many Swedes see the problem as one of aiding the older worker and
improving work generally. Efforts in this direction, from which young
workers also benefit, are said to have reduced new entrants' bias against
blue collar jobs.

In FROM SCHOOL TO WORK: Improving the Transition. National Commission for Manpower Policy.
Washington: GPO, 1976.
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In some of the foreign nations, new entrants are eagerly sought by
employers who are willing to take youngsters without occupational skills
or previous work experience; Japan, Great Britain, West Germany,
Switzerland, and Austria are among the countries where the transition is
eased because employers recruit young people straight from school and
provide training for at least a portion of them. This acceptance of youth
is less common in Belgium and France, for example, and it is even less
visible in the United States, where both employers and trade unions
exhibit little interest in absorbing the new entrants to the labor market.

The transition abroad is viewed primarily as a movement from full-
time school to full-time work; the significance of vacation and part-time
jobs is discounted. The emphasis has been on the sharp and abrupt change
in environment for 15-to-16-year-old adolescents facing physical, social,
and psychological maturation problems at the same time. In contrast, the
American perception, expressed recently by Willard Wirtz in The
Boundless Resource, is that most of the young people approaching the
transition are not only in school but also already in the work force. The
Europeans may modify their conception of a once-and-for-all transition as
increasing opportunities to return to education are offered in those
countries and as more young people hold part-time jobs while attending
school. In some countries the academic demands of school together with
government financial support to young people who continue education
beyond the legal minimum age, especially those in low-income families,
limit the number who simultaneously participate in the labor force.

Because we in the United States have equated a good transition
primarily with low youth unemployment rates, it is necessary to consider
the extent and causes of youth unemployment in the various countries in
comparison with the American experience. It is important also to review
current experience with the transition in several countries because
problems have arisen that resemble those the United States has had for
some time. The efficacy of foreign apprenticeship, differential youth
wage rates, and transition services will be explored. Finally, the policy
initiatives of foreign countries will be described and evaluated in terms of
their relevance to the American situation.

YOUTH UNEMPLOYMENT RATES

Comparisons of youth unemployment rates rest in the first instance
on the differences in overall rates that remain among countries after
conceptual and methodological variations in the data are minimized. Ta-
ble I presents the range of total unemployment rates in the period 1960-
74 for nine countries, together with the average annual growth rates of
GNP, the civilian labor force, civilian employment, and the teenage labor
force. Of the three countries with a substantial increase of the labor
force, only Australia managed to maintain low unemployment rates.
Canada and the United States, unlike Australia, were under pressure from



48

Table I
Average Annual Rates of Change in Real GNP, Civilian Labor Force,
Civilian Employment, and Teenage Labor Force; and Low and High Total
Unemployment Rates, 9 Countries, 1960-74; Projected Annual Rate of

Change in Teenage Population, 1965-80, 1975-85

Total TeenageiilanTenaed
Unemployment Real Civilia Civilian Teenage Teenage

Country Rates GNP Labor Employ- Labor Population
Low High Force ment Force 1965-80 1975-85

United States 3.5 6.7 3.8 2.0 2.0 4.4 1.5 -1.6
3ut-of-School __ __ __ __ __ c 2 .8c
In-School a __ __ __ - 1 0 .0c 4 9 c

Australia 1.3 3.0 5.2 2.5a 2.5 0.4a .5
Canada 3.6 7.1 5.3 3.0 3.0 4.3h 2.0 -1.7
France 1.3 3.1 5.6 1.1 .9 -3.4. -.3 .1
W. Germany .3 2.1 4.4 0e 0e -2.61 2.0 .8
Italy 2.7 4.3 5.1 -.5 -.5 -4.0 1.2
Japan 1.1 1.7 9.5 1.3b 1. 3 b -6.0 -1.8 1.1
Sweden 1.2 2.7 3. 8 .8 .7 -2.2b -.9 1.1
Great Britain 2.0 4.2 2.7 .2 .1 1.71 .7I .8

SOURCE: U.S. Department of Labor, Bureau of Labor Statistics, Office of
Productivity and Technology, Division of Foreign Labor Statistics and
Trade, supplemented by Manpower Report of the President (1975), Tables
B-6, B-7; Great Britain, Department of Employment Gazette (July 1975),
p. 658.

Note: BLS data are adjusted to international concepts. Changes from
1960 to 1974 computed by least squares.

a1964-74.

b1 9 6 1_7 4 .

c1960- 73. October data only. Manpower Report of the President (1975),
Tables B-6, B-7.

d1965-80. OECD, Conference on Policies for Educational Growth (Paris,
1970), UN.STP(70) 6, Annex III, pp. 121-23.

eNegligible.

IUnited Kingdom.

gAccording to national definitions, teenage labor force 15-19, except
14-19 in Italy and 16-19 in U.S., France, Sweden.

hMarch 1963-73.

'October 1960-May 1973.

1l961-71. Corrected census of 1961, census of 1971. Department of
Employment Gazette (July 1975), p. 658.
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a fast-growing teenage labor force, which undoubtedly contributed to
higher rates of both overall and teenage unemployment. The projected
teenage population for 1975-85 shows a reversal of position among the
countries, with potential effects on unemployment.

The low unemployment rates of the European countries and Japan
from 1960 to 1974 were achieved under conditions of slow or negative
growth of the total and the teenage labor force, even after foreign
workers are counted. Indeed, it is often overlooked that these countries
created relatively fewer net new jobs than did the countries that had high
unemployment rates. Among the latter, the United States had an
unusually high rate of job creation in view of its low rate of increase of
GNP. Qualitative differences in the type of jobs created are related to
the amount and incidence of unemployment. Some countries shifted their
labor force from low productivity agriculture to high wage manufacturing,
whereas others, like the United States, had the greatest rate of increase
in service sector employment, with many part-time, low-level jobs added
to the total.

For comparative purposes, the most meaningful measure of teenage
unemployment is the ratio of teenage unemployment rates to adult or
total unemployment rates. Although there is less objection to using
unmodified national statistics in this computation than in unemployment
rates as such, it is still true that international comparisons are best made
from ratios derived from unemployment rates that have been standardized
according to international definitions. The U.S. Bureau of Labor Statistics
has pioneered in this work; Table 2 presents the available data which
unfortunately are not reliably comparative before 1968. Even in the
standardized version, it should be noted that the lower age limit for
teenagers varies somewhat. Possibly the Italian figures should be adjusted
to exclude 14-year-olds, who are legally allowed to leave school but may
not be legally employed until they reach 15; as a consequence 14-year-olds
show unemployment rates of over 40 percent.

The ratios in Table 2 indicate that the United States and Italy were
at the high end of the range in 1968 and 1970. But more recently the
ratios have exhibited a rising trend in other countries, notably Australia
and Sweden, which surpassed the U.S. by 1974, as indicated by Table 2;
also in France, Britain, The Netherlands, Finland, and other countries,
according to national data. This trend has caused concern in several
countries about new youth problems, described below in greater detail.

Unemployment rates capture inadequately the full range of unem-
ployment difficulties experienced by youth. A full assessment would also
include comparative data, presently hard to come by, on the duration of
unemployment, changes in labor force participation rates, involuntary
part-time work, and underemployment. These factors are of particular
interest during a cyclical downturn, when youth in many countries are
disproportionately affected. At this point, however, comparative infor-
mation is available chiefly about youth unemployment rates.
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SOURCE: National data for 1960, 1965, 1975.For 1968-74 (except British unemployment rates), U.S. Department
of Labor, Bureau of Labor Statistics, Office of Productivity and Technology, Division of Foreign Labor Statistics
and Trade.

Note: 1968-74 data adjusted to international concepts, except for British unemployment rates.

October data only for 1960-70. Mpower Report of the President (1975), Tables B6, B-7. Data for 1974 is
annual average. Monthly Labor Review (November 1975), p. S.

Office of the Prime Minister, Bureau of Statistics, Annual Report on the Labor Force (Tokyo, 1969).

14-19. Dominion Bureau of Statistics, Special Surveys Division, unpublished.

dMales only in July. Manpower Services Commission, There's Work to be Done(London: HMSO, 1974), p. 28.

el 97 3.

fData for April in 1968 and 1970 and May 1973. April 1968 rate may be too high due to change in date of
ending school year.
8
Data for March.

hAverage January-September 1975.

ISecondquarter 1975.
1
April 1971.

kl6-I9

Teenage unemployment rates, as shown in Table 2, suggest some
positive correspondence to the rate of change in the teenage labor force
(Table 1) and the teenage share of the labor force (Table 3). But several
countries with a negative or low teenage labor force growth and a small
proportion of the labor force in the teenage category--for example,
France, Italy, and Sweden--have substantial youth unemployment. For the
United States, the interesting feature is the closing of the gap between
the unemployment rates of in-school and out-of-school youth; in 1974, as
Table 2 indicates, the in-school rate surpassed the out-of-school rate,
reversing the historical trend.

The American concern with employment and unemployment among
in-school youth is unmatched elsewhere. No other country has so large a
proportion of those in school also in the labor force during the school year

Tabe 2

Teenae Unemnployment Rates and the Ratios of Teenage
to Adult (23-54) Unemployment Rates in 9 Countries, 19075.
_ge Teenage Unemployment Rates Ratio of Teenage to Adult (25-54)

Country Ae - - ualav.) _ Unemployment Rate
1960 1 19651 1968 1970 1974 1 1975 1968 1970 1972 1973 1974 1975

United States a 16-19 14.7 14.8 12.7 15.3 16.0 20.2h 3.5 5 4.2 3 1h
Out-of-Scroola 16-19 15.6 13.3 12.5 17.2 14.6
In-School 16-19 10.0 10.9 10.9 15.7 19.4

Australia 15-19 4.2 3.9 6.9 4.2 3.9 4.6
Canada 15-19 13. I 13 14.3 12.2 3.1 3.3 3.2
France 16-19 6.6 3.1 769 7.0 46 0 3.9
W. Germanyf 15-19 3's 2.0 1.8 3.35 4.0 3.6
Italy 1-9 9.3 

10
-

3
b 13.6 12.9 18.4 6.2 7.2 9.7

Japan 1-19 1.5 1.5 2.3 2.0 2.6 2.3 2.2 2.4
Sweden d 16-19 2.9 5.6 4.3 6.8 5.7i 3.3 4.1. 5.2 6.3'
Great ain 1519 0.8 1.5 3.0 4.4 4.2 e 2.11
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or counts them so meticulously, even if they work a few hours a week.
Some countries count students as in the labor force when they seek or hold
vacation jobs, but others omit even these students, and few actually count
them during the school year. Thus, in most countries, teenagers are of no
concern unless they have left school. As Table 4 indicates, many
countries have substantially higher proportions of the age group out of
school than is evident in the United States.

Over the years, the trend in the U.S. has been for a sharper rise in
the number of in-school teenagers who are included in the labor force than
has occurred among out-of-school youth (from 1,492,000 in 1955 to
4,360,000 in 1973 for the enrolled, against 2,640,000 in 1955 to 3,949,000
in 1973 for the nonenrolled). Table 3 indicates how much of the pressure
for jobs comes from the in-school teenagers and how it has grown since
1960, while the share of the labor force attributable to out-of-school
teenagers was lower in 1974 than it had been in 1960. If all American in-
school teenagers who were reported as unemployed in October 1973 were
removed from the ranks of the unemployed, the total number of teenage-
unemployed would be decreased by almost 54 percent; the annual average.
unemployment data for 1974 show a smaller reduction, 35 percent.

The importance of the American in-school teenage labor force is
indicated in a comparison with Great Britain. If in-school teenagers are
not counted as part of the labor force, the 1972 participation rate of
American 16-to-17-year-olds declines from 39.4 percent to 6.6 percent.
But a similar calculation for 15-to-17-year-olds in Britain in 1972 reduces
the participation rate much less: from 66.2 percent to 50 percent.

Certainly, for comparative purposes, all American data should
distinguish between in-school and out-of-school teenagers. But it can also
be argued that it is time for American policy to take a hard look at the
distinct characteristics and needs of the two groups and to consider the
possibility of separate treatment on a larger scale than has heretofore
been attempted. Given the size and intractability of the youth
unemployment problem in the United States, the competition for jobs
between the two groups, the community needs that youth can meet
through organized job creation, and the social costs of idleness, it would
seem useful to divide the teenagers according to their educational status.

Another division that suggests itself, both for statistical and policy
purposes, and for all countries, not just the United States, is between
younger and older teenagers. The under-18s have a different experience
in most countries than the 18-to-19-year-olds. In fact, most countries did
in the past make such a distinction in their data collection. Unfortunate-
ly, under the impact of American and international agency statistical
influence, a good deal of this information no longer is processed, and all
the under-20s are put in a single group. The major difference between the
two age groups in the United States is that the overwhelming proportion
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Table 3

Teenagers as a Percentage of the Labor Force, 9 Countries, 1960,
1970, 1974, and Estimate for 1980

Country Age 1960 1970 1974 1980 est.

United States 16-19 7.0 8.8 9.7 8.2'
Out-of-School 16-19 4.2 3.9 2.89
In-School 16-19 2.8 4.9 6.9g

Australia 15-19 14 .3a 12.1 11.5
Canada 15-19 9.4b 9.7 11.1
France 16-19 8.0 6.2 5.1
W. Germany 15-19 11.0 8.4 7.7
Italy 14-19 12.2 8.1 7.2
Japan 15-19 10.1d 5.9 3.6
Sweden 16-19 8.8e 5.7 5 9 5 1h
Great Britain 15-19 10.9 8.6 7.1l

SOURCE: U. S. Department of Labor, Bureau of Labor Statistics, Office of
Productivity and Technology, Division of Foreign Labor Statistics and
Trade.

Note: BLS data are adjusted to international concepts.

a19 6 4 .

bMarch 1963 and March 1973.

CMay 1973.

d1961.

eCensuses of 1961 and 1971. Department of Employment Gazette (October
1975), p. 982.

fEstimate for 16-19 in 1981. Department of Employment Gazette (December
1975), p. 1260.

9Monthly Labor Review, (November 1975), Table 5, p. 8.

h15-19. Central Statistical Bureau (SCB), Labour Resources 1965-1990
Forecasting Information, 1971:5, p. 70, Appendix Table E.

'Denis F. Johnston, "The U.S. Labor Force: Projections to 1990," Monthly
Labor Review (July 1973), Table 1.



53

SOURCE: OECD,Educational Statistics Yearbook, vol. 2, Country Tables,
(Paris), 1975, passim.

of 16-to-17-year-olds are in school (89.3 percent in October 1973 and 63.2
percent for the whole year 1974). But most 18-to-19-year-olds are out of
school (57.1 percent in October 1973 and 68.2 percent for the whole year
1974). Moreover, 83.4 percent of the 16-to-17-year-olds in the labor force
in October 1973 and 46.4 percent throughout 1974 were also in school,
against under 30 percent for the 18-to-19-year-olds in October 1973 and
only 16.4 percent in 1974. More of the 16-to-17-year-old unemployed are
in school than out, but the reverse is true of 18-to-19-year-olds. Such
differences are significant enough to warrant separate policy initiatives
for the two age groups, apart from differences in treatment according to
educational status.

American interest in minority youth is stronger than is the concern
in other countries. In fact, other countries have little to teach us on this
subject, either because they have few problems or because they have not
yet recognized or researched them. Britain has followed us closely in
awareness and action on their minority youth, whose problems are a
mixture of racial discrimination and immigrant status. Many British were
disturbed to learn through their i971 census that teenagers born in the
West Indies had an unemployment rate of 16.9 percent, while all teenagers
had a 7.6 percent rate. This ratio is of the same order as the American
ratios between white and nonwhite teenage unemployment rates in recent
years.

Table 4

Percentage of 16-to-19-Year-Olds in Educational Institutions,
All Levels, Both Sexes, Selected Countries, Recent Year, 1966-72

Country Year A
16 L 17 IS 19

United States 1970 94.1 '8 .9 58.1 45.4
Auz;ralia 1972 54.9 36.3 18.0 10.7
Belgium 1969 70.8 52.8 36.7 25.6
Canada 1970 87.1 69.0 45.5 30.3
France 1970 62.6 45.5 30.6 21.8
W. Germany 1969 31.3 19.2 12.9 9.6
Italy 1966 33.6 27.4 19.7 11.0
Japan 1970 80.0 74.8 29.5 22.0
Netherlands 1972 68.7 46.3 28.C 18.3
Norway 1970 71.0 30.3 40.6 28.9
Sweden 1972 73.7 60.7 40.7 24.0
United Kingdom 1970 41.6 25.9 17.4 13.7
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Differences in youth unemployment rates according to sex and
residence concern most countries. It is difficult to say why girls in one
group of countries consistently have lower unemployment rates than boys,
while in another group of countries the reverse is true. The lack of
service sector jobs, family attitudes influencing girls to remain at home,
less geographical mobility, more leisurely job search, and similar factors
have been suggested as explanations for higher rates for girls in France.

Almost universally, rural youth are seen as at a disadvantage and
have higher unemployment rates even after large numbers of them have
moved out of the countryside. The large regional differences that are a
serious problem in most other countries are less apparent and certainly
less discussed in factual or policy terms in the United States. Some of the
foreign countries have developed noteworthy programs to cope with the
needs of youth, usually over 18, who must move elsewhere.

NEW ENTRANTS

Thus far the comparative information presented on teenage unem-
ployment has not distinguished between new entrants and other young
people. Yet the concept of the transition implies that special attention
should focus on the experience of those who are seeking their first full-
time jobs after leaving full-time education.

The data on new entrants--while not so complete, recent, or com-
parable as might be desired--are valuable because they depict the
situation of the entire cohort of new entrants, not just the unemployed
segment, and provide a longitudinal instead of a cross-sectional view. My
comparative analysis of these data, focusing on the length of time taken
by new entrants, to locate their first full-time jobs, yields the following
f indings:

* A substantial proportion of teenagers enter their first jobs without
suffering any unemployment at all. Since the jobs they locate while they
are still at school appear to be equal to or better than those found by
comparable classmates after leaving school, doubt is cast on the the-
oretical job-search model that assumes the necessity for unempoyment as
the setting for job search.

* Countries vary markedly in the proportion of young people who
succeed in prearranging their first jobs and thus avoid entrance unem-
ployment. Among the countries for which data are available, Japan and
Great Britain are outstanding in the consistently high proportion of
prearranged first jobs. The active interest shown by employers in
recruiting new entrants and the existence of formal training arrangements
are the primary factors, but it is also important that the social
atmosphere and views of parents, young people, and the community
encourage a prompt entrance to work after school ends. The timing of the
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end of school, especially in the Japanese case where the term ends in the
spring, permits jobs to be started at once; on the Continent, the closing
down of large portions of the economy during July or August induces many
young people to delay the permanent job search for several months,
relying on temporary vacation jobs even after they have left school.
Although the impact is difficult to measure, the presence of relatively
strong, comprehensive and employment-oriented transition services, in-
cluding placement assistance, appears to be conducive to prearrange-
ment. Finally, a favorable economic climate encourages prearrangement,
whether we compare successive periods or various regions or types of
labor markets, within a single country or among countries.

* The length of time taken to find the first full-time job is positively
related to the level of job sought and inversely to the readiness to accept
a temporary solution until something better is available. Teenagers with
more than the minimum education are more. likely to delay their
acceptance of a first job than are early school-leavers, whose options and
ambitions are more restricted. A downward revision of occupational aims
may shorten job-search time, and so may a wider geographic search area.

* Countries also vary in the proportion of new teenage entrants who
take an exceptionally long time to find a first job. Comparing countries
with roughly similar conditions, one is led to the conclusion that the
existence of strong transition services may shorten the entrance unem-
ployment of the disadvantaged or handicapped youngster, those at the
minimum educational level, those whose occupational aims are higher than
the achievement of their relatives and peers, and those who cannot find
work close to home. The existence of programs for youth beyond the
standard transition services--remedial, social service, training, intensive
counseling--also plays a role.

Following upon labor market entrance, a second aspect of unemploy-
ment in the transition period is job-changing. Again, many analysts stress
the unemployed and omit the significant proportion of job-changers who
achieve a shift of employers without losing work time, usually because
they have arranged for the new job while still on the old one. The
following conclusions may be drawn on job-changing:

* A tight labor market fosters both higher rates of voluntary job-
changing and higher proportions of job-changers who experience no unem-
ployment.

* Voluntary job-changers tend to have less unemployment than those
who are dismissed, whether for personal behavior or economic reasons.
The ratio between voluntary and involuntary job-changing, therefore, is an
important predictor of unemployment associated with job-changing.
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* American teenagers who are full time in the labor market appear to
change jobs somewhat more frequently than do youngsters in other
countries, allowing for differences in the tightness of labor markets. A
suspected but unmeasured differential is the willingness and economic
ability of teenagers in various countries to abstain from job search
between jobs.

* In most countries. teenagers in formal training positions, such as
apprenticeship, tend to leave jobs less frequently than do others, at least
during the training period.

* Youngsters in other countries may accept and remain with inferior
jobs in the secondary labor market more readily than American youth, but
when they do leave such jobs they experience less unemployment between
jobs than American youth.

There is a great need for more longitudinal data and analysis for a
whole cohort of new entrants through their first years in the labor market
in individual countries and across countries. The Ohio State University
longitudinal studies of youth and some of the educational follow-up studies
have the potential of providing this information for the United States. It
should then be possible to discuss the transition and its accompanying
unemployment more accurately.

TRANSITION PROBLEMS

It has been indicated above that several countries have observed a
deterioration in the relative position of youth in recent years and an
emergence of education and employment problems among specific groups
of teenagers. Certainly there still are other developed countries that
have fewer, different, and less severe transition problems that does the
United States; an array of countries according to the difficulty of the
transition might still place the United States and Italy at the high end.
But in the harsh light of 1975, as new structural problems have been
intensified by deep recession in several countries, it appears that the
favorable experience of the 1960s may become increasingly irrelevant as
other countries discover American-type difficulties and, in a sense, catch
up to us. Of course, not all countries have reached this stage, and some,
Denmark and West Germany for example, are treating the issue as
cyclical, soon to be eliminated by a return of favorable conditions.
However, analyses by academics in these countries identify more deep-
seated problems, akin to those we describe.

Evidence of widespread concern about the transition is provided by
current studies and proposals on youth by the international agencies. 2

These reports are reminiscent of the earlier flurry of interest in youth
problems when the 1967-68 European recession intensified the pressure of
the postwar baby boom generation. But the current documents,
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especially, from the Organization for Economic Cooperation and Develop-
ment (OECD), reflect a more profound unease about alienation of youth
from the adult world, deficiencies in the preparatory process, weaknesses
of transition services, inadequacies of the employment world that youth
enter, and uncertainty about future economic developments. Unemploy-
ment is only one aspect of the problem.

Even more telling is the growing attention in individual countries to
the changing position of young people who leave school at the minimum
legal age, often without earning diplomas or taking examinations. To be
sure, several foreign countries also are troubled by the employment
problems of upper secondary and university graduates, especially those
majoring in the arts or the humanities. But the main focus of policy is on
the young school-leavers who enter work directly. The situation of this
group and the numbers involved vary from country to country according to
the structure of the educational system and the training-employment
opportunities open to those who leave school at the earliest time
permitted by law.

In Great Britain, where compulsory schooling ends at 16 and most
young people enter work at that age, the problem group has been
identified as those boys and girls who start work early, usually have no
academic qualifications, and receive little or no training in their initial
jobs. Constituting a high proportion of all under-18s who annually enter
work from school, this group engages in simple, monotonous jobs offering
little prospect of advancement. Certain subgroups have particularly
severe transition problems that are not defined solely in terms of higher
unemployment rates; British analyses have pinpointed minority youth, the
disabled, the educationally subnormal, delinquents, and those whose
attitudes or behavior create employment difficulties.

France terminates compulsory schooling at 16, but a majority of
young people go on to do further studies. Many enroll in public or private
vocational education or enter apprenticeships that can lead to specialized
occupational certificates, achieved through government controlled exam-
inations. The problem group, therefore, is first of all those who enter the
labor market with no education or training beyond compulsory school.
About one-fourth of young people who annually enter the labor market
have been placed in this category, but more recent data for mid 1974
suggest that it may be as little as 6 percent. In addition, those under 18
who drop out of their vocational classes or fail to pass the occupational
examinations are classified as likely to have trouble. At any educational
level, French research has concluded, ease of entry into working life is
more closely related to prior acquisition of specific occupational skills
than it is to the level of educational achievement. Other studies of
French youth stress the "allergy to work," the "marginalization" of youth,
the indifference to choice of occupation, and the dislike of blue collar
work.
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Sweden's recently reorganized educational system established a
unified upper secondary school to follow the 9-year compulsory school
that ends at 16. Anticipating that 90 percent of the 16-year-old group
would complete at least a two-year course offering occupational prepara-
tion in upper secondary school, planners confined the compulsory school
curriculum to general education. Research indicates, however, that 25 to
30 percent of the 16-year-olds now leaving compulsory school do not
proceed directly to upper secondary school, and that 15 percent of those
who do enter immediately drop out in fairly short order. Although
considerable numbers seem to return to school, their intervening labor
market experience is difficult, and they, especially the girls, are
considered a problem group.

In Canada, the difficulties affecting youth who leave school before
achieving a high school certificate are aggravated by severe regional
disparities in opportunity. In' the Atlantic provinces particularly, it is
taken for granted that youth must migrate; in other provinces, rural youth
also must leave home to find work; and the influx into prosperous British
Columbia of youth from the east is said to be excessive, increasing the
area's youth unemployment. Regional employment problems are serious
for youth in France, Great Britain, and other countries as well.

Norway, whose compulsory schooling has recently been raised by two
years to age 16, has encountered a problem group even before compulsory
school ends. About 20 percent of the 14-and 15-year-olds have been
identified as deeply resistant to the prolongation of school. They are
considered to be a present educational problem and a potential labor
market problem.

The country profiles sketched above are indicative of some common
conditions, familiar also in the United States. Without exaggerating the
uniformity among countries, it can be said that the prolongation of
education, whether voluntarily or by statute, has left a residual group
that, for a variety of reasons, is unwilling or unable to complete more
than a minimum of schooling. They are disadvantaged even within the
category "working class," the traditional European designation for limited
opportunity.

Besides those who do not achieve the minimum academic quali-
fications, disadvantaged youth commonly include the physically and
mentally handicapped; those with social or psychological inadequacies;
members of ethnic, racial, or cultural minorities; immigrants with
language and cultural difficulties; and residents of rural, isolated, or
depressed areas. Of course, there is considerable overlap among the
groups, and multidisadvantaged youth have gained attention in a number
of countries.

The European perception of the problem group is narrower than the
American, expressed in the coverage of this book, which designates the
group at risk as all young people who do not plan or who will not complete
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a four-year college education. Other countries are focusing on a younger,
less educated, and more particular segment. It is possible that the
American net has been cast too wide and that Europeans would consider a
substantial part of our high school graduates successful in the transition.

Explanations of the emergence of the problem groups in Europe
stress changes in the labor market for youth. The decline of employment
in industries and occupations that disproportionately attracted youth with
low academic attainment, as well as the elimination of youth jobs, such as
messenger, "butcher boy," "tea boy," has been singled out in Britain. In
Sweden, only temporary, fill-in jobs are said to be available for those
under 18 who have not completed at least the two-year upper secondary
course; the recent labor market entry of large numbers of older women
has been adverse to young girls. While many new youth jobs have been
created, especially in the service sector, these jobs usually require higher
academic skills and are not a substitute for the low-level entry jobs that
absorbed those early school-leavers who obtained no diplomas or passed no
examinations.

It has also ben noted in Britain that the valuable post of junior
operative, formerly open to 15-year-olds and leading to skilled status, is
disappearing or is reserved for 18-year-olds. As continuous processes,
shift work, weekend work, and heavy capital investment become common
in manufacturing, employers have raised the minimum age of recruitment
(although not to 21, as is reported to be the minimum in the United
States), asked for higher academic credentials, or required prior training
or work experience. Apprenticeship openings have declined drastically in
West Germany, and the number of apprentices in training has decreased in
Great Britain in construction, shipbuilding, and engineering, the most
important industries for apprenticeship.

Moreover, such apprenticeship programs as those for British girls in
hairdressing, and many of the German programs that place youngsters in
small stores, workshops, offices, or artisan trades, are being challenged as
offering poor training, inadequate pay for production work, and no real
future in the chosen occupations, necessitating job changes during or after
apprenticeship.

The developments in European apprenticeship suggest that as
businesses are increasingly organized on American lines and as young
people stay in. school beyond 16, the desire of employers to train young
people as well-rounded craftsmen in formal programs will diminish. Such
aid in the transition as youth obtained in countries where apprenticeship
or formal training programs have been well established (by no means all
European countries), may become less significant, in manufacturing
especially. Some European countries now seek to create modified or
substitute mechanisms rather than trying to expand traditional appren-
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ticeship. Although we may not have reached the upper limit of American
apprenticeship in the fields where it is viable, we should beware of
enthusiasts who call for an extension of apprenticeship into occupations
where it has never existed in the United States and where it is now
disputed in Europe.

The attitudes toward training and work of some young people also
are cited as a barrier to employment in several countries, though the issue
is not confined to any particular educational level. In any case, the dirty,
menial work that is distasteful to youth are the jobs most likely to be
offered to the problem group. It is unclear how important the attitudinal
factor is in youth unemployment when the demand for young workers is
strong. The admittedly superior information and guidance services abroad
have not succeeded in altering the attitudes or behavior of this segment of
youth . Deliberate abstention from the conventional labor force has been
a negligible factor everywhere except perhaps in the United States and
France.

Another development abroad that has adversely influenced the
position of new entrants in general and disadvantaged youth in particular
is the growth of protective legislation and practices that guarantee
employment security for workers already employed. In the European
countries where such measures are most advanced, employers hesitate
before hiring new workers because they will be virtually bound to keep
them for life. Swedish labor market experts have spoken of the
unintended creation of internal labor markets as a result of such
legislation and of its inhibiting effects on an active labor market policy as
well as its adverse effects on new entrants.

The costs of employing young workers abroad have also changed.
During the period when foreign teenage unemployment rates and ratios
appeared to be definitely lower than ours, American analysts sought
explanations in foreign institutions. Among the factors singled out, other
countries' systems of differential wage rates for youth were prominent.
The legal provisions, traditions, and collective bargaining contracts that
stated that youth of various ages should receive a fixed percentage of
adult wage rates were frequently cited as evidence that Japanese and
European youth represented relatively cheaper labor for their nations'
employers than did American youth under our uniform minimum wage act.

These comparisons failed to provide evidence on several critical
points: the actual earnings of youth abroad, the trends in those earnings,
and the ratio of earnings of American youth to those of adults.

Preliminary comparative study of youth earnings abroad suggest the
following conclusions:

* Despite the existence of various types of fixed wage differentials
for youth in foreign countries, the actual postwar movement of earnings
has been more in favor of youth than of any other age groups. The upward
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trend of youth wage rates and earnings has proceeded steadily and has
been only slightly retarded in periods of recession. -In Great Britain, the
average hourly earnings of boys of 15 to 21 have moved from about 35
percent of adult male earnings in 1947 to 44 percent in 1959 to well over
50 percent in recent years.

* Youth earnings in the United States probably are not a higher per-
centage of adult earnings than is the case in other advanced nations,
though comparable, detailed data are scarce.

* Several countries report a growing reluctance on the part of
employers to hire young workers because there already may be a cost
disadvantage if training and induction costs are included. Dutch and
Swedish employers have cited the rising relative wage costs of youthful
workers as an obstacle to their employment.

$ Apprentice wages in Britain have in some cases equaled or exceeded
those of comparable young workers. In other countries where apprentices
are paid educational allowances, these have risen so sharply that they
seem competitive with wages.

* A recent British finding that employers do not consciously consider
wage costs for young people when fixing their recruitment policies,
presents an attitude that may be rare among American employers.
Japanese employers appear to react much as the British do, though they
have organized to hold down the advance of youth wages.

* American theorizing about minimum wages and the potential
increase of employment that might result from introducing youth
differentials has paid too little attention to the extent to which actual
youth earnings have come to exceed the legal minimum. Foreign
experience suggests that the efficacy of legal or negotiated wage
differentials for youth is limited when economic and social forces exert
upward pressures on actual youth earnings.

This brief survey of some changes in the youth labor market and in
the institutions that had been credited with easing the transition from
school to work suggests that foreign experience must be weighed
carefully. Backward glances at the conditions of the mid 1960s are
largely irrelevant. If some countries still seem to operate according to
the rules of an earlier time, they are either lagging behind or are so
special that their experience cannot be taken as a general model. At the
same time, in those countries that are now experiencing structural
difficulties among youth the situation has not yet developed fully; they
are still in the midst of exploring their situation and what can be done
about it.

82-043 O - .7 - 5
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FOREIGN POLICY INITIATIVES

DEALING WITH TRANSITION PROBLEMS

In examining the policies of foreign countries directed toward
problems of transition, preference will be given to programs that deal
with structural rather than cyclical issues, although in practice the two
overlap and intermingle. It also is desirable to draw more heavily from
the policies of countries whose problems are akin to those of the United
States, even though their policy initiatives are still at the experimental
stage.

The most advanced European countries are not notable for discussing
or implementing ideas that are unknown in the United States. On the
contrary, they have paid particular attention to American experience and
programs because we have had more time in which to confront the
difficulties that they have recognized only in the past few years. It is
fairly easy for the informed visitor to these countries to identify programs
whose inspiration comes from across the Altantic or that are similar to
ours although independently derived.

Where some of these countries do differ from us is in the greater
commitment to full employment, the attempt to address basics issues
rather than rely on patch-up approaches, the intensity of their effort, the
important role of the central government, the pooled and cooperative
action of the relevant departments of government, the application to the
entire country of tested principles while allowing for local variations, the
comprehensive and interlocking programs on all aspects of the transition,
the close resemblance between announced and delivered programs, and
active participation by employers and trade unions.

For all that, no other country's programs are transferable intact to
the United States; they can be examined more profitably in individual
segments within a broad view of the transition. One may discuss sepa-
rately issues and policies that arise during the preparatory stage, in the
transition services, and at full-time entry into the labor force.

Preparation for Work

* Recognition that school-weariness affects a significant proportion of
young people has led to various plans to relieve some 14-, 15-, or 16-year-
olds of the standard kind of education. The pervasive rejection of school
in other countries calls into question our expectation that all young people
should be willing to remain in school,even in the types that do not rely
wholly on the classroom, until they are 18. At a minimun, the legal
leaving age of 16 in most states should coincide with the end of a
recognized stage of education, instead of signifying dropping out. It is
admittedly difficult to devise acceptable alternatives to school for all who
might prefer them.
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Norway is experimenting with placing 14-year-olds with employers,
providing some basic education on a part-time basis, and permitting those
who complete that program to obtain leaving certificates from compul-
sory school that entitle them to continue their education at the next level.
France has a preapprenticeship year in which youngsters are supposed to
spend half the day in school and half the day with an employer, who
presumably will subsequently offer them a regular apprenticeship con-
tract. Complaints have been heard that many youngsters simply end up
with half-time school, having failed to arrange apprenticeship places. Any
arrangements involving employers as supplements to the educational
system require careful supervision by the educational authorities. In their
disillusion with school, many influential Americans have expressed
uncritical and unfounded faith in the work place as a substitute.

In Sweden the authorities are devising new types of school courses to
attract and hold the 16-year-olds who are now avoiding upper secondary
school or dropping out. Presumably these courses will be shorter than the
regular ones, perhaps three month units offering credit that can be
cumulated, even with interruptions of school. Arrangements for practical
experience also are being worked out to suit the restless young people who
constitute the problem group. The Swedish opinion is that completion of
the equivalent of two years of upper secondary education is an
indispensable requirement for survival and progress in the coming labor
market. It remains to be seen whether the opportunity to complete this
education over a longer time period with approved breaks will reduce the
hostility to school as an institution representing childhood. West
Germany's recession program for unemployed young school-leavers who
lack academic credentials offers a second chance to achieve a diploma;
but it has attracted few youngsters, even with the promise that successful
candidates would be assisted to obtain apprenticeship places that require
the acedemic credentials. A similar program in France has had a poor
response, even with a monthy payment to young people.

In the long run, the most serious and intractable problem may be the
conflict between the desire to prepare every youth to rise above a dead-
end job and the inability to instill the required qualifications. This failure
may forestall the need to come to grips with the equally troubling
questions: How can enough "good" jobs be provided and who will do the
necessary but menial tasks?

* The institution of several graduation dates throughout the year and
particularly the gearing of these dates to periods when permanent jobs are
most likely to be available and vacation job-seekers are not on the scene
would be a sensible change from the long-standing and outmoded timing of
the school year to fit agricultural needs. Sweden has introduced staggered
release dates for its military conscripts and is considering the same for
schools.
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* The best American cooperative education efforts are in advance of
most European practice and have been studied by such groups as the
Swedish Employers' Association. Work experience as a method of pre-
paring for and obtaining full-time employment also is more highly
developed in the United States than it is abroad.

* Community service projects as a means of occupying in-school youth
or idealistic young people out-of-school have been developed in various
countries, but Canada has been cited for its variety and success with
these. The most recent recession budget, however, eliminated funds for
some programs.

* Vocational education is debated everywhere. The question of when,
where, and how to provide occupational skills is under active discussion in
many countries. Some attention might be given to the experience of the
Swedish upper secondary school with its occupationally specialized
programs superimposed on an academic core that, permits university
entrance; and its new program for "Praktik," which provides practical
experience in industry prior to taking up full-time work.

Transition Services

* The necessity for effective transition services--information, guid-
ance, placement, induction, and follow-up--is generally recognized, but
wide differences exist in the scope of services, the resources, staffing,
organization, and activities. The countries that seem to have the most
effective services--Japan, West Germany, Sweden--offer a comprehensive
list of services, organize the transition from the national government
down, do not rely on independent schools and their personnel to initiate
and carry out activities without outside supervision, use bridging agencies
that strongly involve the labor market authorities, and integrate youth
services with those for adults.

Martin Feldstein's repeated recommendation4that the United States
should introduce the British system of a separate, specialized transition
service for youth that is independently organized by the local education
authorities is open to criticism on several counts. It is based on
inaccurate and outdated information about the British system; it ignores
the dissatisfaction within Britain; it assumes greater impact by these
transition services on youth unemployment than the purveyors and
analysts of the services would claim; and it seems unaware both of the
rejection of the British system by other countries and the more effective
models offered elsewhere.

* No matter how superior the transition services of another country
may be to those we currently offer, even the best existing programs have
serious deficiences. To begin with, it is inherently difficult to provide
effective official information and guidance services, especially in com-
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petition with the unofficial sources; no one has discovered a reliable way
to test the contribution of the official services to the information stock of
individuals or to the decisions they make. Still more difficult is the
evaluation of the relation between the quantity and the quality of official
services and the outcomes for individuals.

Official placement services do not appear to make more rapid or
more successful placements than do other sources of finding jobs, but the
research designs for the few studies in this area leave room for a revised
opinion. On the other hand, the official agencies can collect job
information more widely and completely than any other source.

* A second drawback of the transition services is that they are apt to
be invoked in situations where their influence is bound to be minor or
ineffective. The danger is that more basic and drastic action against
youth unemployment, for example, will be tabled, while reliance is placed
on improved transition services.

An example from another country of a misplaced emphasis on
information and guidance is the Japanese complaint that job-changing by
young workers, even without intervening unemployment, is evidence of
inadequate guidance services in school. The rate of job-changing is in fact
low by comparison with that of other advanced countries, but it is in
conflict with the Japanese ideal of lifetime employment with the first
employer. Ignoring the economic advantages that have accrued to the
job-changers in periods of high labor demand and fast-rising earnings for
young workers, the official Japanese analysts have seen only a need for
improved guidance for young people. Similarly, our calls for community
education-work councils, and better matching of vacancies and job-
seekers, useful though these may be in general, are inadequate and
inappropriate responses to a situation of chronic insufficiency of jobs for
youth in both quantitative and qualitative terms.

* A third problem for the transition services is that they tend to treat
all youngsters equally. Yet those who have the least need for these
services because they have access to other assistance are most likely to
seek out, respond to, and benefit from the official services, while the
most needy in terms of background and resources are likely to reject or
absorb little of the services they are offered. There is a clear need to
provide more and different services to disadvantaged youth within the
framework of the transition services available to all.

A recent Swedish innovation is called Extended or Modified SYO,
where SYO means an integrated educational and occupational information
and guidance service. It is designed to provide active follow-up of all
young people who at 16 do not enter or drop out of upper secondary
school. All community agencies that deal with young people are drawn
into the effort, which is directed by the SYO personnel in the schools and
the local employment service. If this program proves successful in the
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trial communities it will be extended. It is a way of giving the
disadvantaged, criminal, delinquent, alcohol- or drug-addicted youth
special attention on personal, social, educational, and employment
1roblems within the general system of transition services.

Entrance to the Labor Market

* Training occupies a place of honor in European measures to cope
with cyclical and structural difficulties. It is assumed that there are or
soon will be skill shortages and that training can benefit both the
individual and the economy. Until the present recession, this idea was
accepted without question, but now one hears doubts about future needs in
light of technological change and better utilization of manpower. Many
government training programs are open to teenagers or are extended to
this group during periods of rising unemployment, and some special
programs have been launched as well. The significance for the United
States of some of the special measures for youth depends on one's
expectation of skill shortages in the youth labor market here.

* Two British programs illustrate the convergence of cyclical and
structural policy for youth. The Wider Opportunities Courses now are
used experimentally with young people, and are being evaluated systema-
tically. They attempt to develop the participants' self-confidence in their
ability to meet the demands of various kinds of employment rather than to
impart specific occupational skills. It is expected that successful
participants will be better able to respond to new employment or training
opportunities throughout their lives. Secondly, Gateway Courses were
proposed in mid 1975 by the Training Services Agency. The program will
be formulated more definitely in 1976 after national debate on the details
is concluded. Essentially, the Gateway Course is envisioned as a three
months off-the-job course that will give knowledge of broad occupational
categories rather than specific skills. It is still to be decided whether
such courses should start in the last year of school, just after school ends,
or after the first unemployment, and the precise location is uncertain,
though all relevant facilities are viewed with approval. Part of the
Gateway Course is seen as an introduction to more advanced and specific
training by employers. In addition, the Industrial Training Boards are
urged to stimulate more training for young people in the work place than
now exists, but it is recognized that much of such training is not in the
employer's interest and requires subsidization.

* One of the newer measures in Europe is the offer of public subsidies
to employers to hire young people they would otherwise not employ.
These programs call for training or work, or combinations of work and
training. Employers who might not continue apprenticeship training
because of difficult economic conditions also are subsidized in Britain and
The Netherlands. Subsidies to employers have reportedly worked well in
Sweden, but French employers have not responded in as large a number as
was hoped they would.
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* Belgium has been discussing an early retirement plan that would
make more room for young people. The plan is to finance the measure by
a special tax on firms whose profits have been higher than average.

* Mobility allowances are not generally used much by teenagers, but
some countries provide special housing and recreation facilities for young
workers.

* As a final citation, the comprehensive Swedish program against
youth unemployment may be described. Drafted in a period of full em-
ployment in May 1975, the program of the National Labor Market Board
laid down guidelines to be followed by the County Labor Boards and the
local employment service offices in the event of an increase in youth
unemployment. Emphasis is given to intensified employment service
activities, the creation of training opportunities within the educational
system, training in labor market centers, and an increase in public service
employment for youth. Among the duties of the employment service are
analyses of the extent and structure of youth unemployment; cooperation
with school authorities, municipal social service agencies, and others on
training and work opportunities for youth; activities in schools, youth
centers, and youth organizations; intensified job canvassing; study tours to
work places; following up individual young people, especially those who do
not continue their studies or drop out of upper secondary school. In each
office, unemployed young people are to be served by one or more
specialized officers.

In the whole perspective of current European efforts, it would be
misleading to suggest that any country has devised policies that assure an
easy transition from school to work for the segment of youth that has the
greatest difficulty. The effectiveness of many of the policies for the
longer-term structural problems has yet to be tested. But in the absence
of better ideas, some of these proposals may be worth trying in the United
States. Surely it is a worse alternative to take refuge in the indisputable
fact that youth is a temporary malady and that all young people in the
labor market will automatically become prime-age workers without any
governmental assistance.
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1. This chapter is based on a forthcoming book, Bridges to Work:
International Comparisons of Transition Services, and work in progress on
the preparation of youth for work and the youth labor market.

2. Organization for Economic Cooperation and Development
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Community, Measures to Reduce Youth Unemployment (Brussels, May
1975); Council of Europe, Unemployment among Young People and its
Social Aspects (Strasbourg, 1975); Ronald Gass, "Approaches to the
Transition from School to Work," Seymour L. Wolfbein, ed., Labor Market
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Observer (September-October 1975), pp. 14-16.

3. For example: Manpower Report of the President, 1968; Franz
Groemping, "Transition from School to Work in Selected Countries," in
The Transition from School to Work, Princeton Manpower Symposium May
1968 (Princeton: Industrial Relations Section, Princeton University,
Research Report Series no. 111, 1968), pp. 132-88; David Bauer, Factors
Moderating Unemployment Abroad, The Conference Board, Studies in
Business Economics no. 113 (New York, 1970); U.S. Department of Labor,
Bureau of Labor Statistics, Youth Unemployment and Minimum Wages,
Bulletin 1657 (Washington, 1970), chaps. 10, 11.

4. The recommendation, stated in several papers, is most accessible
in Martin Feldstein, "The Economics of the New Unemployment," The
Public Interest (Fall 1973), pp. 3-a4.



69

Chairman IHUMTPIREY. I was particularly impressed with certain
elements you outlined among the European countries whereby the
legislature sets forth the objectives and guidelines and financing, but
leaves the details and the administrationl up to the *executive branch.
Of course they have the parliamentary system there which places a
greater burden of responsibility on both the executive branch and the
legislative branch. There is a burden of cooperation when things
don't work out. We have this divided authority, and sometimes it
doesn't produce the results we would like.

Also maybe they will get around to where we are when they want
instant cures, instant food. instant success.

MArs. REUBEN. They are more patient.
Chairman HufitREy. They are, there is no doubt about it. I have

been so impressed with what I know of some of the efforts that have
been made in other countries where they take a programn and really
try it out on a limited basis. I thought that is what ought to have
been done. for example. with the welfare program that -was advo-
cated. I thought one of the best things that came out of the Nixon
administration was a revised family assistance program. But we,
always have got to have it in all 50 States tomorrow morning, or
really this afternoon, and have it going full steam ahead, whent in
fact if we would have picked about maybe 50 counties in several
States and given it a real whirl. wve might have found out its weak-
nesses, its strengths, and the training needed for it. I think this Dwas
brought up a while ago with the other witnesses.

And so many of these programs require what wve call middle level
supervision and administrative experience, because they are different.

You are working with people who have, different problems than the
normal employment and unemployment situation. But we will come
back to that.

Mlr. Barton, will you proceed now with your testimony.

STATEMENT OF PAUL E. BARTON, SENIOR CONSULTANT,
NATIONAL MANPOWER INSTITUTE

Mr. BARTON. AMr. Chairman and members of the committee, thank
you for the opportunity to speak about these important issues. I have
provided a longer paper to the committee staff, and I have only a few
brief remarks.

Our youth unemployment condition is of course a complex one,
the result of the creation of rapid change and socialization into an
adult societv, erosion of community and extended family, even nu-
clear family, the isolation of large institutions, schools, and workplace
being a major example, a rate of technological changes and concen-
trates the work into a shrinking middle period of life, and a recession
prone economy in which there is a widespread employment problem
affecting all ages.

In a brief period it is possible to highlight only a few of the more
significant elements of this condition. This will be made easier by the
oversimplification of speaking of two employment conditions. The
first, I believe, is the result of inadequacies in institutional relation-
ships and behavior of the kind that created problems in the transition
from school to work in a boom year like 1969, as well as in a recession



70

year like 1975 and 1976. And the second is the result of a deep reces-
sion where unemployment is still as high as in the worst months of the
1958 recession.

With respect to institutional relationships and behavior there are
the following points I would make: One, the most striking fact not
widely known is that between two-thirds and four-fifths of employers
hiring for what might be called regular adult jobs simply do not hire
persons under 21 or 22 years of age. And there have been four or five
major studies over the last 6 or 7 years which document that, I think,
rather completely. That is 4 or 5 years after youth received their high
school diploma. With those employers, what you studied in school and
how well you did isn't going to matter much for quite awhile. Purely
curriculum reforms don't touch this problem.

Two, the time trap mentality of how dividing life into segments,
with the youth period for formal education and adulthood for only
work, creates the necessity for a sudden transition from education to
work. A phasing process where both education and industry are co-
operatively involved would keep youth from slipping between these
two bureaucracies which are seldom on speaking terms with each other.
And yet few now have the option for a phase transition.

Three, the most obvious of the links between education and work are
left unconnected.

Senator Humphrey referred to this a little bit earlier. Few schools
provide job placement services to their school learners, although they
do attempt college placement services with what limited resources
they have.

The Public Employment Service started in the early 1950's to pro-
vide a one-shot counseling and placement service in the senior year.
But that activity has dwindled to the point where no separate records
are now kept.

Secondary schools have only about one person-year of counseling
time per 1,000 students, and very little of that goes to career planning,
particularly for those not getting there with the college degree. All
of this is complicated by a dearth of occupational information avail-
able at the local level, and in forms easily used by students.

Four, employers, parents, school counselors, and young people are
confused by child labor laws. This confusion was documented in a six-
city study conducted by the National 'Manpower Institute. It is not
that we don't need child labor laws. We do. But there are overlapping
Federal and State laws, and there needs to be just one or the other
with special information explaining what can and can't be done.

Five. In this area of institutional relationships that I have distin-
guished from just the plain shortage of job opportunities, we are, I
believe, going to have to rely on a process to create the necessary link-
ages, rather than new progriams with very large bureaucracies. What is
involved is-and many of the previous speakers and members of the
committee have commented on it, I believe, in one way or the other-
collaboration at all levels, but particularly the local level, among edu-
cators. businesses, labor unions, the voluntary sector, now organized
into such an organization as the National Collaboration for Youth,
parents, and just effective citizens.
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While the name is not important, the National Manpower Institute
has called for the creation of community education work councils as
a means of accomplishing collaboration and commencing that kind of
a process at the local level.

Rather than searching for standardized approaches, the one best
way, we will have to build on whatever leadership initiative there is
in the community. And it can come from various places. It can come
from schools, it can come from employers, from unions, or any other
source. And rather than segment responsibilities at the Federal and
State level among government organizations responsible to particular
clientele and professional groups, we need to find means of drawing
them into shared responsibilities for a goal which transcends their
narrower organizational objectives. In short, the cement that binds
society in the vital process of admission to adulthood is loosening. The
need is for reenforcement which unites; not new organizations with
narrow and preconceived missions which perpetuate segmentation.

The second youth employment conditions is simply the lack of
enough jobs, of which there has been considerable discussion already.
A deep recession is of course the basic reason at the present time. But
I think this should not be permitted to mask what has been a long
term decline in youth employment in the inner city.

In 1954, a couple of decades ago. the proportion of white teenagers
eml)loye(l was 43 percent compared to 38 percent of black teenagers.
Now, that is a significant difference but not a huge one. But in 1974 the
white proportion employed rose to 49 percent, up from 43 percent.
Tile black proportion fell to 26 percent, with only about one out of
four employed by 1974. The full brunt of the recession was felt
in 1975. And the percentage of black teenagers employed fell further
to 23 percent.

We cannot talk about a phased transition from school to work if
there is no work to be phased into.

The inability of our economy to maintain a more even growth, and
the increasing constraints on growth, as traditionally measured at
least, and the simultaneous enlargements of the demand for productive
roles f rom youth, minorities, women-and it is coming, the older people
we retired from our technological economy-exceed the scope of this
analysis. But it must be pointed out that such disruption in the total
system makes uphill sledding to improve the functioning of important
parts of it, such as the youth transition to work.

So as we work to improve institutional linkages and encourage
community initiatives, we need to enlarge the number of productive
roles. A good deal of this will likely have to occur in what is broadly
termed the service sector. What comes to mind most readily is coim-
munity service: those needs identified by the community itself that
strengthen the forces within the community as well as those that also
aid in the pursuit of the longer range goals suggested in these
remarks.

When you talk to any group and ask the question. you-, will find that
no one believes there are enough jobs. But if you ask if they believe
we have rin out of work that needs doing, che answer is a loud "no."
Both the doing of it and the experience youth gains in the process
are important.
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The proposal of Willard Wirtz in his recent book "The Beunidless
Resource" for the creation of community internships captures both of
these elements, I believe, of helping youth and helping the community.
There are now enough related efforts in the area of youth and service
programs so that a base of experience now exists for wider applica-
tion where we would not have to proceed solely on the basis of logic.
However. I see AMr. Donald Eberly from ACTION in the audience and
lie knows more than anyone about present experience such as -ervice
learningg, action learning, and a whole series of efforts that have been
given trial runs.

Thus in closing, AMr. Chairman, I believe there are two youith enm-
ployment conditions. one requiring improved access to the employment
system for youth, and the other requiring the numerical enlargement
of productive roles for youth.

[The following paper was attached to -Mr. Barton's statement :]
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YOUTH TRANSITION TO WORK:

THE PROBLEM AND FEDERAL POLICY SETTING

Paul E. Barton

The period since World War 11 has been, by standards of achievement
long applied, the best of times for American youth; it remains to be seen
whether the achievements of this period have been entirely to our
advantage or, whether in protecting youth from the harshness of adult life
we may have gone too far and made it harder for them to live as adults.

Affluence combined with perhaps the most youth-centered culture in
history has enabled the prolonging of childhood, for most youth at any
rate, for six or seven years beyond the time when the physical ability to
do society's work commences, the time that,in fact, provided the natural
break from childhood during all but the most recent period of man's
existence. During the late 1940s and not before, the word "teenager"
came into existence, to provide a label for a population physically mature
yet still cared for.

The swing generation's teenage children were without adult jobs
during this extended period of preparation for adult life but not without
resources; cars appeared as transportation to high school and college, the
music and recording industry found its largest market ever, and special
charge accounts for teenagers were advertised by department stores.

Increasingly, these youth grew up in suburbs, saw people around
them living as well as they did, associated mostly with other young
children with still young parents, were transported by family station
wagons to extracurricular affairs, and were treated to what was thought
to be the best in high school education, which more and more took place in
institutions with 2,000 to 4,000 students. Taught to live as part of an age
group, they learned their lessons well, and by the time those who were
going to college got there, their views about the conduct of national and
international affairs, and the manner in which those views were expressed,
turned out to be quite different from those of their parents' generation, or
perhaps any American college generation before them (a comment not
rendered in judgment but in reminder that a lengthening period of
protection and attendance in society's institutions of socialization did not
result in a passing on of parents' views and values).

The younger sisters and brothers of these college students and the
children of those who had been too young to fight in World War 11 found
the schools even larger, saw alcohol replaced with hard drugs-which were
available as early as junior high school--turned against the expensive
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clothes that youth before them had worn, and found accommodations for
living together in vans, whereas their predecessors had had to settle for
evenings in the parking lots of suburbia's shopping centers: Despite these
outward differences between teenagers today and those who were
teenagers during the mid 1950s and early 1960s, the prolongation of
childhood, in whatever guise, remains the status quo, and most affluent
middle class youth today are still going to college.

This is the situation of youth most visible to those Americans who
matter in terms of power in the institutions of employment, education,
and government. The rest of American youth, those stopping their educa-
tions at high school or earlier, must be making it somehow, but no one
knows quite how that process is working. Often, it isn't. Until the riots of
the 1960s, the public knew, only if it read of such things, that blacks (still
called Negroes then) were moving rapidly to the centers of the major
cities, and that the city surely wasn't the promised land. Claude Brown's
life exemplifies what teenagers were doing in the crowded city center and
still are doing: fighting for their reputations on the streets by age 12,
being pushed into early motherhood, seeing all too clearly the inequalities
and irrationalities of a welfare system, and missing out on a critical
element of socialization into the work world: having fathers and mothers
who can get stable jobs providing incomes that cover the essentials of
living. Only the successful few are making it to the suburbs, and when
they get there they are too far away to be what the sociologists have
come to call effective role models.

Those who stay in rural areas see little hope there for a career,
unless family resources are sufficient for the conversion to agribusiness.
For the most part, though, youth aren't staying on the farm. In poorer
states their education is likely to be substandard, which is no help in the
city; and if vocational education is available, it is likely to be in
agriculture and is no help for most of those who study it.

The disparities in adult society have been, not surprisingly, visited
upon the young, and the schools have proved unable to achieve equality of
abilities among youth of different races and economic classes, a task
many seem to think is the schools' and theirs only.

No one knows what the extended protective shield for the coming of
age of middle class youth will mean for their lives and their children's
lives. As for what is happening to the youth trapped in the cities without
community, and often without family or resources, the shape of their
future cannot be discerned in detail either; we can, however, be sure
enough that it is not a benign influence for the individual or for society.

This extension of childhood for the middle class, combined with the
growing isolation of the big junior and senior high schools,' leaping
technological change, frequent, sometimes chronic labor surpluses, and
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the containment of blacks in the center city while the jobs (especially
ones youth could hold) were shifted to the suburbs, has resulted in some of
the worst of times for youth, or at least a dramatic break from the past in
regard to the age of admission to adult society.

The growing portion of youth starting college, and the growing
portion of corporate decision-makers whose sons and daughters comprise
the one out of five youths entering the full-time labor force with a college
degree, has probably had the effect of increasing the social minimum age
at which youth are permitted. to enter most forms of regular adult
employment. Although it is entirely a matter of conjecture about cause
and effect, the age of entry into regular employment seems to advance
with the expected age at which the middle class emerges from college;
the facts, at least, are consistent with such a proposition.

It is on such critical matters as this that our excellent statistical
system leaves us in the lurch. One could point to a rising youth unem-
ployment rate over time, only to be confounded by the fact that youth
employment has increased as fast as the youth labor force.2 Closer
inspection reveals that this employment increase is almost wholly in part-
time jobs for students, that students get these jobs rather quickly (at least
in nonrecession periods) but move about so much during the year--summer
job to part-time job to Christmas job--that they are cropping up more and
more in the official count of unemployment. It is almost as if things had
gotten turned around, with the unemployment rate advancing to reflect
the greater success of youth in locating these kinds of jobs.

The story, then, is not in the unemployment rate, or the employment
rate either, for that matter. The better question is "At what age will
employers hire youth for regular full-time jobs of the kinds that adults
hold?" The answer is not to be found in the unemployment statistics at all
but in a number of special studies conducted over the last half decade.
The composite results are that from two-thirds to four-fifths of employers
do not want to hire young people for regular jobs until the attainment of
age 21 or thereabout.3 For the four out of five who enter the labor force
without a college degree and who want to do it between the ages of 16 and
20, the extended childhood period must continue, even when society has
conferred the last year of its free 12 years of education at age 17 or 18.
The high school diploma received at this age cuts little ice; the graduate's
success is not much different from that of the dropout in the several years
before the age of 21.4

Perhaps employers would dip below age 21 if they were hard pressed
to do so by rapidly expanding markets. But the years have been few when
workers were in such short supply as to require such action. The effects
on youth of a chronic labor surplus are compounded by the way
technological change affects manpower requirements. Although such
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change cannot yet be indicted for eliminating more jobs than it creates, it
has to be a large factor in the condensing of work life toward the middle
years, causing people to enter regular employment at an older age and
retire from it at a younger one.

With youth seemingly less critical to the needs of industry,
employers thinking of youth the age of their offspring still in college as
too young to work, and youth walled off in ever-larger schools for longer
and longer periods, the chasm that exists between the world of education
and the world of work becomes more understandable, if not more accept-
able. The opportunity for phased adult experience shrinks, and youth
becomes older as time passes and become less adult at the same time; the
prophesies that they are not ready to assume responsibility become self-
fulfilling.

The comment made a number of paragraphs back about the
unemployment rate tending to be inflated by success in part-time job-
seeking needs qualification. For that ever-larger number of students.
engaging in casual part-time work, the comment is true enough. But for
those blacks facing bleak opportunity in the center city, the unemploy-
ment rate for teenage blacks, even as it shot toward an unbelievable 40
percent in the 1975 recession, was inadequate in the other direction; the
current situation is worse than it suggests. For teenagers, it is more
revealing to look simply at the portion who are employed. The real
tragedy of the black condition emerges with such measures. In 1954, 43
percent of white teenagers were employed, rising to 49 percent by 1974.
In 1954, 38 percent of black teenagers were employed, falling to 26
percent by 1974. There is nothing now on the horizon to change these
trends.

Much has been made, at different times, of the importance of demo-
graphic projections of the youth population and labor force for manpower
planning, and it is legitimate to ask what the projected trends mean for
the future. It is sometimes said that as the members of the post-World
War II baby boom generation move into their late twenties, with the
slower growth, even a decline, of the teenage population in the years to
come, the problem of youth transition to work will lessen. Implicit in this
statement is the assumption that the enlargement of the youth population
was responsible for the rise in the teenage unemployment rate of that
period. But "teenage jobs" fully kept pace with that population growth in
the aggregate; the measured teenage unemployment rate is not a very
useful guide to the existence of a problem. The gap between education
and work, it is posited here, is the result of social, cultural, and economic
changes--altering both the way we treat youth and the way we view
youth--not a matter of population demography. If this is the case, the
problem will not recede just because the tide of youth recedes. On the
other hand, a lessening of demographic pressure cannot help but be on the
right side, and it ought to make matters easier as we tackle basic
structural and institutional arrangements.
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It should be well noted that the population climb among young blacks
did not recede and does not recede in the projections made by the Bureau
of Labor Statistics (BLS). Unfortunately, BLS has not published
projections by race since 1970. Those projections expected 3.3 million
blacks aged 16 to 24 to be in the labor force by 1985, compared with an
actual figure of 2.6 million in 1974. The comparable numbers for whites,
using the same projections, are 17.5 million in 1985, compared to 19.2
million in 1974.5

It is clear now that the quantity of jobs for blacks is inadequate anc
that the problem here includes, but also transcends, improved institutional
linkages; things are going to get worse for young blacks unless some major
steps are taken to create jobs, or to get blacks out to the suburbs, where
the private economy is creating jobs for white youth. It is worth stating
again that closer relationships between the processes of education and
work will help the great bulk of youth; and they will help many blacks, but
just as many blacks will be left behind until something is done about the
quantity of experience opportunities available to them.6

This is the setting of the problem. The federal role in dealing with
it is necessarily a restricted one compared with what must be done
locally, by parents, individual citizens, teachers, and employers. But it is
still an important one and must be attended to with care.

NATIONAL ASSISTANCE: LOCAL ACTION

There is increasing recognition and acceptance of the proposition
that we are too vast a nation and too pluralistic in our decision-making for
many of our social conditions to be altered through uniform national
policies, even less through federal government policies. That assertion is
particularly true of efforts to bring about a smoother transition to
adulthood, where federal, state, and local government and public educa-
tion agencies, individual employers, unions, public employment services
(with their three levels of policy-making), new municipal manpower
agencies, parents, and, increasingly, students, are parties to the process.

On the other hand, it seems to be at the seat of national government
that the need for change is recognized, the climate for change often
conditioned, and the cost of change at least partially funded. This has
been true of almost everything that has happened in the last 40 years in
the manpower arena, including employment services, public retraining of
the unemployed, public employment, and income maintenance. It has also
been true of most of education that has been career specific, from land
grant colleges to vocational education and on to career education. More
recently, the Washington influence has become more subtle, but present
nevertheless, in such projects as the federally funded and appointed panel
that wrote Youth: Transition to Adulthood, the small Labor Department
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grants to stimulate better use of occupational information, and the models
such as Experience-Based Career Education, established with federal
money in four cities for others to emulate.

The limits to handed-down initiatives, from the Washington head-
quarters of one bureaucracy to its local offices, are increasingly apparent.
There can be many reasons for diminishing opportunity for central policy
directions, but a major one is that no one bureaucracy or institution has
total responsibility for the youth transition, and no one command is
capable of trimming the sail.

The ability to discern the general situation from Washington seems
unimpaired, as is the superior financial position to get things started; it is
the ability to accomplish things at the local level, particularly in this
area, that Washington is short on. Given all this, the best approach seems
to be to put the pieces together at the local level, with the initial
stimulation and at least some funding coming from the federal level. It is
out of experience with what local individuals and agencies are able to
succeed in doing together that we will discern what an education-work
policy has turned out to be.

The national role in getting local efforts started will, of course,
require some judgment about what makes sense to get started on; there
has to be some formulation of what is to be tried, if only by way of stimu-
lating local people to think of ways to do it differently. It would be
helpful in this respect to give a careful review of the experiences of those
communities around the country already working on the problem (such a
review is contained elsewhere in this volume).

It is suggested that the appropriate federal policy role is that of
stimulating a variety of local projects that have the merit of bringing
together several of the critical participants in a school-to-work transition,
and of perfecting a number of what would become operational components
of a complete local effort. A great deal of room would be left for local
design, and federal suggestions would be just that and no more. Examples
of suggestions are provided below.

* A number of local councils7 large enough to provide useful experi-
ence, composed of educators, employers, union members, parents,
effective individual citizens, members of community organizations, and
elected students to try to bring back together the now disparate pieces of
the community that formerly took a greater responsibility for the
transition to adulthood. Almost any of the projects and pilot programs
suggested below could be carried out under the auspices of such councils.

* Community employment counseling services for high school stu-
dents, which might operate under guidelines established by professional
guidance counselors but which would have as their purpose the identifica-
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tion and organization of all resources available within the community to
assist youth in learning what occupations are like and how people in them
got where they are now.

* Model employment placement services, working to provide part-time
opportunities for youth still in school, career opportunities for youth
leaving school, follow-up through age 20 or so, and feedback to the schools
about the kinds of barriers to employment success that exist after
schooling is completed. Given the past jurisdictional questions not yet
clearly resolved, it would be useful to have at least four different kinds of
models:

- A high school or consortium of high schools operating the
services.

- The public Employment Service operating them, in a location
accessible to students.

- The schools and the Employment Service operating them
jointly, with shared funding and carefully worked out responsibili-
ties.

- Volunteer service organizations providing the entire initiative
and implementation.

* Community internship programs to supplement opportunities in the

private employment sector, so that all students needing it can have an
opportunity to combine experiential learning with more formal education.
The attempt would be to generate local programs under a variety of
auspices, such as--

- A volunteer citizens committee.

- A committee of heads of major organizations that would have
experience opportunities.

- The education-work agencies, such as the schools, the munici-
pal agency administering the Comprehensive Employment and Train-
ing Act (CETA) and the public Employment Service.

* Model delivery systems for all work experience opportunities within
a community to see how much more employer cooperation and involve-
ment could be gained by efficiently developing opportunities and appropri-
ately matching students and opportunities without many separate ap-
proaches to individual employers.

* Demonstrations --perhaps as part of the above component--of what
community-minded federal employers can do to stimulate an experience
component in education. The combination of federal establishments
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located in a city--including employers holding federal contracts--involve-
ment of the federally funded CETA agency, and public service activities
receiving federal aid, would very likely provide a substantial number of
experience opportunities for students and set the example L private
employers. This is the kind of activity that existing councils of regional
executives could organize.

* A careful demonstration project to find out what difference the
alternating of education and experience makes ir. the stereotypes now held
by employers about the undesirability of young people under 21 as
employees. Employers would have an opportunity to see what capabilities
young workers have, and young workers would have the opportunity to
mature as productive workers. Before-and-after employer attitudes
toward youth would be measured.

* An education program prepared for all employers and school
officials on what federal, state, and local child labor laws permit, as well
as prohibit, with regard to student work experience programs and the
hiring of youth as they graduate from high school. To find out what
impact inadequate knowledge about child labor laws is having, before-and-
after surveys about employer knowledge, attitudes, and actual hiring
practices would be desirable. If the surveys were done in several
communities, the worth of a widespread educational effort could be
evaluated and the most effective approach could be formulated.

* The provision of money to a local school system to permit it to work
out cooperative agreements with private skill training schools, so that
high school students could get skills in approved private schools where
public school offerings were not available. The money would be used to
pay the students' tuition in the private schools in situations where
academic education was provided in the public school and specific skill
training in the private school. There has been a failure to bring about an
integration of the resources available in the community, and exploration
of cooperative arrangements in a few communities might determine how
practical such possibilities are.

* A demonstration public broadcast youth TV program, on a scheduled
basis, which would--

- Advertise its program and offerings in the local schools.

- Solicit job listings from employers and give regular job avail-
ability bulletins.

- Interview panels of people in identical occupations to draw
out what that occupation requires and offers and how these people
had prepared for the occupation and achieved success.
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- Interview employers about what they have to offer and why
youth would want to work for them.

- Interview graduates who have found jobs with regard to their
job-hunting experiences and what worked best for them.

Efforts would be made to see how many viewed the program and who they
were and to determine whether they found it useful.

* Development of a local occupational inventory of entry-level jobs
for graduating high school seniors, done by a consortium of individual
citizens and organizations and made available in each high school within
the guidance and counseling department. Means would have to be
established for keeping the inventory up to date. It would have to be a
listing of organizations generally having opportunities rather than a
precise, current job vacancy record, which requires considerable statisti-
cal expertise and is usually done on a sampling basis.

* Development of an education program or a guide for local
communities showing them innovative models now in existence to better
integrate education and work. The nation is so vast that the likelihood of
any community's knowing what other communities are doing is not very
great. A system of gathering specific information on individual projects
would enable duplication of successful efforts and results.

* A comparison (in one or several local communities) of the job per-
formance of 18-year-old high school graduates, who have been provided
with the necessary on-the-job training with that of older persons doing
similar work, to see if there is, in fact, a basis for the large-scale refusal
of corporations to hire persons under age 21.

These are meant to be only examples. Their purpose is to show that
there are a large number of things to try, based on informed judgment.
Any serious effort to launch a series of projects at the local level that go
beyond efforts now being made by individual institutions operating in
isolation from each other and from the community itself, would turn up
other possibilities worthy of a trial run and might very well reject many of
the above suggestions.

NEW EFFORTS IN EDUCATION

New developments in education at the federal level are quite impor-
tant in the overall effort to improve the transition from school to work.
A few comments seem warranted in the context of the purpose of this
paper, although no attempt will be made to be complete or comprehen-
sive.
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Leadership as Well as Money in Career Education

It should be taken as instructive that the largest influence the
federal government has had on elementary and secondary education since
the response to Sputnik, has been one of leadership, not money. For that
large majority of students not in the accelerated math and science
courses, career education, an approach initiated in late 1970, may be the
most significant federal initiative since vocational education was enacted
into law in 1917. Although many states and localities are not quite sure
how to implement career education in the specifics, they are increasingly
convinced that basic changes are necessary and that the momentum
behind the idea of education as preparation for careers is great enough to
provide the opportunity for change.

Money played some role in the creation of the career education
initiative, particularly in starting the several models, such as Experience-
Based Career Education. But the amounts were so small as to be
insignificant in a multi-billion-dollar public service industry. What has
been started is by and large the result of the personal leadership of
Commissioner Sidney Marland and Director Kenneth Hoyt; the continuing
support given by Commissioner Terrell Bell and David Jesser of the
Council of Chief State School Officers; and the initiative of a number of
individual school officials. Things have been brought to the point at which
enlarged financial resources will now be necessary.

It would be ironic, though, if a movement started and sustained by
individual leadership became dependent for sustenance largely on new
federal legislation and appropriations, while the dynamics of its progress
thus far were ignored. This is not to suggest that a legislative and
financial base is not needed; it is. But it will be tempting to move too
quickly beyond reliance on individuals who can persuade others . . . to
persuade still others.

Within a very short time, a new Commissioner of Education, working
with what funding he had, described the way education for the non-
college-bound had become neither good general education nor a means of
entering adult employment. Then he proceeded to tell educators what to
do instead. Gaining the confidence of practitioners and the understanding
of those who had long played important roles in the preparation of youth
for employment, was the job of the new Director of Career Education,
with the support of the Commissioner of Education. The judgment must
be that, by and large, the climate of receptivity has been greatly
improved.

Continuing skilled--and adroit--leadership from Washington is an
essential, and that leadership's largest contribution at the present time
will be to assure that those placed in leadership roles at the state and
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local levels are people who understand the need, and who have the skills,
to influence educational policy and practice. There cannot be--should not
be--federal direction over who is appointed to these posts, for these are
state and local matters. But the leadership that creates the climate for
encouraging careful selection, and cooperation from other elements of the
education establishment, will have to come from those sponsoring the
effort in Washington.

The selection of such individuals up and down the line will not very
likely result from legislation, policy pronouncements, or grant guidelines.
It is rather a matter of the personal efforts of effective leaders. The
proposition is that the most important career education matter is
personnel, for if recruitment is handled poorly at this stage, all else will
come to naught.

Limits of the Classroom

The originators of career education were clear in their recognition
that the classroom is as large as the community. The natural tendency of
educators, however, is to do what they have always done, which is to
reduce the world outside to what can be put into a book or a lesson plan or
to what can emanate from an instructor.

The difference in method is important enough so as to transfer the
burden of proof onto those who would abstract the outside and bring it in,
with the presumption being that what exists in the present can be best
understood through observation and participation. This leaves much to be
learned about the past, and about what is generalized by adults who have
many experiences, for classroom material.

From the number of times one hears the term "hands-on experi-
ence," it would appear on the surface that all is well. But we should not
assume so, and the record-keeping system for tracking progress in
implementing career education should be designed to tell us where
progress is taking place. Education has increasingly meant that youth
were delayed from joining those who were doing; it would be ironic if
career education were practiced in such a way as to reinforce this trend
rather than reverse it.

The question of what kind of education is appropriate for the class-
room and what for the outside world has perhaps even greater relevance
for vocational education, since it teaches specific job skills in the
classroom and also provides general theory and basic education to
supplement skill training. The matter has too often been approached on a
pedagogical basis when it is really a rather practical question of what
works and what does not.
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The process of deciding on an appropriate vocational education
curriculum ought to be carried out on the basis of how employers hire and
train in particular industries in a particular community. If they hire on
the basis of skills received in a vocational classroom, it makes sense to
teach those skills as long as the access of youth to jobs is actually
increased and the broader purposes of education are not forsaken. Where
employers do their own training and want it that way, it is not a wise
investment to train youth in public classrooms. These are matters that
can be determined by asking employers what their practices are, what
they want them to be, and whether it makes sense to change them. If all
vocational education courses were established only after a determination
of how employers' labor supply is actually met, much of the doubt that
seems to hang over vocational education might disappear.

Assuming Responsibility Without Ability

The very term "career education" suggests that careers can be had
through education. They can, but only to some extent. It has become
increasingly recognized that we have loaded too much responsibility for
socialization onto the schools, and that they are unable to compensate for
all of the failures of other institutions. Schools do have limits in their
ability to correct the effects of broken homes, bad parenting, the impact
of racism, and so on. There are enough factors other than education
involved in whether a young person actually lands a regular adult job when
schooling is completed so that educators would be wise to be wary of
seeming to take all--or even most--of the responsibility for assuring
access to quality employment for youth. With regard to youth who do not
go beyond high school (about one of every two of them today--a group now
growing) most employers just do not hire them for regular adult jobs until
they are about 21 years old. It is not likely that a change in what is
taught within classrooms is going to significantly alter employers'
practices, for hiring is not now based on objective studies of youth
preparation and performance ability.

The point is that educators are not going to be able to go it alone
and would be well advised to announce to employers and parents and to
other community institutions that they share responsibilities with the
schools. Better, these several responsibilities would be best met through
collaboration at the local level, and the most successful career educators
will very likely be those who organize such collaborative arrangements
rather than just receive classroom materials.

There is probably already considerable confusion in the minds of
students, parents, and the public between education for careers and access
to careers. Education does not assure access. The problem is in identify-
ing that portion of access that can be facilitated through teaching in
schools or through better access to occupational information through
schools or through better matching of desires and opportunities through
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counseling, as compared with the portion that is controlled by race and
sex discrimination, arbitrary employer hiring requirements that exclude
youth, and the fact that most specific skill training--more often than not

by employer preference--is provided in industry, not in public schools.
The relationship between educators and students is only one part of the
work of career educators; teaching the public how access to employment
is obtained, how it is denied, and how other guardians of access can widen
opportunity, is most of the rest of it.

Federal Attention to Counseling and Guidance

The counseling and guidance profession has taken its share of the

blame for the little that is done for non-college-bound youth to enable
them to make it in the job world, and many in that profession would agree
that attention has been going disproportionately to assisting in college
choice. Further, the attempt to professionalize the function went far
toward thwarting the development of people who if given professional
supervision could be of considerable help to youth, as well as helping to
overcome what all recognize as a shortage of people to do the job.

While other aspects of education have received considerable federal
attention, the counseling and guidance function has largely been ignored,
and no legislative base for improvement has yet been laid. The profession,
through the efforts of the American Personnel and Guidance Association,
has displayed a sensitivity to the existing situation and has formulated
legislative remedies that would go a long way toward giving youth the

assistance they need in negotiating the job world, through a reorientation
of the whole function, through the retraining of existing counselors, and
through a greater recognition and use of paraprofessionals.

At this point, responsibility for the next steps lies as much with the
Congress and the Executive Branch as it does with the harried counselors.

MEASURING THE TRANSITION

Although America has the finest measurement system in the world,
the system has served to illuminate the adult situation much better than it
has the transition period to adulthood. It must also be recognized,
however, that the Bureau of Labor Statistics, the Employment and

Training Administration, the Office of Education, and the Bureau of the
Census have assembled a mountain of information about youth. But it is

still a valid point that a sharper focus on the transition process would have
prevented events from drifting as much as they have toward a situation
now demanding national attention. As was suggested earlier in this paper,
the youth story is not easily read from the available statistics; in fact it is

easily misread, and has been, as evidenced by the attention paid to
teenage unemployment rates alone.
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The insufficiency of present quantitative information is not really
traceable to failures of the statistical agencies. What has happened is
that in the last few years we have developed a different perception of the
situation--a concern with qualitative aspects of the coming of age, and
particularly with the role that institutions and the relationships among
them play in determining whether admission to adulthood is being
encouraged or facilitated, or made increasingly difficult. Given this fact,
it is hardly reasonable to expect all the appropriate measurements to be
at hand.

There is now enough consensus among policymakers and academic
observers to start discussion of what we will need in the future (1) to see
where matters now stand as we set out to improve the situation and (2) to
see whither we are tending. A few specifics will be set forth to stimulate
such discussion.

* While it is perfectly acceptable to maintain traditional labor force
statistics on youth for consistency and completeness, those measures need
considerable supplementation. 8 As consensus grows that education is a
combination of real experience and schooling, the traditional "labor force"
concepts have less meaning. What we want to know is how many youth
are getting experience and what kind they are getting. While work for pay
may be the most prevalent form of experience, it is not the only kind. In
arranged work experience programs there are as many who argue that pay
should not be involved as there are who argue that it should. If experience
opportunities are to become sufficient, much greater reliance will have to
be placed on those activities traditionally bearing the "volunteer" label,
and greater reliance will have to be placed on local public service
opportunities--termed "community internships" by Willard Wirtz. The
career education movement is developing "work exploration" as early as
the junior high school level, so that what might be called experience
shades off into what is meant to be familiarization with the variety of
jobs that exist in the American economy.

What this means is that our statistics must capture the experience
component of education, in such a way as to understand what these dif-
ferent kinds of experiences are and how much the opportunities are grow-
ing. We should also know how many are in some way tied to the planned
process of education as well as how many represent solely the efforts of
the students.

Although it is not considered appropriate in regular labor force
statistics to ask whether a person "wants" a job, as opposed to whether
that person is actually looking for one, the distinction is more useful in
the case of youth in school. How many experience opportunities we have
should be compared with how many are wanted. Further, as the
availability of experience opportunities becomes the concern of educa-
tional institutions as well as of the individuals in them, the surveys should
include the institutions so as to determine unmet needs.
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* It is remarkable that we have been so careful to count school
enrollments and paid employment status and have given so little attention
to training. "Training" obviously overlaps with enrollments in schools,
where job skills are frequently taught, and with experience, where job
abilities are frequently absorbed. Despite the overlap, there is a lot of job
preparation that will not be included in schooling and experience counts. 9

School enrollment statistics include only regular schools granting high
school diplomas and postsecondary degrees, excluding many private
schools, apprenticeship programs, formal training programs provided by
private and public employers, and public programs under the Comprehen-
sive Employment and Training Act and other manpower programs.
Schooling, experience, and training are the three means of transition from
dependent status to adult worker, and training is hardly measured at all.

* While it would seem reasonable in statistical samples designed for
the entire labor force to lump 16-to-19-year-olds together, and sometimes
16-to-2 1-year-olds, such would not be the case for special statistics
designed to track the transition process. Although the early years of
existence are when the explosion takes place in the development of cog-
nitive capacities, it is in the 15-to-20-year-old period of life that there is
acceleration in development in terms of entry into adult society. The
search for a mate commences, independence from parents is asserted,
employment relationships emerge, behavior patterns are tried on for size,
and for most young people, some accommodation to the society created by
those born before them is made. As parents around the age of 40 will
testify, these changes occur at breakneck speed.

From the point of view of society, ages within this period also differ
greatly. Special employment laws affect all youth under 18 but have
greater impact on youth under 16. For employers-at least those using
"adult" labor-youth under 20 or 21 are largely viewed as not ready for
employment. The law, depending on the state, establishes the age of
majority somewhere right in the middle of the typical age class of
government statistics.

The point of all this is that the circumstances of youth vary greatly
with as little as one year's difference in age, and the averaging of ex-
periences across four to six years is not likely to reveal much that is
useful about the transition process, which to such a large extent takes
place within that four to six years. The record-keeping should begin at
about the time when the assertion of independence from the family
commences, and when serious efforts within education (and the larger
community) should commence to provide learning experiences-say around
age 14. It should continue until the age at which most define entry into
adulthood, which would very likely be at age 21 if the matter were put to
a vote. And the reporting should proceed at one- or, at the most, two-
year age intervals.
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* The major statistics covering this life span are for the "civilian
noninstitutional population." Whether one is or is not in an institution
seems to define the right to be counted in those statistics by which the
health of the society is judged. When a 14-to-21-year-old spends a sub-
stantial period in a health, penal, or military institution, there is likely to
be all the more reason to take the pulse of the transition process. It is not
a matter requiring a lot of words. The facts are, however; that a
significant proportion of the youth population pass through such institu-
tions at some time in their lives, and the character of that experience
may be a major factor in shaping the rest of their lives. Any report on the
nation's youth in the terms suggested above--in fact, even in the terms
already being rendered--ought to include all young people.

GETTING IT TOGETHER

There is now a long history of the federal government's talking about
"the transition from school to work" and "bringing education and work into
a closer relationship." In the early 1960s, federal attention was riveted on
the high school dropout problem, "social dynamite," in the words of James
Conant. It went unrecognized then that even high school graduates did
not have regular jobs to drop into, unless they pursued college educations.
The realization that those who had been born in the post-World War II
baby boom were hitting the labor market focused attention on whether
there would be enough jobs to absorb them. Both these developments
steered attention away from the trends toward institutional separatism
and the growing distance between the world of experience and the
lengthened portion of life being spent in the classroom.

The matter of closer institutional relationships came under examina-
tion in the late 1960s in the Departments of Labor and Health, Education,
and Welfare (HEW), the result of a mandate issued by the President in the
1967 Manpower Report of the President . The requested joint report was
duly submitted and at the request of the White House, turned into specific
action recommendations. A legislative proposal was drafted for a
"Partnership for Earning and Learning" between Labor and HEW that
would have required joint efforts by the two Departments. It never
emerged from the Executive Branch.

In the early 1970s, at the initiation of the Secretary of Labor,
another extensive policy development exercise was begun, with the parti-
cipation--and eventual agreement--of the Department of Commerce and
the Department of Health, Education, and Welfare. Cabinet changes just
before the matter was to be placed before the White House sidetracked
that effort.

The President's speech at Ohio State University in August 1974,
calling for a closer relationship between work and education and request-
ing the three Cabinet Secretaries to prepare an action plan for him, has so
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far resulted in nothing, although Cabinet-level memoranda have been
publicized in the press. Again, several changes in the heads of the three
Departments have occurred during this period, each time necessitating a
pause for a new Cabinet member to come to grips with the work and
agreements of his predecessor. At each step the interaction of White
House and Office of Management and Budget staff, with the recommenda-
tions of the three Cabinet agencies, has worked to postpone action rather
than to bring it about. The public, of course, is in no position to judge the
reasons that action has not been forthcoming. Another important
element, within the last year, is the existence of the National Commission
for Manpower Policy, which has a strong interest both in the substance of
the matter and the problem of coordinating activities among the federal
agencies with the greatest involvement, all of whose heads are members
of the Commission.

Thus far, cooperative effort at the staff level among the three
Departments has been considerable in laying plans for what could be done,
with a greater recognition of what they have the power to do based on
some rather strong mandates in existing legislation and appropriation acts.
The possibilities for a federally aided initiative still appear to exist. The
history of the last seven or eight years being what it is, however, there is
limited encouragement for supposing that ad hoc joint planning efforts
depending on implementation by officials here today and gone tomorrow
are going to result in very much. If the forces of institutional separation
are so strong among federal Cabinet agencies that joint effort in the
interest of smoothing the transition to adulthood is seriously hampered,10

it only underscores how much the state of affairs has been allowed to drift
in a direction not at all favorable to the nation's youth.

Hard as it may seem, the only workable arrangement is likely to be
in having each of the three Departments give up a bit of its institutional
sovereignty in order to create something in which the pieces are fitted
together. If organization of the federal establishment continues to be
around client groups and professional establishments, as it seems likely to
be, accommodations will need to be found that depart from both past
practices and traditional principles of federal administration. At present,
federal organization mirrors the situation at the local and state levels,
where forces are increasingly centrifugal. The Commerce Department
reflects the disinterest and noninvolvement of the business community in
education affairs, although with some recent inclinations to do otherwise.
The Department of Labor has settled in to defining manpower policy
largely as whatever a CETA prime sponsor thinks it is, usually meaning
training and public employment for the disadvantaged, all of which does
not include any restructuring of basic institutional relationships, although
there are recent indications of a clear intent to do more. The Labor
Department's new National Occupational Information Service has required
the participation of state education departments, and represents a new
initiative based on collaboration. The Office of Education has a large
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amount of autonomy to carry out legislative mandates. Although career
education is still largely an idea of educators to be implemented in the
classroom, it has extended itself into employment and community in its
advocacy of the actual exploration of careers outside the school grounds.
The National Institute of Education is clearly interested in local
collaborative arrangements and has made a major contribution with its
Experience-Based Career Education models.

What may work better than these somewhat isolated efforts is the
creation of a mission and a small staff by the three Cabinet Departments,
but operating outside any one of them. The staff director should be
accountable to the responsible Cabinet Secretary or Secretaries and
should receive operating funds and specific delegations of authority from
them. Some such arrangement has probably been discussed within the
Executive Branch; no claim of originality is here advanced.

The purpose of this combined effort would be to increase the number
of participants involved in the process by which youth achieve adulthood,
to bring about an interlocking of the institutions that youth have to
negotiate, and to draw out resources now dormant in the community. This
aim would very likely be best realized by the government's providing
some, but not all, of the funding for local projects (of the kind suggested
earlier), organized with some element of local initiative and nurtured but
not controlled by government. It would, without doubt, require sensitivity
and a sense of balance for government to spark change without igniting
the tendency toward government programming and control.

A staff under the direction of the appropriate Cabinet Secretaries
with a mandate to operate without the blinders of clientele and profes-
sional representation would need the breadth of understanding to realize
that it could not-indeed should not--be totally freed from these concerns.
Subunits of each of the three Cabinet agencies have been charged by the
Congress and their Department heads with specific--and legitimate-
functions. It is neither necessary, desirable, nor likely that a czar could
assume line direction of their activities. Rather, the lines of power should
be clear enough to allow the achievement of cooperation; what is wanted
is that the agencies carry out their responsibilities with greater
collaboration with others and that they contribute their share toward a
goal pursued in a locality by a number of individuals and institutions,
rather than just one. The government cannot organize wholly around
function, or at least that type of organizing has not proved achievable in
the past. Certain goals, however, cannot be achieved with the separation
that results from clientele lines of organization, the present basis on
which HEW, Labor, and Commerce have been assigned their duties.
Therefore, some blending of the two is called for. Needless to say, this
blending is worth doing carefully, with an attention to stability that goes
beyond a dependence on a continuation in office of all the Cabinet
Secretaries, Under Secretaries, and Assistant Secretaries present at the
creation.
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CONCLUSION

The situation of youth today in the transition to adulthood is to be
found as much in examining what we do with our affluence as how we
suffer deprivation; as much in thinking through the prolongation of
childhood in which youth are kept from adulthood as in pushing youth onto
the factory floor too soon, as we did earlier in the American industrial
revolution; as much in the success of developing huge professional
institutions, going their separate ways, as in muddling through with
amateurs and suffering the privation that went with smallness of schools,
businesses, and towns; and as much in the perfection, sophistication, and
continuity of our statistical measurements as in the chaos that results
from changing them.

The emphasis here has been on the possibilities of a helpful federal
initiative, because that is the responsibility of those who commissioned
these papers. This emphasis led quickly to the problem of marriage be-
tween federal concern, analysis, and financial resources and community
initiative. The necessity for collaboration among the federal power
centers was posed as at least one precondition for success. . . or for
courting the communities, for that matter.

Any problem of breakdown in the youth transition raises a question
of society's continuation. Any aid that federal policy and money can
provide depends for success on clear recognition of federal limitations as
well as capabilities; and the same willingness for cooperation-collabora-
tion--among its disparate organizations that it must ask of states and
communities.
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NOT ES

1. See James Coleman, et al., Youth: Transition to Adulthood
(Washington, D.C.: Office of Science and Technology, Executive Office of
the President, June 1973) for a thorough analysis of historical trends.

2. Except, of course, during depression periods like 1975.

3. See particularly the studies of Diamond and Bedrosian, Gavett
(Bureau of Labor Statistics), and the National Manpower Institute. The
results of these and others are summarized in "Youth Unemployment and
Career Entry," by Barton, contained in Labor Market Information for
Youth, edited by Seymour Wolfbein.

4. See particularly the work of Jerald Bachman and Project Talent.

5. BLS has made more recent projections of the labor force, but not by
race, because new population projections by race are just becoming
available. The 1970 projections are out of date, since labor force
participation rates for black males and females are running substantially
below those projected for 1975 back in 1970.

6. Many of the Comprehensive Training and Employment Act (CETA)
programs try to get at this problem, buy in inadequate numbers and with
little attention to the kind of experience that really helps in the job
market. "Public service employment" seems not to be gaining favor; some
form of "community internship" shaped at the local level may have to be
tried.

7. The purpose and function of Community Education-Work Councils is
treated at considerable length in The Boundless Resource by Willard Wirtz
and the National Manpower Institute (1975).

8. A respectable argument can be made for replacement rather than
supplementation, and for the elimination of in-school teenagers from the
national labor force measurements.

9. For a full development of the concept of the "training force," to
parallel the "labor force," see A Critical Look at the Measuring of Work,
by Willard Wirtz and Harold Goldstein (National Manpower Institute,
1975).

10. This recognizes, of course, that federal--or even state and local
government--effort is only a limited part of what must also be a private
and community affair.
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Chairman HUMPHREY. Thank you very much, Mir. Barton.
We will have our third witness, and then we will come back to the

questioning.
Mr. Anderson, thank you for joining us today.

STATEMENT OF BERNARD E. ANDERSON, PROFESSOR, THE
WHARTON SCHOOL, UNIVERSITY OF PENNSYLVANIA

Mr. ANDERSON. Thank you very much, Mr. Chairman. I have sub-
mitted a statement that can be published in the record of the hearings.
I will try to summarize that very quickly so we can have questions
and answers, perhaps.

Certainly while the problem of youth is serious in general, I think
the problem of youth in the inner city is much worse. When viewed
in the light of other youth problems the conditions can only be called
dreadful. And most importantly, it has gotten progressively worse
in both good times and bad. By any measure of social and economic
well-being, the condition of youth in the inner city, is in a deplorable
state. If we just look at unemployment rates, for example, we find
that black youth have experienced an upward trend in unemployment
rates which have consistently been above 25 percent since around 1959
or 1960. It is now in the neighborhood of about 40 percent.

And not only that, we can look at the withdrawal of large numbers
of these youth from the labor force, that is, they are neither employed
nor lookmg for employment. The labor force participation rate among
black youth aged 16 to 19 has declined from about 46 percent to less
than 41 percent over the past 16 years, while the participation rate
among white youth of the same age has increased. That means several
things. First of all, it means the measured rate of unemployment does
not begin to indicate the full degree of the problem of joblessness for
this group. It also means there are serious implications associated with
the labor market experience. The fact is that large scale joblessness,
the inability to be productive, the inability to find work, the inability
to feel a sense of identity associated with work, will lead large numbers
of black youth to question the fundamental values on which the Na-
tion is based.

We are a Nation which believes in the work ethic, we believe the
only virtuous man is one who lifts himself by his bootstraps. And
here we have large numbers of young people who cannot hope to have
any kind of work experience during the very formative years.

There are a number of factors which explain that. One, I think, is
the decline in the number of semiskilled and in some cases unskilled
entry level jobs for inexperienced young people. Many of the jobs
have left the inner city and have moved to the suburbs. Many have
gone to other regions of the country from the northeast and the Mid-
-west. And many have even left the country. This reduces the pool of
job opportunities that traditionally have offered ports of entry for
young people into work.

Another factor I think is a decline in the number of small shops and
businesses in the cities. I can recall when I was a teenager in Phila-
delphia I had a job as-they used to call us soda jerks-in a little
drugstore adjacent to the University of Pennsylvania campus where
I am privileged now to be a member of the faculty. That store no longer
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exists. They tore it down 3 years ago to make way for a new building,
but did not obtain development funds, so now it is a vacant parking
lot. The point is that this sort of thing has happened in many com-
munities. WVhere are the small drugstores anymore? Where are the
small neighborhood shops? AlTe have large supermarkets, but young
people can't be employed there because of the union restrictions and
the high wages and other barriers. We have a situation in which many
of the places of employment, where young people traditionally found
jobs, have gone out of existence. And they haven't been replaced by
anything.

Another factor. I think, that diminishes the employment opportuni-
ties for youth in the inner city is the deterioration of public educa-
tion. The quality of public education in the inner city is dreadful. A
recent study in Philadelphia showed that about 40 percent of the
zradnates of the Philadelphia public school system did not have the

reading competence of the 10th grade.
Several years ago I had the privilege to do a study for Reverend

Sullivan of the OIC. I know you are familiar with that.
Chairman HuIi[PtnRE'. Yes.
Mr. ANDERSON. We found that a number of the young people com-

ing to OIC for training were graduates of the Philadelphia public
school system. Many of them did not have competence in reading suffi-
cient to permit thein to fill out the application form. That diminishes
employment opportunity. What we can do about that, quite frankly,
I don't know.

Finally, it must be said that racial discrimination against black
youth in the inner city is a very serious problem, and further di-
minishes their employment opportunities.

Now, we can go on and on and identify the problems and the di-
mensions of the problems. I have done that in the paper.

Chairman HraNtrrREr. You also made note in your paper that a
large number of inner city youths are in communities in which there
is a dwindling number of jobs in the inner city itself.

Mr. AN-DERSON. In the inner city itself, yes.
Chairman HuMPHREY. So that it is complicated in several ways.

People are not always mobile. I hear people say, well, there is really a
shortage of workers in Arizona. The fellow at Thief River, Minn. is
not about to get on his bus and leave his wife and three kids and mother
and sick grandmother and take off for Arizona if he really doesn't
have to do it. If it is a matter of life and death he may do it. But if he
has got a little unemployment compensation or savings he is going to
hang on.

Mr. ANDERSON. These problems have been identified by others. I am
not the only one who has called attention to that. I don't want to be-
labor that. I think many of us know what the problems are.

I would like to turn very briefly to some of the solutions that we have
designed and tried to implement over the last decade.

The principal direction of policies designed to assist youth seems
to have been in the Neighborhood Youth Corps and the Job Corps.
The Job Corps was designed specifically for the disadvantaged and
the hard core, as I think they were called, and had resident training
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centers but moved later to nonresidential training centers. I think
that the major training program really has been the Neighborhood
Youth Corps. Unfortunately I think the evidence will show very
clearly Neighborhood Youth Corps simply has not worked, especially
the summer sessions. Far too often the summer program turns out
to be nothing but make work that has no redeeming value. In fact,
all too often in cities like Philadelphia and New York the young
people are hired in the summer to scrape the grafitti off the poles
that they have been putting on for 9 months during the academic
year. And for all the value there is in that, the fact is that there aren't
very many employers that are going to hire these younger people to
scrape grafitti off the telephone poles.

The other criticism I have of the Neighborhood Youth Corps is
its limited implementation through Government organizations. The
private employers do not participate in this. Community-based orga-
nizations do not participate. To the extent that anyone other than
a Government agency participates it is at the behest of the State and
local crime sponsors under CETA now. So I think that the record

will show that the Neighborhood Youth Corps simply has not worked,
it hasn't done the job, and I doubt that it is capable of doing the job,
in part because I think one of the reasons for the development of the

Youth Corps, at least the summer segment, was to try to reduce the
tendency or the potential for disrupting inner cities. Now, I think
that may be a laudable social objective. But I think we can achieve

the objective of minimizing that kind of problem by moving in a
different direction. I might add that most of the increase in expendi-
tures for youth programs since 1.969 has been for the summer Neigh-
borhood Youth Corps. There has been an increase in expenditures
of about $662 million, and 91.4 percent of that was for the summer
segment of the Neighborhood Youth Corps. I think that we can do
better. The time has come for the Nation to move away from short
term paliatives and to consider a major national emphasis on the
youth employment problem. I will suggest here a set of ideas which
emerged from two conferences this year, a conference on the universal
youth service held at Hyde Park, N.Y.-and Don Eberly is here,
who had a major hand in that. Another conference was on manpower
goals for American democracy convened at Arden House in Harri-
man, N.Y. in May. This is a call for a National Youth Service that
will redirect manpower training funds primarily toward out of school

youth. Such a program would involve: (1) a substantially enlarged
commitment primarily to assist poorly prepared youth to become pro-

ductively employed in the economy, with strong emphasis on per-
forming useful work in the community; (2) the creation of a separate
organizational entity within the Department of Labor; (3) the in-
clusion of a broad spectrum of the youth population. and not just

the disadvantaged; and (4) emphasis on full-time jobs with job
counseling and training to the fullest extent possible.

Now, the net cost of a program of this type is a matter of some
debate, but I think that it need not be significant, because we are now
spending in the neighborhood of $2 to $21/2 billion a year for youth
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programs. I think much of that expenditure can be reprogramed to
support a national youth service. It would not be unreasonable to
think in terms of starting modestly at about 600,000 participants the
first year, and increasing gradually to an authorized annual enroll-
ment of about 1 million youth 16 to 21 years old.

Young people in the service would be engaged in productive work
aimed at the visible improvement of their physical and social environ-
ment. I think the Secretary of Labor should be authorized to enter
into contracts with public nonprofit or private firms with a capability
of managing such work efforts. The stipend and grade of work scale
would be congruant with the youth wage scales in the community
but I would be unalterably opposed to any employment of youth at
less than the statutory minimum wage.

I quite agree with Mrs. Reubens that the evidence on this does not
show at all that a differential minimum wage would do anything at
all to improve the situation for youth, and might in fact worsen the
employment opportunities for adults with whom youth would in-
evitably compete.

Funds through the Community Development Act, general revenue
sharing, and other sources, can provide materials and supervision of
work performance. I think the main thing here, Senator. that we need
to have a national focus on the youth problem. We need to target
on that problem as an important priority in our manpower policy
for the Nation. We now are spending quite a lot of money for youth
programs. But we suffer from the inability or the unwillingness thus
far to consolidate that into a central focused program that would
deal specifically with this problem.

I think there is a precedent in the Nation for this. The first pro-
gram developed in the 1930's by President Roosevelt was, I think, the
CCC. Even before the other programs were developed there was a
CCC. And he then came forward with the National Youth Admin-
istration-which, incidentially, accounted for approximately 7 percent
of the Federal budget. Today the amount that we are spending on
youth represents less than 1 percent of the Federal budget, so in that
sense we have moved backward from the idealism that we had in
the 1930's regarding young people. I think we need to redirect that
and come back to focus on youth, because this is a far more serious
problem with profound implications for the Nation at large in the
future than I think most of us realize.

Thank you very much.
[The prepared statement of Mr. Anderson follows:]

PREPARED STATEMENT OF BERNARD E. ANDERSON

THE YOUTH LABOR MARKET PROBLEM

Mr. Chairman and members of the onunuittee: I can think of few problems
more worthy of public attention today than the unemployment and labor market
problems of youth. This issue carries profound implications for economic and
social progress today, and for the years ahead. Although the problem exists in
many communities throughout the nation, my remarks will focus primarily on
the dreadful situation confroniing youth in our major cities.
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The employment problems of youth in the inner city are perhaps the most
serious of any demographic group in the American labor force. Almost all meas-
ures of economic and social well being are less favorable for inner city youth
than for others, and most important, have shown little tendency toward improve-
ment even during periods of generally vibrant economic activity. For this reason,
public policy prescriptions for improving the economic status of youth must take
specific account of conditions in the inner city which constrain income and em-
ployment opportunities.
M ca8UriWg the problem

Although a cursory examination of jobs and income in the inner city vill
reveal serious disparities in comparison with conditions in other areas, reliable
statistical information on labor force status, trends, and behavioral motivation
among inner city residents, especially youth, are not available. As a result, there
is insufficient public awareness of the dimensions or real significance of the labor
market problems of inner city youth. In the absence of reliable information,
analysts and public officials must rely on conflicting data and perhaps conflicting
value judgments in formulating effective public policies to deal with the employ-
ment problems of youth.

Faced with inadequate information, soine observers have been led to speculate
on the real causes of joblessness among inner city youth. One argument often
presented in discussions of this issue is that the unemployment rate is an
Inadequate measure for understanding the problems of joblessness among youth.
'Many believe that because youths are attending school in large numbers, they
seek only part-time jobs in order to supplement their discretionary income.

Yet a substantial majority of those aged 18 and 19 have left school and are
interested in full-time jobs. Further, a significant number of inner city youth
aged 16 and 17 want full-time jobs, and often those who are in school, while
seeking part-time pobs, need employment as a condition for completing school.
Adequate statistical data on the school attendance, work experience status of
youth are not available for local areas, so we do not know the magnitude of
this aspect of the problem for inner city youth. 'Much of the available informa-
tion on this question is derived from direct observation of community workers
and others involved in the administration of government funded manpower
programs.

Narrowing the issue
Despite the deficiencies of existing statistical data, some useful information

on youth unemployment can be obtained from reports periodically issued by the
U.S. Bureau of Labor Statistics. In the following discussion, emphasis will be
placed on the employment status of black youth because a large segment of this
group resides in the inner city. There is little question that the "inner city"
problem is heavily burdened with race (and Spanish-speaking) implications.
Thus, to the extent that one focuses on the problem of black youth, one can
obtain insight into the special problems of inner city youth.

Some recent treads: School and job status
A much smaller proportion of black teenagers than white are in the labor

force at any time. Among blacks who are in school and in the labor market,
however, the job finding experience is less favorable than for white youth. For
example, in 1974, black teenage males accounted for 9.9 percent of all males
aged 16 to 19 in school and in the labor force, but only 8.0 percent of those at
work. Similarly, black female teenagers comprised almost 9.0 percent of the
female teenagers in school and in the labor force, but only 6.1 percent of those
with jobs.

About 4.2 million teenagers were in the labor force, but not in school. This
group, only slightly smaller than the number in school, were less successful In
finding jobs. Undoubtedly, employers use age as an index of maturity, and as a
result, young men and ivoinen out of school, especially those who are single,
find it difficult to obtain jobs during the later teen years.
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EMPLOYMENT STATUS OF LABOR FORCE 16 TO 19 YEARS OLD, BY SCHOOL ENROLLMENT STATUS, AGE, SEX,
RACE,' OCTOBER 1974

[Numbers in thousandsl

Enrolled in school Not enrolled in school

In labor Percent of Employed In labor Percent of Employed
Race and sex force population force population

Both sexes -4,434 41.6 3, 750 4,155 76.2 3, 439

Male- 2,383 43.8 2, 047 2,214 87.5 1, 851
Female- 2,051 39.3 1, 705 1,941 66.4 1, 589

White male -2,148 46.3 1, 881 1,937 88.0 1, 661
Black male -235 29.2 165 278 84.2 190
Percent black -9.9 -9.0 12.6 -10.3
White female -1,872 42.3 1, 599 1, 720 68.8 1,444
Black female -177 22.3 104 220 51.6 144
Percent black -8.6 -6.1 11.3- 9.1

Statistical reports show data for "nonwhites." Because blacks represent about 92 percent of all persons classified
as nonwhite, the term "black" will be used throughout the paper.

Source: Bureau of Labor Statistics, "Students, Graduates, and Dropouts," Special Labor Force Report, No. 180 (1975).

A closer look at school and labor market experience can be obtained by com-
paring the unemployment rates of school enrollees, graduates, and dropouts. A
cursory examination of the evidence for 1974 shows high unemployment rates
among youth regardless of school status. Yet, there are significant differences
in the labor market experience of graduates and dropouts, and among blacks and
whites. Among whites, high school graduates experienced somewhat less jobless-
ness than dropouts, but among blacks, high school graduation failed to provide
a ticket to greater labor market success. Instead, black high school youth who
graduated in May 1974 had an unemployment rate in October 1974 of 7.0 percent-
age points higher than that among those who dropped out of school during
1974-75.

UNEMPLOYMENT RATES BY SCHOOL STATUS AND FOR HIGH SCHOOL GRADUATES AND DROPOUTS, BY AGE, SEX,
AND RACE, OCTOBER 1974

Not enrolled in school

Enrolled in school Total Graduates I Dropouts I

White Black White Black White Black White Black

Both sexes:
16 to 24 years -11.5 28.0 9.3 21.0 14.6 38.6 16.2 31.6
16 and 17 - 14.9 36.8 20.8 (2)
18 to 19 ----- ---- 10.1 31.1 14.0 31.4 --------------------
20 to 24 -- 7.2 16.5 7.1 16.9

Men, 16 to 24 -11.0 24.1 8.8 19.4 15.3 15.3 24.5 24. 5
Women, 16 to 24 -12.0 33.9 9.9 22.8 18.6 18.6 36.2 36. 2

I Graduating or dropping out during the academic year 1973-74.
2Percent not shown where base is less than 75,000.
Source: Bureau of Labor Statistics, "Students, Graduates, and Dropouts," Special Labor Force Report No. 180 (1975).

The difference in unemployment experience by school status may reflect several
forces at work in the labor market. First, the relatively high unemployment rate
among youth in all age categories suggests a high degree of shifting about be-
tween jobs, and in and out of the labor force. Through this process, young
workers gain important knowledge about the world of work, and begin to form
preferences regarding lifetime career goals and aspirations. Some of the job-
lessness might be reduced through better counseling and job market information.
but job changing among youth will probably always exceed that among adults.

Second, the relatively greater labor market difficulties among black youth
are undoubtedly related to their concentration in inner city communities where
there is a dwindling pool of semiskilled jobs, and fewer opportunities for em-
ployment except in menial service occupations. Racial discrimination in em-
ployment must also be identified as one of the major barriers to greater labor



99

market success for black youth. In fact, these and other unfavorable conditions
in urban labor markets help explain the high rate of nonparticipation among
black youth in the labor force. One of the reasons black high school dropouts
have a lower unemployment rate than black graduates is that many of the
dropouts have given up the search for work and thus, are not counted among the
unemployed.

Unemployment trends
The unemployment problem of black youth has worsened progressively over

the past decade. One measure of the trend can be obtained by comparative exami-
nation of youth unemployment relative to that for the labor force at large. Since
1960, the black teenage unemployment rate has increased from almost 25 percent
to nearly 40 percent. It is important to note, howvever, that during this period,
the ratio of black youth unemployment relative to that of adults increased
markedly, while a similar comparison of the unemployment rate of young whites
relative to adults showed little change.

It is also important to note the conficting trends In labor force participation
among black and white youth. Since 1960, (and the trend would be even more
evident if the comparison began with 1950) the labor force participation rate
among black youth has declined by 4.3 percentage points, while that among
white youth actually increased by 8.4 percentage points. No doubt, worsening
job prospects for black youth help explain these divergent trends.

The withdrawal of large numbers of black teenagers from the labor force, even
those seeking part time jobs, means the standard unemployment rate fails to
capture the full impact of the problem of joblessness. In reporting the black
youth unemployment rate, it is important to remember that the 35.2 percent
unemployed (first quarter, 1976) represent less than half of those in the 16-19
age group.

LABOR FORCE PARTICIPATION AND UNEMPLOYMENT AMONG YOUTH 16-19, 1961 TO 1974

Labor force participation Ratio teen to total
rate X Unemployment rate unemployment rate

White Black White Black White Black

Year:
1960--------------- 49.3 45.8 13.4 24. 4 2.43 4.44
1961 -48.0 44. 8 15.3 27.6 2.28 4.12
1965 - 47.5 41.7 13.4 26. 2 2.98 5.82
1966 -49.4 43.1 11.2 25.4 2.94 6.68
1967 -49.8 43.9 11.0 26.5 2.89 6.97
1968 -49.9 42.9 11.0 25.0 3.06 6.94
1969 -51.2 42.7 10.7 24.0 3.06 6. 86
1970 -52. 0 41.4 13.5 29.1 2.76 5.94
1971 -54.6 38.7 15.1 31.7 2.56 5.37
1972 -54.6 39.7 14.2 33.5 2.54 5.98
1973 -56.4 41.1 12.6 30.2 2.57 6. 16
1974 -57.7 41.5 14.0 32.9 2.50 5.88

X The ratio of the noninstitutionalized population, 16-19 employed or seeking lobs.

Source: U.S. Department of Labor, Manpower Report of the President, 1975.

Sources of inner city job problems
The employment difficulties of inner city youth have been exacerbated by un-

favorable trends in job oportunities in the cities. The well documented evidence
of industry relocation reducing the number of semiskilled jobs in the city com-
pared with areas outside the city contributes to a shortfall in employment op-
portunities for youth, especially those 18 and 19 years of age. Perhaps even
more important is the continuously changing structure of labor demand in ex-
panding occupations within the city. Increasingly, the jobs located In the city
segment of major metropolitan areas call for a level of education and skills not
available among the large numbers of inner city youth. The widespread inade-
quacies in the quality of public school education (reflected in the annual sur-
veys of student achievement) do little to prepare youth for even the available
entry level jobs which require only modest educational attainment. For ex-
ample, in Philadelphia, a recent study sponsored by the State Department of
Education reported that about 40 percent of the high school graduates failed to
attain a level of literacy comparable to a tenth grade education. As a result of
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such disparities between the educational preparation of youth, and the hiringstandards of employers, large scale unemployment among inner city youth oftenexists simultaneously with significant numbers of job vacancies in entry level
white collar jobs in many cities.In addition to these factors, the changing attitudes of youth toward labormarket participation undoubtedly contribute to the problem of joblessness. Manyinner city youth reject menial, service type jobs previously accepted by youthnewly entering the labor market. The preference today seems to be for "good"jobs, or at least entry level positions which appear to lead toward higher statusand higher income in the near future. The attitudes and motivation of youthtoward the labor market and job opportunities play a large role in determining
their employment experience.
Public policy prescrtptions

Remedial manpower programs developed during the past decade were beamedheavily toward youth. Between 1965 and 1972, for example, 73.2 percent of allfirst time enrollees in major manpower programs were under 22 years of age.,The Neighborhood Youth Corps and the Job Corps were the major youth pro-grams, but substantial numbers of disadvantaged youth also participated inMDTA Institutional Training, the Concentrated Employment Program, JOBS,
and the Opportunities Industrialization Centers.Unfortunately, the Neighborhood Youth Corps has not contributed significantly
to an improvement in the labor market status of youth. NYC is mainly an income
transfer program for youth that does not emphasize the development of occupa-tional job skilils. Most projects are make-work, part-time jobs paid at the mini-mum wage, and administered through state and local governmental sponsors.
The major component of NYC, the summer employment program, is even less
oriented to skills training than the out-of-school, year round component.Despite its shortcomings, NYC has received the lion's share of increased fed-eral funding for youth labor market programs. Total expenditures doubled be-tween 1969 and 1974 to a total of $662 million. Almost all this increase (91.4
percent) was for the summer youth programs. Summer NYC expenditures in-creased by over 200 percent during the past seven years to $410 million, while
enrollment in such programs increased by two-thirds to 755,000 persons in 1975.
National youth 8ervioe
. The time has come for the nation to move away from short term palliatives
and to consider a major national emphasis on the youth employment problem.
Several promising alternatives were considered this year during the conference
on Universal Youth Service, at Hyde Park, N.Y., in April; and at the American
Assembly on Manpower Goals for American Democracy, meeting at Arden House
in May.What is required today is a National Youth Service that will redirect man-
power training funds primarily toward out of school youth. Such a programwould involve: (a) a substantially enlarged commitment primarily to assist
poorly prepared youth to become productively employed in the regular economy;
(b) a strong emphasis on performing useful work in the community; (c) the
creation of a separate organizational entity within the Department of Labor;
(d) the inclusion of a broad spectrum of the youth population; (e) an emphasis
on full-time jobs with job counseling and training to the fullest extent possible.

The net cost of such a programn would not be significant because existing man-
power expenditures for NYC (now running about $1.2 billion including the
summer program) can be reprogrammed to support a National Youth Service.
The program might start modestly with 600,000 participants the first year, and
increase gradually to an authorized annual enrollment of about one million
Youth 16 to 21 years old. Because not all youth will remain in the program for
a full year, the total number of participants will be greater than the average
monthly number.

Young people in the Service would be engaged in productive work aimed at the
visible improvement of their physical and social environment. The Secretary of
Labor should be authorized to enter into contracts with public, nonprofit, or
private firms with the capability of managing such work efforts. The stipend and

' C. R. Perry, B. E. Anderson. R. L. Rowan and H. R. Northrup, "The Impact of Govern-ment Manpower Programs" (Philadelphia, Industrial Research Unit, University of Penn-
sylvania, 1975), p. 22.
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graded wage scale would be congruent with the youth wage scales in the com-
Inunity. Funds through the Community Development Act, general revenue shar-
ing, and other sources can provide materials and supervision of the work
performed. Participation in the Service should be limited to two years during
which youth would gain opportunities for skill acquisition useful for transition
into regular employment.

It is unlikely that anything of significance will be done about the youth
emuployment problems of the inner city until the nation turns specific attention
to the problems of the young as a matter of social policy. Current federal pro-
grams to aid non-college bound youth in their transition from school to work are
small in comparison with the need, and are not targeted properly to help relieve
the problem. Economic recovery, by generating more jobs, will have some effect
on youth employment, but economic growth alone will not improve significantly
the conditions for minority growth in the inner city.

A new national effort, designed to consolidate and redirect much of the current
spending on youth holds promise of generating the kind of focus, energy, and
purpose necessary for achieving measurable gains in the labor market status of
youth. The National Youth Service idea deserves careful examination as an
alternative to the current efforts which, thus far, have proven to he unsuccessful.

Chairman HuMPHREY. I thank you.
I want to thank you most specifically for your proposal that you

outlined here in the final part of your statement on the National
Youth Service, because what you have said is patently true. The
Neighborhood Youth Corps-I want to comment about both its assets
and liabilities and limitations-the problem with the Neighborhood
Youth Corps is that it doesn't leave much behind it in terms of what
has actually been done. And there is no time frame for planning the
kind of programs that need to be undertaken. And this again is due
to the Congress and the administration failing to come to grips with
the program on more than a 1-year basis. I guess we sort of feel around
here that everything is going to be corrected in 1 year. You vill notice
that I don't believe that. I think that this business of budgeting and
authorizing for 1 year at a time is as useless as a five-legged bug. I
don't think it has very much usefulness at all. I think that we ought to
be looking ahead instead of wasting vast sums of money.

Much of our problem with Federal aid to education has been that
the school people couldn't properly program the use of Federal funds,
because we never got around to passing the funds until a month or so
after the schools had opened. And then they weren't allowed to plan
the use of the funds, because if you don't use up the funds you can't
make a case the next year in Congress for the appropriation that you
need. And I know, from emperical evidence and from personal obser-
vation, that large amounts of money have been used ineffectively, and
ii a very real sense, wastefully in order to justify next year the claim
for an additional appropriation-not that the funds wouldn't be
needed if they were properly planned, they were just not properly
planned.

Somewhere along the line this morning-I have forgotten who the
witness was-someone talked about the necessity of coordinating the
Federal Government's monetary policy, fiscal policy, and budgetary
policy, which I think on its face would sound like it is a rather sensible
observation. But again we don't have that.

Now, I am one of the authors of the bill around here called the
Humphrey-Hawkins bill, which is going through the stages of modi-
fication. We have in that bill two sections. The first section relates to
basic Government economic policy. It calls for some planning, not the

82-043-77 8
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kind of planning that tells the steel industry how many tons of steel
it can produce or the farmer how many bushels of wheat he will pro-
duce. But it calls for some better coordination of the economic tools
of Government, and in stating the goals we seek to achieve in employ-
ment and gross national product and in income, which seem to be
rather reasonable objectives. And it calls upon the President in con-
sultation with his Cabinet, with the Office of Management and Budget,
the Department of the Treasury, the Council of Economic Advisers
and the Federal Reserve System, to present to the Congress of the
United States not only the goals but also some of the means to achieve
the goals. Because I happen to agree with Mr. Samuel who was here,
that you have got to look at youth unemployment within the frame-
work of a full employment economy, knowing that there are struc-
tural differences. I am not unaware of that. And that is why in the
Humphrey-Hawkins bill we have a segment on youth unemployment.
And why did they separate out youth unemployment? Because it is
different. No matter how much you 'ook at the total employment pic-
ture, in today's society with the family structure being what it is, with
the urban situation of our society, the technology being what it is. and
what you have just said here about how there used to be all the little
stores and shops as there were when I grew up as a boy, that is all
changed. Therefore the problem of youth unemployment is separate
and distinct. You don't get the chaps that you used to have as a boy
or a young woman and at your home town levels to become an appren-
tice without being in an apprentice program. That is why we talked
in the Humphrey-Hawkins bill about a goal of unemployment of not
more than 3 percent adult unemployment.

Now, what are the figures? Some people say 3 percent is too low.
And that is all arguable. I just happen to think that we ought to have
tight goals. I think you ought to try to figure out how to run the mile
in 3 minutes and 50 seconds. Anybody that is good today can run it in
4 minutes. So let's get the goal down. Let's find out-this is what we
do in the aviation industry, we see if we can't get a plane that will fly
just a little faster. But when it gets down to something like employ-
ment, and you get around to talking to financiers, and the establishment
crowd that likes it the way they have got it, you say that there is to be
3 percent adult unemployment, they begin to have a conniption fit,
as if it can't happen. Of course it has happened in many countries in
the world. And then we lift out of that that group called youths, age
16 to 20, because they are different. And your testimony here this morn-
ing has told me that it is different. I want to call up some of these char-
acters that are writing these editorials about the Humphrey-Hawkins
bill and tell them that there is a difference, a 3 percent unemployment
for adults. coupled with the youth unemployment goals that we would
have, would be about 4 percent unemployment across the board. There
isn't anvbody today that really wants to get up and give a speech that
you really shouldn't have a goal of 4 percent unemployment. But when
you use the word 3 percent for adults, it just triggers all kinds of
reactions.

Our problem here is a problem of attitudes. I think it has been
stressed here, if I have gotten anything out of this hearing this morn-
ing that is helpful to me as a Senator, it is-and I believe, Mrs. Reu-
bens, you emphasized it, as you did, Mr. Barton and others-that
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there has to be a greater emphasis, a greater focus, upon the rather
unique distinctive problem that is not only American today, but is a
worldwide phenomenon of youth unemployment. And the old tradi-
tional methods of just stimulating the economy, of just using budget
policy-and my good friend Arthur Burns dickering around with the
discount rate-doesn't do it anymore. It is just different. I put it right
on the line. I am a pharmacist. I know that you have developed a kind
of immunity to certain types of medications. And the economy has
developed a certain type of immunity to certain kinds of economic
injections or economic policies that we have applied from time to time.
One of the reasons I like to be a Senator is that it gives me a lot of
independence to shake up the people who are the movers and the
shakers. We have got a lot of people who don't want to move and
who don't want to shake, they just want to sit in their plush offices and
look out over the scene and sigh: "All those youngsters today, they are
bad, or they are black, or they are this, or that," and nothing will
happen. I don't care whether they are green -and purple or striped
like a zebra. The fact of the matter is that they are here. And we have
got to get at that problem.

And I want to say one other thing. I believe I heard you say,
Mr. Barton, and rightly so at one point in your remarks, that there
were no jobs to be phased into. There is work to be done, but no jobs to
be phased into. What is the economic answer? There are limitations on
jobs, that is, in what the private sector provides in terms of jobs. But
there is work to be done, all kinds of work to be done. I can take you
out and show you enough work to be done so that you will stagger for
a year.

I was home over the Labor Day. Every mayor in my State-I don't
think there are any of them that haven't been in touch with me-in
fact, I have left this room twice to meet with local officials from my
home State. What do you think they are down here for? Emergency
public works money? I know why. Because there is work to be done.
And there is a lot of it to be done. They have got projects running out
of their ears.

Of course, they are trying to find out how they can write up pro-
posals so that one of these Federal agencies will come in contact with
them, because these is a certain kind of parlance, verbiage, that you
have to add. I learned some of that so that I can give them a little ad-
vice, I can make it so good that somebody will be impressed in Chicago
at the regional office. But the best way to impress them is to say, give
me your proposal, I will take it right down to the desk and stand
over their adviser down there until he says yes. That is the only way
to get it done. That mail system doesn't work. You have got to go down
and jam it down their throats, so you put it on his desk. And I have
had to do this as a man in public life.

But my point is, I am weary of hearing that there aren't jobs. There
are jobs. Jobs are what you create. You get jobs by investment. What
kind of investment? Hopefully private investment.

I was a private entrepreneur. I believe in profit. I don't believe in
running on the poverty ticket. I went around and tried to prove I was
the poor man's candidate in West Virginia. I lost mv shirt. I would
rather just be the candidate of the people that like all the good life.

I love the good life. I love all the pleasures of life. But I know this,
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if the private sector can't provide jobs, then somebody else has to do
it. And that is what Government is for.

And this is all a tape, my tape repeating it time after time. I have
no compunction whatever to suggest that it is the duty of Government,
Federal, State and local, to provide for people if people cannot pro-
vide for themselves. And that is exactly what we are doing today.
What we are doing today is giving them food stamps, giving them
welfare, giving them unemployment compensation. And we have
adulterated and violated the principles of unemployment compensa-
tion so much that I doubt that we will ever be able to put it back
together the way it was really intended to be. It has become a perma-
nent kind of income maintenance program, which it wasn't ever in-
tened to be. It was intended to be a temporary insurance program to
tide us over between jobs.

[Off the record discussion.]
Chairman HuMPHaREY. We need you to go talk to Business Week, to

the Wall Street Journal in New York, and Barron's Weekly. Because
what you say here, if you believe what you say, isn't what is being
reported to the American people. The American people are being
conned into believing that there is nothing we can do about youth
unemployment. And they are being told that we spend too much.

Now, on the Neighborhood Youth Corps, that program has one
merit if it has no other. And I go back to what I said before. It gives
something to do, though not as much as I like. It can work well. I
have seen it work well. And I have seen a baseball field constructed
under the Neighborhood Youth Corps, a softball field, and tennis
courts in my home town. I saw them put together with a little local
ingenuity in a little old town of 600 people. And they had the Neigh-
borhood Youth Corps for two summers, and they have taken those
kids off the street.

You know what those kids used to be doing? They were in jail over
in Buffalo. The sheriff was rounding them up every other week. Today
they have built something, they can go out there and look at it and
they see the playing field that they built.

They are building campsites. I know that they can do it.
Of course, as I told them, they are most likely violating the law a

little bit, but I gave them absolution. I said, go ahead, we are going
to get it, done. and we will keep these characters out that are trying
to obstruct you, let's get it done and put those kids to work. And we
have put it together. But it takes some doing. You just can't sit up
here and scratch your head and hope it is going to happen. Somebody
has to get out there, as one of you said, and manage it. There has to
be management, supervision.

Much of the problem in the Neighborhood Youth Corps-'Mr.
Flaherty was here awhile ago, an excellent mayor, and he told us-
all at once the mayor is presented a package of money, it is announced
in the paper that there are so many jobs, and he is supposed to put
them to work tomorrow. It is impossible, absolutely impossible.

The public service job program: We had public service jobs, but
we didn't have any materials. We tried to amend the law. I think we
finally did get it amended so that some of the money for public service
jobs could be used maybe to buy a bag of cement. And my point is,
there is work to do. And I am going to spend 6 years, if the voters are
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willing and the Lord, raising unshirted Cain in this city until we get
at this problem. Because I am convinced as my name is Hubert
Humphrey that if in 5 years we are not doing better with the youth
unemployment problem we are going to have guerrilla warfare in the
cities. We have been paying them off just like we used to pay off Al
Capone in Chicago. He would give you peace and quiet, too, if you
paid him off. That was what it amounted to, give them a little money
and pay them off. If you don't take care of them they rip off somebody.
And that is the way it is happening. There is no way you are going
to keep these young people idle and silent, no way.

And maybe you can help out. I think that some of you are being
consulted by the President, and the man that wants to be President,
and a few of those other good folks around here. I want to put in this
record, if we don't improve the youth employment program in this
country in the next 5 years, I predict that you will have trouble in the
inner cities, the major metropolitan areas. I also predict that youth
crime in rural areas will double. It is already doubling. It is incredi-
ble. But you know they don't like to hear that out in the rural areas,
because the county commissioners like to believe it is pristine purity
out there with all the work ethic and all.

And it is nice. I have lived in the rural area, and it is very nice. But
I have seen what vandalism can do. Kids from good families, they are
as white as the snow, Norweigian, Scandanavian, Irish background,
they attend church and they raise hell during the week. And I under-
stand why. I am not critical. As a matter of fact, I am very under-
standing. There isn't anything else to do. Why not? They like televi-
sion, and they don't have them. So they go get them. They like stereos.
And not only that, there are always some people who will buy televi-
sions and stereos.

Look what we have been reading about in the District of Columbia
here on the heroin program.

And the question I think that needs to be put to each of you is the
relationship between youth unemployment, alcoholism, drug abuse
and street crime.

Now, what is the evidence? Do we have it in Europe, Mrs. Reubens?
Mrs. RE-uBENS. Yes, there has been an increase that has gone along

with the increase in unemployment. But I think we shouldn't minimize
the ability of fully employed youth to be delinquent in their off hours;
even with full employment we have delinquency and crime problems.
Unemployment tends to intensify such problems and this is always
cited as one of the reasons for instituting employment programs rather
than simply paying maintenance money to youth.

Chairman HUMPHREY. I think our living style today lends itself
to much more permissive standards, which in turn is sometimes inter-
preted by others as forms of delinquency. It isn't that the standards
are necessarily related just to youth.

What is the name of the gentleman who is conducting a study over
in Johns Hopkins University?

Mr. BARTON. Mr. Harvey Brenner.
Chairman HumrpizEy. Are you familiar with his work?
Mr. BARTON. Yes.
Chairman HUMPHREY. I understand that his study reveals a very

close relationship between the social problems and the youth
unemployment.



106

Mr. BARTON. I just happen to have finished a small survey of the
research for HEW in that area. And the evidence to show a relation-
ship between unemployment variations and adult crime is very clear.
Unfortunately the statistics are collected in such a way that for that
critical group of age 18 to 21, who are still youth, but beyond the
juvenile delinquency period which is defined by law as 10 to 17, the
data is not there to put the relationship to the test for that critical age
period. And when you look at ages 10 to 17, which are the juvenile
delinquency years, you will find the research not to show the same
thing as for adults, because at those ages obviously one is judged by
how well he or she succeeds within his family and within his school.
The occupational identity is not uppermost until about 18 to 21.

Mr. ANDERSON. I think one bit of evidence that can also be added
here is the dreadful rate of violence in public schools.

Chairman H-UMPHREY. I was just going to ask you about that.
Mr. ANDERSON. Including such deplorable things as rapes of the

teachers before the classroom. The National Educational Association
has published evidence of the very high rate of violence and vandalism
in the public school system, much of it perpetrated by young people
who are not enrolled in school. Many of these crimes are committed
by older kids who come into the school.

Chairman HumPHREY. Yes; I have heard of that.
Mr. ANDERSON. And it requires extreme security measures just to

protect public school teachers from this sort of thing. In some of the
recent contract negotiations the teachers have demanded that provi-
sions be put in for this kind of protection.

Relative to your question, I perhaps should mention that since April
of this year I have been privileged to be a member of Presidential
candidate Jimmy Carter's economic policy task force. While I am
not at liberty at the present to indicate the substance of our discus-
sions, I can say that the question of youth unemployment has been
discussed, and discussed in detail, and this is a continuing matter of
high priority among the economists who are working with him in this
area.

Chairman HUMPHREY. I hope that whatever you are doing you are
taking a good look at that neighborhood youth program. Senator
Javits, for example, a member of our committee, is a very strong pro-
ponent of that program. I have worked with him and we have tried to
increase the funds for that program. And really what it amounts to is,
if you don't have the right kind of treatment, you do what you can
with what is available.

And again I think that much of the weakness of the program is in
two areas: The failure to program it over a long enough period of
time, and second, inadequate supervision. I think supervision is so im-
portant. I am chairman of the Subcommittee on Foreign Assistance,
and we work on what we call management supervision. That is what
we all say now, when you put that money into Africa or into Bangla-
desh. what you have got to make sure of is that they have supervision
because if you don't do that, it won't work. And we come right back
home here and do the same things to ourselves, only we don't even say
it. we don't provide it at the levels that we should.

Now, the supervision is there, there are competent people, as was
said by Congressman Reuss, very competent people in our local gov-
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ernments, in our nonprofit organizations, and surely competent super-

vision in the private sector. I think it is all a matter of how you con-

struct the program. As Mrs. Reubens was saying, in Europe they

actuallv take the time once the program is legislated. There is a time

gap in which there is preparation for launching the program. Then

they may start the program on a limited basis to give it the trial and

error imperical testing that is required.
We are going to do some more work in this Congress, Mr. Anderson,

Mr. Barton, and Mrs. Reubens. And we are going to ask you from

time to time to help us. This committee prepares materials for the

legislative committees. I believe that our legislative committees that

have worked on this need to get a whole new insight into the nature

of this problem, and some new thinking about it.
I really was impressed about what was said here. We put $1.2 billion

into NYC; that is the figure I heard this morning. That is quite a

bit of money. And there are also local contributions. Now, we have to

ask ourselves. and we ought to be asking ourselves, what do we get out

of that? It is not just giving somebody work and saying, "well, at

least they are at work." That is a minimum. But do they really get

any experience that is worthwhile, do they get any kind of instruc-

tion and training that you might call preparatory for a better job?

I think that with the exception of CETA we see very little of that.

I am a strong CETA person. I think the CETA program with its

different variations has done quite well.
The big question that we come into-and I won't keep you much

longer-with youth employment is the competition with adults. Some

of you have referred to this. And one proposal, as we talked about,

that has been floating around, is to reduce the minimum wage for

teenagers. The evidence relating to that indicates that it doesn't have

much beneficial effect in terms of youth employment. But there is a

big feeling out there that it does, I will guarantee. Now, if you have a

public service job program specifically designed for youth, what kind

of work could they do that wouldn't put them in competition with

adults who have been breadwinners? Now, some youth are the bread-

winners for families, obviously, but most of them are not. So the ques-

tion comes up, if you had a public job program that was designed

specifically for youth, what kind of work could they do that wouldn't

take the job away for someone who was willing to work for the same

amount of money either in an existing government institution or in the

private system?
Would you like to comment on that, Mr. Barton, or Mr. Anderson?
Mr. BARTON. Mr. Chairman, that is one of the very hard problems

to the extent that we are talking about the 16- to 19-year olds whose

employment situation, as you said earlier, is so much different that

they really need to be treated separately from adults as you have in

your bill. I would go even further and say that they probably need

to be treated separately in the national unemployment measurements

as well, because they are a group that is within both education and

work; about three-fourths of them over the course of the year and

while they are in high school, will have had some kind of casual jobs. So

as wye create experience opportunities for youth in the schools we want

to combine that experience with work. because we think that educa-

tion now is something which requires experience outside of the class-
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room, and we now reach back to John Dewey in that respect. To the
extent that we put more experience in the education periods of life,
I think we can work out at the local level, on a varying basis, some-
way to provide those opportunities under the educational umbrella
rather than so much on the regular adult work side using more of a
stipend approach. There are very many possibilities for that. But as
we create public employment opportunities for older out-of-school
youth and adults there is the important question of comparability of
wage rates. Perhaps there is some new ground that can be broken in
creating more productive roles that does lie somewhere in the area of
work, but outside the area of regular jobs being performed in which
a stipend approach is also applied, depending upon need. Wherever
you create public work in regular public agencies, I think we have to
recognize that we do now have civil service systems and we have
public employee unions, and an awful lot of work that we could do in
the thirties was not then work being performed on regular basis that
now is somebody's rice bowl.

Chairman HUMPHREY. I know it is a very different ball game. And
the comparison between what you can do now and what you could
do in the 1930's is like oranges and apples, it is not the same at all.

Mr. Anderson.
Mr. ANDERSON. It would seem to me that the problem of the com-

petition between youth and adults will be very much reduced to the
extent that we can achieve full employment. As long as we have
large numbers of adults unemployed, it will be extremely difficult
to develop any sort of public service jobs program exclusively for
youth. So I think that we should always be thinking in terms of re-
ducing adult unemployment and phasing in youth if we want to go
that route. I would prefer perhaps somewhat less public service em-
ployment for youth, as compared with work study programs. But to
the extent that we have public service employment for youth, it is
likely to minimize the problem of competition, only to the degree that
we, have adult unemployment declining.

The next thing is the way we target the youth employment oppor-
tunities. I think that the chances for minimizing the competition with
adults would be greater if we would expand the range of institutions
and organizations capable of providing those public service jobs, for
example, to bring in the community based organizations, the private
firms and others, so that it is not only the local government. I would
think that Mayor Flaherty in Pittsburgh would have a hard time hir-
ing youth when there are adults unemployed. But if you had an OIC
and an Urban League and the others who could have some of these
slots, the problem of competition could be minimized in the manner
in which it is administered.

Chairman HUMPHREY. Mrs. Reubens.
Mrs. REUBENS. Some of the European experiments have gone along

this particular line. In Britain they have something called com-
munity industry which is based essentially on our youth programs.
Canada also has such programs. There is heavy reliance on local
authorities which decentralize to voluntary organizations. I think
also an approach involving training for youth might be useful. We
have to divise different kinds of systems for training youths.
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I believe that covers the point. What both of the gentlemen have
said could be combined to provide the various alternatives. In the
United States we may have been emphasizing public service employ-
ment to the exclusion of other opportunities to help youth, especially
to cope with the different situations of the various groups of youth.

Chairman HumPHREY. Very good.
I note Senator Javits may have some questions. I have one more

before I must leave you.
One of the arguments that is made to sort of slow us down in our

efforts at youth unemployment legislation and programs of any long-
range duration-because some of us think the problem has a long-term
life to it rather than just a recession based phenomena-one of the
arguments is that the baby boom is really over. The baby boom was
blamed for the unemployment problem among our teenagers, and there
are those who hold that the teenage unemployment problem will
naturally go away as the number of teenagers and youths in the popu-
]ation falls.

Now. that may have some merit for white teenagers. The Bureau of
Labor Statistics data we got when we prepared these questions esti-
mates a fall in white youth between 16 and 24 years of age in the labor
force from 19.2 million in 1974 to 17.5 million in 1985. This is a drop.
But that same Bureau points out that the trend among black teenagers
is just the opposite, with the number of black youths in the labor force
projected to rise from 2.6 million in 1974 to 3.3 million in 1985. When
you add to that the evidence that we have had so far, that while there
has been some improvement in white teenage employment, there has
been a decline of the employment in the black teenagers. In other
words, the black teenage unemployment level continues to rise.

I think that the argument, therefore that we can just sort of wait for
the birth rate cycle to take care of all this has little or no merit. Do you
tend to agree with that ?

Mr. ANDERSON. I certainly agree with it. And when you consider
where the black teenagers are likely to be, I think that we could see
in 1980-1985, with the larger number, heavily concentrated in the inner
cities. we are still going to have a problem. But it would seem to me,
Mr. Chairman, that we would have a problem legislating on the basis
of that interpretation of the issue. For better or for worse I must say to
you quite candidly, that I sense in the Nation some bloom off the rose
when it comes to developing governmental programs that would have
beneficial effects for blacks and other minorities. I think that if the
Aouth employment problems are framed in terms of the disparity ef-
fects that it has upon blacks and the Spanish, I doubt if you could get
political support for doing very much of significance. That is another
reason that leads me to support the notion of a national youth service
that would encompass everyone, so that we could get at the differentia-
tion but without the exclusive focus on the minority groups.

Chairman HuMPurmv. I fully agree with that.
Just to round out my commentary here, I am going to ask my col-

league, Senator Javits, if he wishes to visit with you for awhile. I have
an appointment. And there is a roll call.

As I have sensed it here, there are several points of basic agreement:
the necessity of depending a good deal more on our education system,
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with modifications in that system toward work study through more
career directed education. Try to keep as many of our young people in
the school system, with the objective not only of having them in school,
but of preparing them for the employment market, at least a partial
preparation.

Second, you can't deal with the youth unemployment problem alone,
you must deal with the whole subject of employment, and the em-
ployment of the employables. And while it is true that the youth area
has special features to it, unique difficulties and problems, if you are
going to get away from these programs that seem to be competitive,
where an adult is afraid he is going to lose a job if you have a youth
program, you have to get the economy going at a point where there
is really job opportunities available for the eligible adult work force,
which in turn of course will absorb a number of more qualified youth.

The next feature that seems to be somewhat in agreement is that
we do need to have specialized youth employment opportunity pro-
grams within the framework of a full employment or a maximum
employment policy. And I think that Mrs. Reubens has helped us
here a great deal in noting some of the reasons why there are youth
employment problems, because there are factors that have come into
our national economy and into our social structure in the last 25 years
that are appreciably different than we had in, say, the 1930's or even
the early 1940's. And she has added to that that the problem of youth
unemployment is not uniquely American, nor are the programs that
are being used uniquely foreign. As a matter of fact, they are using
many of the same programs we are and different time frames. So
different approaches have been outlined here. But the industrialized
countries all do have or are beginning to have, severe youth unemploy-
ment problems that are related not only to a recession, but to structural
difficulties and technological developments.

You have all been here, or most of you have, during our discussion
this morning. Does that round out some of the things we sought to
bring in this hearing?

Do you feel that way, Mrs. Reubens?
Mrs. REUBENS. Yes, very much.
Chairman HuMPHREY. And Mr. Barton?
Mr. BARTON. It sounds like a good summary to me.
Chairman HUMPHREY. If you have anything else that you feel

worth noting, feel free to do so.
Mr. Anderson.
Mr. ANDERSON. I agree with that as a summary.
Chairman HUMPHREY. May I express our thanks on behalf of the

committee to you. I must go to an appointment. This is my partner
here and senior colleague.

Senator JAITS [presiding]. I would like to submit questions in
writing to each of you. Will you be kind enough to answer them?
If there is no objection they will be included in the record. I will
give the questions to you now.

The main idea I want to present is as follows: I find that in the
United States there is a great gap between the unemployed and
learning skills and continuing education. I believe innovations along
this line are critical. Let me explain the legislation as I see it.
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We are interested in Government. Instead of paying unemploy-
ment compensation or welfare, we can grant stipends. What gov-
ernmental support can we provide for the unemployed, or the people
who can't initially get into the work force, though he or she is of age
and ready to enter the work force? How can we employ the idea
of issuing stipends either for educational purposes or further train-
ing? I warn you, however, that a stipend doesn't necessarily improve
training. One of the most successful training programs in the United
States is the OIC, which is run by the Reverend Leon Sullivan of
Philadelphia. This program has no stipend, whereas the manpower
training program, which has a stipend, has not been as successful
as OIC in training and then, in matching the training to a job. That
is one example. Again, I pose the question to you, how can we use
a stipend for the purpose of encouraging training or education or
both?

Second, how can we most effectively utilize government aid to
have business, match training with jobs, lessen the gap between the
unemployed and learning skills, and continuing education?

I would appreciate it if each of you would include some ideas on this
subject in your answers which you give to the questions I have asked.

If you wish to advance anything now, though my time is very
short, please feel free to proceed.

This is what troubles me. How do you get Government into that
gap?

I notice the discussion on minimum wage, et cetera, was very
lengthy. As the ranking member of the Labor Committee, it is some-
thing that has greatly concerned me. Generally, I have stood with the
unions, especially in regard to compromising in any material way
the minimum wage. I am ready to reevaluate the situation and my
stance, if it is really a significant and major factor. I don't believe it
is. If you experts believe it is, you could persuade me, although I
would be hard to persuade. My mind is worried. Any observations
any of you wish to make would be welcome.

Mr. Barton.
Mr. BARTON. Just briefly, sir, on the possibility of educational

stipend during adult years, I would hope we would move toward
an educational renewal opportunity of about a year for everybody,
the unemployed and the people who need to change careers and
those who are about to be forced out of jobs because of technological
change. There are probably a number of ways that we can move in
this direction. One of the possibilities is unemployment insurance,
and your approach toward making that more available rather than
having the limitation where we now provide about 65 weeks of insur-
ance on the conditions that one does not do very much by way of
going to school is a good start there. Also, there are the growing
tuition aid plans in private industry which would be supported, and
the growing educational brokerage services for adults such as in
Syracuse, N.Y., which will help bring opportunities in line with
those who want them. These are areas in which we seem to be moving
in directions which should enlarge those opportunities.

Senator JAVITS. Thank you.
Mrs. Reubens, do you wish to add anything?
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Mrs. REUBENS. There is a question of the legality of turning unem-
ployment compensation to any other use. And I think that constitutes
a problem. If I understood your question, it was that you would pre-
fer not to have the unemployment compensation money paid as it is
now, but rather converted to other uses?

Senator JAVITS. Exactly, to earn it by doing something that is going
to help you get a job.

Mrs. REUBENS. I think that is a very difficult thing in view of the
history of unemployment compensation where the only obligation has
been to appear to be available and willing to work, and it has been the
responsibility of the employment service to provide the test of offering
a job. And so I am not sure at that level whether it can be done.

On the other hand, it is possible to create training and education
prog rams which pay either the same or slightly better than unem-
ployment compensation, and to hope to get people off unemployment
compensation. The Germans use the unemployment compensation fund
to finance training. They make direct offers of a training program to
people who would otherwise be on unemployment compensation. But
l-here is no legal requirement that the unemployed must -accept
training.

Senator JAVITS. That last program, the German experiment, sounds
verY good to me.

Mrs. REUBENS. Yes. The only trouble is that when they had heavy
unemployment recently the fund went broke. Just to pay for unem-
ployment compensation they had to borrow a large sum, and they had
to hold back on their training effort. And. of course, they believe that
training should be a large scale effort when there is large scale
unemployment.

Senator JAVITS. Mr. Anderson.
Mr. ANIDERSON. I would like to tie the two together and say that it

would be important to clearly distinguish who among the unemployed
would be in need of such training. I think the recent evidence shows
that over two-thirds of those who are unemployed return to the em-
plover they left, that is, they are unemployed for a short period of time.
And those people presumably would not be eligible to participate.

Senator JAVITS. Certainly not.
Mfr. ANDERSON. Second, on private subsidies, one of the problems

here is to subsidize firms that would hire the right people in the right
kinds of jobs with a future rather than subsidizing private industry
to hire people in jobs that they otherwise would be hired into anyway.

Senator JAVITS. Thank you all. I am sorry I missed so much of the
hearing. Please be assured I will read the hearing report.

The hearing is adjourned, subject to the call of the Chair.
[Whereupon, at 12:45 p.m., the committee adjourned, subject to the

call of the Chair.]
[The following information was subsequently supplied for the

record:]

RESPONSE OF BEATRICE G. REUBENS TO ADDITIONAL WRITTEN QUESTIrONS POSED BY
SENATOR JAVITS

Qtuct ion 1. In a policy paper you contributed to the National Commission for
Manpower Policy, on "Foreign and American Experience With the Youth Tran-
sition," you warn against the hazards of "an extension of apprenticeship into
occupations where it has never existed in the United States and where it is now
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disputed in Europe." Since we have been very interested in exploring this type
of help to youth training skills, I would like you to detail some of the specific
problems that could arise in the U.S. situation. Do you think some of the
problems could be mitigated by having apprenticeship programs concentrating
in high-technological areas.

APPRENTICESHIP

Answer.
1. Apprenticeships, defined as learning about an entire trade and not just

the specific functions required by one employer, is little used in the United
States compared with some other industrialized countries, and registered U.S.
apprentices are heavily concentrated in the building trades. Whether one approves
or regrets this position depends somewhat on the focus. If the focus is on
industrial efficiency and progress, the minor position of apprenticeship in most
occupations can be accepted easily. Thus, apprenticeship is virtually extinct in
Sweden which is undoubtedly closer to the U.S. in management and technologic
advance and manpower utilization patterns than some of the countries where
apprenticeship is still widespread. If the focus is on a good transition mecha-
nism for new entrants to the labor market, then apprenticeship and its expan-
sion are attractive, but not easy to establish.

2. In view of the decline in apprenticeship openings relative to employment
in countries which have been the strongholds of this practice, and in view of
employers' complaints about the rising costs of apprenticeship, any U.S. drive
for expansion of this practice should be based on a willingness to offer gov-
ernmental financial support. The rationale for government support here as in
the case of parachial schools, is that apprenticeship training reduces the costs
of government, financed technical and vocational education. In fact, on this
basis, it would be appropriate to consider Federal financial support to employers
for other formal on-the-job training programs for new entrants. Such programs
should be of a reasonable length, replace school-based courses, and not substitute
for pre-existing employer-financed programs. Such support programs are as
appropriate in periods of prosperity as in recession. It also is possible to foster
apprenticeship places by a system of levies within an industry or trade so that
firms which do not train pay part of the costs of those who do offer approved
training.

3. The kinds of occupations which are most appropriate for apprenticeship
training are those where a wide range of tasks is involved, many different em-
ployers or self-employment opportunities are likely, a theoretical component
is part of learning the craft and performing the work, and a fairly long period
of on-the-job experience of a varied nature is essential. It may help to know
that in Germany apprenticeship openings have declined most in the technologi-
cally advanced, large-scale industrial enterprises and in banks, insurance com-
panies and similar advanced commercial activities.

Question 2. You have described foreign countries such as Australia, Japan, or
those in northwest Europe as believing that full employment conditions and gen-
eral economic vitality were the key to holding down youth and other unemploy-
ment. The low unemployment rates of these countries (from 1960-1974) were
achieved under conditions of slow or negative growth of the total and teenage
labor force. But the United States, with comparatively high unemployment rates
and a relatively low rate of increase of GNP also managed an unusually high
rate of job creation.

If a high rate of GNP doesn't necessarily mean that the unemployment rate
for youth can be lowered and the rate of job creation may be determined more
by society's technological advances and economic sector growth, i.e., services,
what are the implications for a full employment policy for the United States?

GNP, LABOR FORCE GROWTH, AND FULL EMPLOYMENT POLICY

Answer. The problem of achieving full employment in the United States un-
doubtedly is complicated by the rapid growth of labor force, compared with the
labor force growth of other countries which maintain full employment. How-
ever, as the Australian example shows, it was possible to have a rate of growth
of GN1P high enough to absorb a fast growing labor force. The reasons for the
high rate of growth of GNP clearly were special to Australia and not due to
any policy initiatives not considered elsewhere.

There is presumably a GNP growth rate for the United States high enough
to reduce unemployment for all groups to tolerate levels. What is not clear is
how to achieve such growth rates, and whether such growth rates would insure
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enough "good" jobs or enough full-time jobs, given the technologic and eco-
nomic forces at work in the U.S. economy. Moreover, this way of reaching full
employment might very well create many specific labor shortages, other scarci-
ties, and inflationary pressures, as it did in Australia. It is not certain that such
a high rate of GNP growth should be sought.

There is an additional problem in that approaches to full employment are
likely to lead to simultaneous increases in the labor force because the rising
availability of jobs encourages previously inactive women, youth in school, and
retired persons to seek work, and leads to increased illegal Immigration.

Facing all of these problems, one might adopt the currently unpopular and
perhaps unacceptable view that the overwhelming source of new jobs must be
the public sector through expansion of its regular operations and job creation.
The forecasts and studies for other developed countries reach this conclusion,
both as to where job growth will occur and where it is needed. Having reached
such conclusions, these countries also worry about the tax and expenditure im-
plications of their findings.

A YOUTH MINIMUM WAGE

It is noteworthy that the increase in the minimum wage to $2.30 in January
1976 did not produce reports of young people who had been dismissed because of
the change. In fact, the data available from series published in the Monthly
Labor Review suggest that overall the increase had no discernible effects on
youth. The following is relevant:
1. Employment: December 1975 and January 1976

Teenage jobs increased from 7,053,000 to 7,138,000, one of the largest monthly
increases in the preceding year. Agriculture and non-agricultural industries both
increased.

Total employment increased from 85,394,000 to 86,194,000, a smaller percentage
increase than youth. (Table 2. Current Labor Statistics: Household Data)

2. Unemployment rates: December 1975 and January 1976
Unlike other age groups, teenagers did show a small increase in unemploy-

ment rates between December 1975 and January 1976. However, female teen-
agers, more subject than males to low wage rates, actually showed a decrease
in unemployment rates and this was true for both 16-17 year olds and 18-19
year olds. The fact that only male teenagers had increased unemployment rates
between the two months weakens any argument that the change in the minimum
wage was the cause. (Table 5. Current Labor Statistics: Household Data)

Although the time frame used here may not be the only possible one and
other factors may have offset the adverse effects of the minimum wage hike,
the data cited here justify some speculation about the reasons why the in-
creased minimum wage may not have had much impact on youth.

1. Most employed youth in the 18-19 year group, mostly out of school and in
full-time work, earned more than $2.30 an hour at the time of the increase and
so the issue of replacing them would be irrelevant. If there was not a great
clustering of wage rates for this age group at or near the minimum, employers
were not being affected by that minimum or its changes, other factors must be
determining the wage rates of youth and their relation to adult wage rates.

2. The employed part of the 16-17 year group, mostly in school and working
part-time, are subject to a great many arrangements in which the actual hourly
wage is not the legal minimum. Baby-sitting, lawn-cutting and other services
of this kind are the outstanding example, but even more formal work arrange-
ments evade the law.

3. In an inflationary period, businesses reset to an increase in minimum wage
rates as they do to other increases in costs by embodying them in the price
structure and passing them on rather than by dismissing workers, unless the
firms are extremely marginal. One concrete case known to the author concerns
a small company in a highly competitive, labor-intensive, low-wage industry in
the South. Using a high proportion of minimum wage labor, this company,
almost a year before the minimum wage was changed, adjusted its price schedule
for production then beginning so as to reflect the coming rise in labor costs,
following the same procedure as it used for raw materials.

4. Some evidence that the fairly steep increase in the minimum wage rate
affected relatively few workers comes from data on hourly earnings in Decem-
ber 1975 and January 1976. For all private employment hourly earnings rose by
$.04 to $4.72, only slightly more rapid a rise than occurred in the months pre-
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ceding and following the legal change. In the lowest paid industries, apparel,
leather products, retail trade, and textile mill products, the one-month increase
was no more than $.07. It occurred in retail trade where earnings role to $3.47
an hour and where teenagers probably are a larger share of the work force
than in any other industry division. All of the increases were part of an upward
movement which added $.32 an hour to the wage rate of all production and
nonsupervisory workers in private industry from June 1975 through June 1976.
(Table 17. Current Labor Statistics: Establishment Data)

Even if the overall effects of the rise in the minimum wage rate may not
have harmed the nation's teenagers to any great extent, it is possible that teen-
agers in particular regions of the country and small communities did ex-
perience hardship. However, adults in such low wage areas might also be
affected by the imposition of a uniform minimum wage rate across the whole
country. The size and diversity of the nation would indicate the desirability of
setting a range of minimum wage rates (as of various other kinds of payments
which the Federal government sets or pays out). This action might be publicly
acceptable and might meet much of the teenage problem.

Given the political sensitivity of the issue over the youth minimum wage
differential, it would seem reasonable to defer the introduction of such a
measure until harder evidence is at hand to support the assertion that more
jobs would be created for 18-19 year old youth under the wage rates prevailing
at the time the action would take place. Theoretical and historical studies are
of marginal relevance. If only 16-17 year olds in school would benefit, and
possibly at the expense of 18-19 year olds or adults, it is questionable whether
the measure would be worthwhile.

In any case, if a youth minimum is introduced, it would be desirable to do it
at a time when the general minimum wage rate is being increased. The youth
rate could then be increased less than the overall rate or left at the old rate.
To contemplate an actual decrease for youth in a period when all wage and
price movements are upward appears to be unnecessary and unwise.

USE OF UNEMPLOYMENT COMPENSATION SYSTEMS FOR TRAININO/EDUCATION

1. The only cases I know where programs have been considered or instituted
to compel recipients of unemployment benefits to accept training posts with
employers or in government centers as a condition of receiving benefits are coun-
tries (e.g., Belgium, Australia) which finance such benefits out of general reve-
nues and make no attempt to treat the system as insurance. The fact that em-
ployers cannot be compelled to accept trainees severely limits such programs
in practice, and I know of no large number of benefit recipients who have been
transferred to such a program.

2. West Germany uses payroll taxes and worker contributions to finance un-
employment insurance, but benefits are not paid out by a regular government
department. Rather the system is organized as a tri-partite semi-autonomous
public corporation with independent financial and administrative powers. Un-
der these powers, the Fund began to use some surplus unemployment insurance
funds, generated in the full employment years, to finance training programs
which has been legislated in 1969 and assigned to the agency, then expanded into
a manpower agency. People who are unemployed are natural targets for train-
ing recommendations, but the receipt of unemployment benefit is not partic-
ularly taken into account in choosing trainees, and training allowances are
higher than benefits. After the severe unemployment of 1974-75, the Fund was
left with insufficient reserves and current receipts to pay benefits, and had to bor-
row from the central government for this purpose. At the same time there were
new constraints on funds for training and retraining which appeared to be
needed particularly at that time. The basic idea of using the Fund in this way
has not been abandoned; but it may be necessary to levy higher taxes in the
future.

8. In regard to the U.S. where the 51 separate laws for unemployment com-
pensation determine the benefit position in the initial period, the most fruitful
Federal approach might be by way of qualifying the Federal extensions of
benefits, reinsurance or other financial aid to state systems. This would be done
by attaching certain requirements for training or education programs as a
condition of benefits. However, this should not apply to cases of simple layoff,
where benefits are just an interim payment until work with the same employer Is
resumed. It should be noted that in December 1975, 27.6 percent of claimants
for U.I. had been unemployed for 15 weeks or over (WTorklife, August 1976,
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p. 31). This indicates that the vast majority of beneficiaries leave U.I. before
their benefits under the independent state laws run out. The scope for Federal
influence would seem, therefore, to apply to a very small proportion of the total
recipients, unless state laws are altered.

RESPONSE OF PAUL E. BARTON TO ADDITIONAL WRITTEN QUESTIONS POSED
BY SENATOR JAVITS

Question 1. In previous papers, you have posed the real question of youth
unemployment as "At what age will employers hire youth for regular frill-time
jobs of the kinds that adults hold? You cite special studies that show that two-
thirds to four-fifths of employers are unwilling to hire young people until about
21 years of age. Have you seen any other evidence that might suggest a possible
lowering of that age barrier? Do you have any proposals to solve this problem
or do you think it is already determined by the cultural and social mores of the
United States?

Answer 1. I have seen no evidence that the age barrier has been lowered. The
lowering of it will require collaboration between educators, employers, and unions,
particularly through: combining education and work experience so that youth
don't end up at age 19 not hired because they are inexperienced; and experi-
ments to determine the relative ability of IS to 20 year olds to see how ac-
curate employer stereotypes are. Such studies have been made for older workers.

Question 2. You previously have pointed out that the statistics on the "civilian
noninstitutional population" leave out a substantial number of youth who have
spent a great deal of time in a health, penal or military institution. Yet these
groups probably include youths that need special help and training to achieve
adult jobs. Do you have any idea of the size of the institutionalized youth popu-
lation? Any suggestions on what type of data or reports are needed?

Answer. I do not have the statistics available. I believe there was a separate
census of that population in 1970 which would contain age breakdowns. As for
what we should know about them, I think it would be in the area of:

What kinds of preparation they are getting for a return (or initial entry into)
the civilian job market.

What kinds of transition services are offered by the institutions they are in
with regard to job information, placement, etc.

What kinds of inter-relationships take place between the institution and the
local community organizations in the community the institutionalized youth will
return to.

Question 3. One of our witnesses this morning, Mr. Howard Samuel main-
tained that since the rate of unemployment was so closely tied to education, more
attention should be paid to keeping youths in school rather than finding more
employment for teenagers.

(1) Do you agree with that point of view?
(2) What changes, if any, in education programs would you suggest to achieve

these ends?
(3) Do you think that the educational tie with a decrease in the unemployment

could be due also to the explanation that the prefered employment age of 21
has been reached by those who stayed in school rather than dropping out?

Answer. We have many youth who are not yet receiving all the education
they want, and I think we still need to remove barriers which limit access. In
general, however, I don't think we should keep raising the school leaving age
because of our problems of sustaining economic growth.

In recession type situations there are some intelligent alternatives that in-
volve stipends for education and training as an alternative. In the summer of
1975, France offered a stay-in-school stipend as one way of dealing with the
lack of jobs that summer for youth.

RESPONSE OF BERNARD E. AnsDEsoN TO ADDITIONAL WRITTEN QuESTIO:NS POSED
BY SENATOR JAVITS

Question 1. Do you think that having strong examples of youth leadership is
necessary for minority youth? If so, can you think of some ways that adults or
government can exert some type of influence on minority youth.



117

Answer. Positive role models are very important for minority youth, espe-
cially those from low income groups in the inner city and in rural areas. One
especially unfortunate aspect of the urban decay of our cities, and the relentless
spread of ghettoization is that many middle income blacks have moved away
from the old neighborhoods in search of better living conditions. One would not
want to retard these opportunities for upper mobility which are characteristic
of the social and economic advancement of all ethnic groups. Yet, many of thosewho might like to remain in the city are driven out because of poor housing, poor
schools, poor public services, and other forms of urban decay. This robs young
black youth of contact with upwardly aspiring members of their race, and leaves
only the role models of sports figures, and low-life elements such as "Superfly"
and "Shaft" as the objects of emulation. Ghetto youth do not see the middle
income black doctors, lawyers, business executives, and other professionals as
important role models.

There are many ways this condition can be changed, but my preference wouldbe to minimize the role of government in any solution. There comes a timewhen any group must emphasize self-development and initiative rather than
continued reliance on government. The only legitimate role of government in thisarea is for government to support efforts developed and initiated by voluntary
groups in local communities.

One example of such voluntary effort is the organization of a group in Phila-delphia called Interested Negroes. This group, formed in 1968 after the dreadfulDetroit riots, was initiated by Dr. Perry Fennel, a local black dentist, and sev-eral other black professionals and business leaders. I joined the group while
still a graduate student at the Wharton School.Our program emphasizes "motivation through exposure" for young, Jr. high
school boys from the inner city. Once each month, a boy will be released fromschool to spend a day with a black man at his place of work. Throughout the day,the boy will observe the man on his job and will learn what education and train-ing were necessary to obtain such positions. The motivation is enhanced by thefact that most of the men previously lived in the neighborhoods that are nowghetto areas, and are familiar with the problems of achievement in the innercity. One-on-one contact of this type is the best evidence that one can succeed ifdetermined to set clear goals and work hard to achieve the goals. The member-
ship of IN now includes 1,000 black men from a wide variety of occupations in-
cluding judges, doctors, educators, business executives, and skilled blue-collar
craftsmen.This program has produced many success stories, but two are quite significant.One boy, Charles Turner, was an uninspired student when he first started his INvisitations. He was from a broken home and had no thought of attending college.
After several visits with successful black men, he showed visible improvementin his attitude, and over a one year period, his academic performance began toimprove. He went on to graduate from high school with honors, and received ascholarship to attend Columbia University. He will graduate this year and enter
law school.Another boy, Gilbert Baez, was a major problem in school when he startedIN visitations. One of the members took a personal interest in him and helpedput him on a more positive track. Baez markedly improved in academic per-formance and later excelled in leadership in high school. He was named U.S. Boyof the Year in 1974. and later won a scholarship to Franklin and Marshall College.Both boys acknowledge the role of IN as the major influence on their outlookat a critical stage in their lives. In addition, school counselors have told us ofmany other cases the performance of students improved following their participa-tion in the IN program. The difficulty is that the IN organization has sufferedfrom inadequate funds from the very start, and has been unable to expand toreach more than a few hundred boys. We have not sought government fundslut have depended solely on foundation grants and private contributions. In fact,because we emphasize the direct contact between black boys and black men.our program has been declared in violation of the antidiscrimination rules, anl
thus. IN is ineligible to receive federal funds.The main point I want to emphasize is that because of ghettoization, it is neces-
S ary for members of the black middle class to reach back into the inner city tohelp uplife those who are still there. The main responsibility of government is tohelp improve the conditions in such areas. Voluntary, self-help through motiva-tion and uplife should remain the responsibility of the minority groups them-
selves.

8-4043-77 9
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Question 2. How much do you think the problems of minority youth in the cen-tral cities are a result of the youth's origin in rural society, with skills unsuitedto an urban environment?
Answer. Not much! First, the great number of black youth in the central citiesof the North and Midwest were born there and did not migrate from the South.This is less true of Puerto Ricans and Chicanos, but even in these groups, highbirth rates rather than migration account for most of the population growth inrecent years.
Second, even those who were born and reared in the central cities are increas-ingly unable to qualify for existing jobs because of dreadfully deficient publicschool systems. In fact, many black youth from southern school systems are todayreceiving a better education than their counterparts in the urban north. As a re-sult, young black migrants from the south have often gained better employmentin the northern cities than blacks born and reared in those areas. Evidence forthis may be found especially in heavily industrailized cities such as Cleveland,Detroit, Saginau, Mich., Gary, Indiana, and some others.
Finally, racial discrimination is far more severe than many public officialsbelieve in limiting the opportunities of inner-city minority youth. Often, it makesno difference how well-educated, well-mannered, and cleanly scrubbed a black orhispanic youth might be, he will still be denied an entry level job in many depart-ment stores, banks, insurance companies, and other business firms. This is espe-cially true of black teenage girls. In short, the alleged barriers of employmentgenerated by inadequate rural education carried into urban areas does not havemuch foundation in fact in today's labor markets, and is not a major determinantof urban youth employment problems.

JOB PLACEMENT ASSISTANCE FOR HIGH SCHOOL STUDENTS

(By Barry E. Stern)*

ANALYSIS
Over the years public concern has shifted from preventing the too early em-ployment of children to seeing to it that they find work when they are ready forit. Nevertheless, the least help is provided to those who need it most. Thousandsof public dollars are invested in providing one young person with years of prepar-atory higher education, but very little is put into seeing what can be done aboutanother's moving directly from high school to work. In no sense has this devel-oped retributively. It's just bad business to which attention is now, belatedly,being given.
Although federal youth employment programs have appeared from time to timeduring the course of our history, it was not until 1950, some 17 years after theWagner-Peyser Act created the U.S. Employment Service, that a formal Employ-ment Service (ES) program for youth was begun-a cooperative program withpublic schools. At best, it was a one-shot service; ES personnel came to the school,registered seniors not going on to college for job placement, and perhaps offereda series of tests and a counseling interview. The number of high schools involvedgrew impressively, to the point that by 1963 some service was available in 50percent of the schools with % of the total number of graduates. During that yearthe program was credited with the annual placement of a modest 113,000. A peakfigure of over 1.8 million placement of all persons under twenty-two years of agewas reported for 1966.1 (The reporting system was corrected in 1970 to recordindividuals-a significantly lower number-instead of placements.)With the assumption of higher priorities in the mid-1960's, i.e., the need toplace disadvantaged workers and veterans, the Employment Service-School Co-operative Program declined considerably. A 1974 field survey of 24 cities in 9randomly selected states, for example, indicated that the outstationing of ESpersonnel in schools was taking place in only five cities.2 Although in-house survey
*Education Policy Analyst, U.S. Department of Health, Education, and Welfare. Theviews or conclusions contained In this paper are solely those of the author and shouldnot be interpreted as representing the official opinion or policy of the Department of Health,Education, and Welfare.
'Willard Wirtz. The Boundless Resource, Washington, D.C.: The New Republic BookCo.,.Inc., 1975. P. 42.
2 Data supplied by the U.S. Employment Service, Employment and Training Administra-tion, U.S. Department of Labor.
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indicated that ES offices in some 100 cities supply schools and other interested
institutions with daily computer printouts of the local Job Bank data. But this
includes only that information that comes from job orders filed by local em-
ployers; and most employers don't use the Employment Service to recruit part-
time student employees except for a few limited types of jobs."

Though Department of Labor data show that ES serves a considerable and
growing number of youth (1.2 million youth under the age of 22 were placed by
ES in FY 1975, compared to 800,000 in FY 1972), these data cannot be dis-
aggregated to show the extent to which ES serves the particularly critical teen-
age group. Surveys which get placement data from the youth themselves suggest
that ES is reasonably effective for those in the twenty-or-over bracket, while it
provides very little service to teenagers, especially in-school teenagers. The avail-
able evidence indicates that only about one out of six teenagers (16 to 19) looking
for work even goes to the Employment Service (ES) ; among those who are out
of school, one out of four visits ES.' Among out-of-school teenagers who are
employed, only about 4 percent surveyed in January 1973 credit ES with direct-
ing them to their present jobs. The overwhelming percentage of jobs obtained
are found through friends and relatives (27 percent), or by going to the em-
ployer directly and independently (32 percent). Ten percent get their jobs
through want-ads, only 6 percent through school placement offices or teachers,
and only 5 percent through private employment agencies (10 percent through
other means).5 These Bureau of Labor Statistics data on jobseeking methods
employed by out-of-school youth are corroborated by two somewhat older anal-
yses of the National Longitudinal Survey (NLS) cohort of 5,000 young men
14-24 years old. In one study, Kohen and Andrisani found that among June
1969 male high school graduates who had changed employers (in the civilian
sector) between the 1968 and 1969 surveys (which were conducted in November),
the most frequently used job search methods were through friends and relatives
(52 percent) and direct contact with the employer (24 percent). Formal job
placement assistance through either school, public, or private employment serv-
ices helped only 11 percent of these graduates find their new jobs.' In another
study using the NLS cohort of young men, Saunders found almost identical
percentages for types of job search methods Used among those who were out
of school with less than four-years of college completed.7

Students are even less likely than out-of-school teenagers to get help from
formal placement services in finding jobs. Again using NLS data for the cohort of
young men, Parnes and others found that among teenage students (14 to 19)
who were employed in 1966, less than one percent found their jobs through ES
or through some private employment agency while 9 percent were helped by the
school placement service; 53 percent were aided by friends or relatives; 23 per-
cent went to employers directly; and the remaining 15 percent used want-ads
or some other method or combination of methods.5 A more recent study indicated
that only 29 percent of the nation's high school seniors in 1972 felt that schools
provided satisfactory job placement assistance, whereas 77 percent believed that
schools should help students find jobs when they leave school.5

In addition to the fact that neither the school nor the Employment Service
provide much job placement assistance to students, neither has much influence
on a student's career plans. When a national random sample of high school
seniors in 1972, for example, was asked to indicate which categories of persons
Influenced very much their post-high school plans, parents and friends were
the most frequently named (43 and 25 percent) respectively), while only 10
percent named a teacher, 9 percent named a guidance counselor, and 1 percent
named a State Employment Service officer.' 0 We would hypothesize that ready

a Wlrtz, op. cit., p. 43.
' Data supplied by the Bureau of Labor Statistics.
G "Jobseeking Methods Used by American Workers" (Bureau of Labor Statistics, Bul-

letin 1886, 1975), Table C-1.
O Andrew Kohen and Paul Andrisani, "Labor Market Experience of High School Gradu-

ates and Dropouts," Career Thresholds, vol. 4: A longitudinal study of the educational
and labor market experience of male youth, (Manpower Administration, Research Mono-
gra ph No. 16, 1974), pp. 23-24.

7 David Saunders, "The Company Youth Keep: An empirical analysis of job finding
among young men 14-24," Unpublished Ph. D. dissertation, Bryn Mawr College.

sHerbert Parnes, et al., Career Thresholds, vol. 1, (Manpower Administration, Re-
search Monograph No. 16. 1970), p. 101.

9 William Fetters. A Capsule Description of High School Seniors: Base-Year Survey,
Washington, D.C. : National Center for Education Statistics. 1974, p. 7.

lo Ibid., p. 9.
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access to job placement services would enable these institutions to have greater
influence (hopefully a positive influence) on student's future plans.

As the presence of the Employment Service in the schools decline in the face
of rising youth unemployment rates during the late 1960's, the reaction in the
public schools was to draw back from the job placement responsibility com-
pletely. They already had more to do than they could handle. The counselors
continued their college placement mission but accepted beyond that only a
nebulous area of responsibility for the development of self-awareness and at
most a very general exposure to what work might look like in the pages of the
Occupational Outlook Handbook. Job placement was marked, quite understand-
ably, as somebody else's business.

A 1973 study conducted by the American Institutes for Research for USOE
concluded that no quantitative data are available on the scope of placement
services in the public secondary schools." Though some local school systems like
Baltimore and Cleveland do operate effective job placement services, these are
not being provided routinely as an important part of counseling and gudiance
programs.

The situation has been very different, though, in the technical high schools
and in the two-year colleges that grew so in number and size during the last
decade, and particularly in the private proprietary trade and technical schools.
The better of these have been serious attention to the placement of those who
finish their courses. Unquestionably, this is part of their increasing attraction
to young people.

At the present time, no USOE programs exclusively support guidance and
counseling and placement. However, USOE (categorical) program funds author-
ized by Titles I and II of ESEA and Part B of the 1968 VEA can be spent on
guidance and placement activities at the discretion of the recipient State or
local education authority. The aggregate amount of Federal funds spent by
state and local education agencies for such activities cannot be estimated pre-
cisely with present data, but best guesstimates are in the $20 million per year
range.'

For a decade now, little effort has been made to bring students who want to
work together with people who provide it. Despite the fact that students over-
whelmingly believe that schools ought to provide placement assistance,"3 schools
have been reluctant to provide it, preferring instead to concentrate their scarce
resources on traditional academic concerns.'4 The public Employment Service,
also, has viewed student placement as a low priority item, especially when so
many adults are out of work. In sum, no institution perceives youth job place-
ment as its responsibility. Despite the unusually and excessively high youth
unemployment rates, youth and student job placement has been accepted no
better as an unwanted child.

So the superior force of institutional habit has had its victories over good
sense. Proposals for new w-ays to fuse workaday realities and academic processes
must, therefore, include consideration not only of (1) how to provide high school
age students with going-to-w-orlk counseling at least as effective as the tradi-
tional going-to-college counseling, and (2) how to give youth job placement at
least as much attention as adult job placement, but (3) how to comnbine these
youth counseling and job-placement functions regardless of the minor earth-
quakes doing so wvill cause in stratified established bureaucracies.'5

Federal leadership might wvell be required to prevent the youth placement
function from continually being lost in the cracks. What to do is not the ques-
tion. There are already several successful school placement models from whioh
to draw. The difficult questions are who should do it and lead it, and how great a
federal financial incentive is required?

Compared to other federal human resource programs, the amount of money
required to establish placement services in high schools on a widespread basis is

" oAmerican Institutes for Research, "Practical Career Guidance, Counseling and Place-
ment for the Noncollege-Bound Student," Palo Alto, Calif. :Unpublished technical report
for U.S. Office of Education, Contract NO. OEC-0--72-4986, 1973.

12 Research and exemplary projects in school vocational guidance and placement can
be funded under Parts C and D of the VEA, respectively, as well as through NIE.

"Fetters, loc. cit.
P"O4f course, there are some exceptions to the rule. Some 3 states require that o
pacement services be provided to students (Florida. Michigan and Virginia). Others, like

Wisconsin, are encouraging LEA's to adopt successful Placement Practices from demonstra-
tionm Programs, many of them funded by U SOE.

11 Wirtz, OP. cit., p. 38.
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not large. An expenditure of $.50 million, for example, could provide enough
professional placement specialists to serve one-third of the nation's high school
students (grades 10-12). assuming a ratio of one placement person for every
1300 students. If states or local agencies were to match such a figure on a dollar
for dollar basis, two-thirds of the nation's high school students could be served.

As for whether federally subsidized school placement officers should be em-
ployees of the Employment Service, the schools themselves, or some other agency
like a local CETA agency or an Education and Work Council, we would favor
an approach which permits different delivery agencies in different localities.
Whatever agency is used to deliver the placement services, the school placement
service should coordinate with the Employment Service or other manpower
agency contracted by the CETA prime sponsor to do placement work and use it
for central referral of job orders. Moreover, any new federal program to support
school placement services should take into account ES's concern that these serv-
ices could well reduce its potential number of placements and hence their budget
for the subsequent year, inasmuch as placement credits are the main determinant
of an ES office's budget allotment. Possibly, an exception to present ES regula-
lations ought to allow ES to be credited with at least a portion of each place-
ment made by a school placement program.

Another concern in the establishment of school placement offices is the need
to continually followup graduates, whether they get their jobs through the
school placement program or not. Follow up data should include enough specific
occupational assignment and wage data to permit future graduates to assess
better their probabilities for obtaining employment in certain fields.: The mere
accounting of whether a graduate is employed or not and whether this employ-
nient is in a training-related field (viz., the federally required vocational edu-
cation placement form) is not sufficiently detailed to help placement officers
with their responsibilities. Possibly, federal aid could be directly tied to con-
ducting sufficiently detailed followup studies of graduates. The cost, of such a
multi-year follow up does not become so prohibitive when samples of, graduates
are surveyed rather than the entire graduating class (the present OQE regulation
calls for the follow up of all graduates for one year).

FEDERAL POLICY AND PROGRAMf OPTIONS

Having established that job-ready students and recent school leavers need
but do not get help in finding jobs, the question is raised who should take
responsibility for providing such assistance. Given the fact that no single answer
to this question is likely to meet the needs of every community, a more impor-
tant question is how can easy access to job placement services be assured once
a decision is made to provide them. We believe that in the great majority of
cases, the access issue is most likely to be solved if the service is located in
or somehow through the school. In the first place, locating job placement assist-
ance in the schools puts the service where the clients are, thereby assuring
their maximal visibility and use. Furthermore, in-school placement services
serve as a link between schools, youth job-seekers and industry. By making the
service available to school leavers, i.e., graduates and dropouts, the school re-
mains accessible to the young person even after having left it. Such a link
might help many youth adjust to these difficult transitional years. Dropouts
might want to drop back in; continued contact with the placement officer could
facilitate this. Recent graduates might need help finding or adjusting to a new
job, and a familiar person from the school, like the placement officer or some
other member of a placement team, might be the best person to provide such
assistance.

Perhaps the most important reason for making placement service available
through the school (at least in part) is to let both students and school leavers
know that the school cares about their future well-being. Such a feeling on
the part of students might well create a healthier learning and teaching envi-
ronnent. We would propose, therefore, that the Federal government consider a
variety of actions that would encourage localities to provide in-school job place-
ment services to help students, graduates, and dropouts find full-time, part-time
and summer jobs. On a spectrum of little to considerable involvement and
support, four Federal strategies which would stimulate schools and other local
agencies to provide students and school leavers with job placement assistance
are considered here: (1) to establish local education and work councils; (2)
to provide technical assistance and training; (3) to conduct a large demon-
stration and comparative evaluation of alternative v iable placement models;
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and (4) to provide grants to local areas to establish high school placement pro-
grams. These can be considered either as mutually reinforcing or mutually
exclusive or competing strategies. Strategies I and II include reasonably low
cost activities and could be started with discretionary DOL and HEW funds
at any time by either or by both agencies. Strategy III would require consider-
able planning and coordination between DOL and HEW but yet could be accom-
plished within the framework of existing legislation and appropriation levels.
Strategy IV, which is a categorical program requiring the expenditure of several
millions of dollars, would require new legislation and appropriations. The
strategies are summarized in Chart 1.
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All of the four strategies and options or activities within the strategies are
generated with a few basic premises in mind. These are derived from previous
experience with several placement programs provided by school districts, alone
or in collaboration with other agencies. Our assumptions are as follows:

(1) School placement programs won't work unless manpower and education
agencies work together to deliver the services. All agencies involved must have
clear lines of responsibility; all interagency agreements for the provision of
specific services must be in writing.

(2) An important criterion for success of the program is whether the program
continues after Federal funds are withdrawn. The Federal concern, therefore,
is catalytic, not programmatic.

(3) A Federal program which is targeted on public school students is more
likely to continue once Federal funds are withdrawn if gradual and increasing
local financial responsibility for the program is built into it from the beginning.

STRATEGIES AND OPTIONS

Strategy 1: Eatablish. on a demonstration basis education anud work councils in
several localities throughout the United States

Description.-Education and Work Councils would be established in 15 to 20
communities. These would attempt to bring several community agencies and
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interest groups together in order to provide services which would help students
make a more successful transition from school to work. Membership of the
Councils would include representatives from the schools, local employment service
and other manpower agencies, professional, trade, and business associations, labor
unions, service organizations, and the local CETA Planning Council.

It is assumed that these councils would give job placement assistance for youth
high priority. Federal guidelines, nonetheless, might suggest that the councils
work closely with the schools in taking responsibility for placing all school leavers
in some kind of job or further education. In addition, the councils ought to
encourage community institutions to work together in placing students who desire
part-time or summer jobs. Special funds might be earmarked to encourage the
development of such placement activities.

Cost.-Approximately $1 million would provide professional staff and someadministrative expenses for 15 to 20 Councils. DOL has appropriated this sum
for fiscal year 1977. An additional $1.5-2.0 million would be earmarked for student
placement services in cities having these councils (an average of $100,000 per
city).

Implementation.-Identify and select communities which already provide young
people with several effective transitional services but yet which need to coordinate
better the delivery of such services in order to fill gaps and avoid needless dup-lication. The National Manpower Institute, under contract to DOL, is in the
process of identifying these communities. Their recommendations must be
approved by interagency steering committee consisting of the Departments of
Labor, HEW, and Commerce.

Arguments in favor
1. An Education and Work Council provides an independent "neutral" mecha-nism to link schools, employers and manpower agencies. It would help avoid

problems that result from invasion of turf when one institution makes isolated
decisions and imposes actions on others.

2. Encourages local institutions to pool their resources In such a way as to
provide essential services while avoiding duplication of effort. Admits of ready
link to CETA prime sponsors.

3. Is not very costly and could be very cost-effective by maximizing the use of
existing resources.

Arguments against
1. Creates yet another decision-making layer and encroaches on authority ofvarious institutions. Schools, employers, and manpower agencies would resistgiving up "sole rights" to decisions that traditionally have been theirs alone.
2. Important services like placement assistance might never get establishedbecause local communities do not have the money or the will to redirect theirpresent resources. Though councils will improve communication between agen-cies, their effectiveness is unlikely to be great unless they can assure that some

new resources will be funneled into priority activities.3. Diffuses local leadership at a time when all resources should be behind
CETA.4. The scope of such a demonstration effort is not large enough to have theneeded impact on communities across the country. Even if councils were success-ful, most high school students and leavers in the U.S. would remain without
job placement assistance.
Strategy II: Technical assistance and training

Three technical assistance and training options are considered here: (1) iden-tification and dissemination of effective models; (2) technical assistance fromEmployment Service to school personnel in regard to placement; and (3) train-ing of prospective and recent school leavers in job search techniques and achieve-ment motivation. All are thought to contribute to the more effective placementof students, graduates, and dropouts seeking jobs. The three options are notmutually exclusive. Combinations of them could easily form an effective techni-
cal assistance package.

Option 1. Identification and dissemination of effective models
Description.-Effective school placement models would be Identified and mate-rials describing how to implement them would be developed and disseminatedby the Federal government in collaboration with Interest groups and associa-tions. Technical assistance and public information programs would be initiatedto persuade communities to identify and implement suitable placement models.
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For example, regional conferences, workshops, and the like would be held for
school placement personnel, administrative staff, and board of education mem-
bers of districts considering the establishment of expansion of placement
programs.

Cost.-Approximately $2.0 million would support the packaging and dissemina-
tion of school placement materials, as well as regional conferences, workshops,
and the like for school personnel interested in placement.

Implementation.-USOE's Bureau of Occupational and Adult Education and
DOL's U.S. Employment Service, would jointly develop this technical assistance
and training program under an interagency agreement. They would involve the
various professional associations and interest groups as needed. For the most
part, the program would be administered out to the ten Federal regional offices
by teams of USOE and DOL personnel.

Arguments in favor
1. Much is known already about how to deliver effective inschool job place-

ment services. Developing and packaging materials for dissemination and train-
ing could be done easily, quickly and cheaply.

Arguments against
1. Dissemination of information and the provision of training can do no

harm, but the problem is too big to be solved by these approaches alone.
Option 2: Technical assistance fromn employment service to school personnel in

regard to placement
Description.-School district would designate a placement coordinator in each

high school who would receive technical assistance from the local Employment
Security (ES) office. Placement coordinators would be counselors or teachers
working with or without community volunteers. Their knowledge and skills in
the placement of students would be developed and improved through short in-
tensive workshops followed up by one-the-job consultation with experienced ES
personnel.

Each participating high school would receive from ES a daily Job Bank micro-
fiche and a monthly Job Bank Openings Summary." The school placement co-
ordinator would request permission from ES to make job referrals. Permission
is either denied or granted depending on the status of the job order. If the
placement coordinator makes a referral, the ES is notified so the job order can
be posted.

Cost.-Approximately $4 million would support involvement of an ES person
working full-time in each of 200 major school districts. In addition, there is
the relatively minor cost of the Job Bank microfiche negative (about 10 cents
each) and the viewer (reader) which ranges in cost from $50 to $150. These
costs could be absorbed by the school district, ES office, or both.

Implementation.-Oversight and general administration of the program would
be provided by ES in Washington, D.C. A local ES office which serves a target
school district would receive funds for its school placement coordinator once a
satisfactory written agreement is concluded with the superintendent of schools.
Should a local ES office cover more than one school district, it could designate
and receive program funds for additional personnel who would work with the
schools. To assure that the schools live up to their end of the agreement, an
occasional evaluation audit would check to see whether each high school in
the participating school district had designated its own placement coordinator.

Arguments in favor
1. Relatively minor investment by ES could result in considerable job assist-

ance for students if schools cooperate and decide to invest their own funds in
the program.

2. Would minimize risk of appearing to interfere in the business of school
system and guidance counselors.

Arguments against
1. Would depend heavily on resources from OE or the schools. Schools might

be reluctant to participate if there is no financial incentive for them to redirect
staff effort to job placements. Schools in general have always been reluctant to

"O The Job Bank microfiche includes employer Information, description of the specificjob, wage and benefits, and desired applicant characteristics. The Job Bank OpeningsSummary lists job openings unfilled 30 days or more by employer title and DOT titlesand codes. as well as job opportunities in the same field In other parts of the State as
well as in surrounding States.



125

take on the placement responsibility. It is unlikely that the limited assistance
that ES will provide will persuade enough schools to give job placement higher
priority.

2. School staff might not adopt a practical labor market oriented approach.
3. Some CETA prime sponsors contract placement services to agencies other

than ES.
Option 3: Training prospective and recent school leavers in job 8earch tech-

niques and achievement motivation
Description.-A short course or module would be developed in "Job Search

Techniques and Achievement Motivation for High School Students", and would
be disseminated to schools by the Federal government with the help of business
and trade associations. The course would help students learn how to assess
and interpret job vacancy information and occupational information, prepare
resumes and required employment forms, conduct themselves at personal inter-
views, make direct contact with employers and unions, assess and convey to
others one's job-related skills and personal strong points, assess employer needs
and market one's assets to fill those needs (i.e., creating a job for oneself),
become self-employed if one wants to, relate further education to one's subse-
quent employability (if one wants to) and motivate oneself to seek, find, and
make the most out of employment opportunities when they arise. Technical as-
sistance and public information programs would be initiated to persuade com-
munities to conduct such courses. For example, Federal regional offices would
conduct conferences, workshops, and the like for school and other community
personnel who might want to conduct or organize such a course in their respec-
tive communities.

Co8t.-Approximately $4.0 million would support the development and testing
of the course or module, the dissemination of materials to schools, and the re-
gional conferences, workshops, and the like for school and community personnel
interested in placement.

Implementation.-The Department of Commerce (DOC) would develop this
program in collaboration with USOE and with various national trade and busi-
ness organizations. A written agreement would specify the particular responsi-
bilities of the respective agencies. For the most part, the program would be
administered out of the 10 Federal regional offices by teams of USOE and DOC
personnel, who would work closely with local business groups and school
authorities.

Arguments in favor
1. Provides a constructive, challenging, and cost effective way for business

community to become involved in helping youngsters make the transition from
school to work.

2. Course can be developed easily and quickly because of ample supply of ma-
terials and experience.

Arguments again8t
1. Provides opportunities for recruitment or proselytization by particular coIn-

pany if its personnel are involved in teaching course.
2. The job search problem among youth is too big to be solved by this ap-

proach alone. While such a course will help some youth become effective self-
starters in finding jobs, the basic placement activities of job order taking, refer-
ral, etc. are still needed to give the majority of young job-seekers a clue about
where to start.
Strategy III: Large demonstration and comparative evaluation of sUces88ful

model8
Two types of demonstration options are considered here: (1) state grants to

demonstrate and comparatively evaluate three alternative school placement de-
livery systems; and (2) LEA (school district) grants to demonstrate a high
school scheduling system with staggered vacations. The two options are not
mutually exclusive.

Option 1: State grants to demonstrate and comparatively evaluate three alter-
native delivery systeMs for school placement

Description.-Each state would receive Federal grants to demonstrate simul-
taneously two or three delivery systems for school placement in different com-
munities within the state. The delivery systems include: (1) outstationing of
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Employment Service (ES) personnel in the schools, (2) hiring of placement
staff by the LEA, and (3) hiring and supervision of placement staff by a multi-agency consortium or council (e.g., Education and Work Council, Industry-
Education Council, CETA Planning Council, etc.). A carefully-planned assess-
ment effort would compare the effectiveness of each model.

Communities within the state would select which of the approaches they
wish to try, based on their own interests, needs, and circumstances, and would
submit their application to a state committee composed of the Chief State School
Officer, the State Director of the Employment Service, and other appropriate of-ficials appointed by the Governor. This state committee would recommend and
the Federal government would approve a test of at least two of the three delivery
systems in 2-3 communities in the state.

Cost.-Assuming that annual grants will range from $200,000 to $500,000 per
state, the precise amount depending on the number of secondary school students
in the state, or an average of $300,000 per state per year, a three-year demon-
stration program would cost $15 million per year or $45-50 million total. Local
resources and personnel could be used to supplement these Federal grants.

Implementation.-The program would be jointly administered and funded by
DOL's Employment and Training Administration and the U.S. Office of Educa-
tion. A written agreement would spell out the program responsibilities for each
agency. Federal staff would develop guidelines and standards which would
have to be met by each local community or school district receiving a grant.
While an interagency state committee appointed by the Governor would select
the successful applicants, and conduct the evaluations, the Federal regional
offices of DOL and USOE would have to approve the state selections and would
conduct audits of the grantees to assure proper expenditure of funds.

Argztments in favor
1. Falls short of massive funding of school placement services while implant-

ing the idea that these are worthwhile and that the state should be creatively
systematic in selecting the approach or combination of approaches that are most
suitable for communities within the state.

2. Forces state and local manpower and education agencies in the state to work
together in developing acceptable proposals and evaluation designs.

Arguments against
1. Though state may submit its 2-3 community proposals for Federal fund-ing, it still might not give school placement services sufficient priority and visi-

bility. The problem of unassisted school leavers is too big to be resolved bygiving select communities "seed money" to develop their own delivery system.
2. State might not recommend the best community proposals for funding and

use grants as a means for achieving political leverage or patronage.
Option 2: Grants to LEAs in high youth unemployment areas to demonstrate

feasibility of high school scheduling system with. staggered vacations
Description.-LEAs in areas with high youth unemployment would apply forgrants to demonstrate the feasibility of the quarter system or staggered vaca-tions for its high school students. The purposes of the grants are threefold: (1) tosee whether the youth unemployment rate could be lowered by not having so

many students looking for jobs at one time as they do during the summer; (2) toincrease the likelihood of students finding jobs related to their career plans, ifthey have such plans and want career-related work: and (3) to see whether thetransition to the staggered (summer) vacation schedule can be accomplished
without significantly increasing costs to the school nor detracting from theacademic program. Grants would pay for additional administrative costs needed
to make such a scheduling transition, as well as a thorough evaluation of the
labor market and academic consequences of making such a transition.

CoCts.-Assuming that grants averaging $200,000 would go to the 20 LEAs sub-mitting the best proposals, and a 20 percent add-on for Federal administration
and evaluation of the program, $5 million would be needed to carry out this
demonstration program.

Implementation.-The program would he administered by either the Bureau
of Elementary and Secondary Education or the Bureau of Occupational andAdult Education in USOE. The Commissioner would direct that research funds
administered by both bureaus (ESEA Title III and VEA-Part C) be tapped
to fund the program.
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Arguments in favor
1. Provides a large-scale test of a proposal made many times yet infrequently

tried and evaluated, particularly in high youth unemployment areas.
2. Puts funds into LEAs where such a scheduling transition is most likely to

do the most good.
Arguments against

1. Many high school plants, especially those in poor or depressed areas, are not
equipped with air conditioning which would make it tolerable to provide classes
to 50-75 percent of the enrolled students during the summer.

2. Such scheduling revisions have been tried before with no particular benefit
to the school. (The purpose of these revisions, however, was to save the school
money. The youth employment and work experience motives for scheduling
changes have not been investigated to any great extent.)

Strategy IV: Grants to local areas to establish high school placement programs
Description.-Federal funds would provide professional placement specialists

to work in the nation's high schools. There would be one full-time equivalent
(FTE) placement specialist for every 1500 students in grades 10-12 and (using
the Baltimore City School Placement Program as a model) one central placement
staff person for every nine placement specialists working in the schools them-
selves. Such personnel would take and list job orders, refer students or school
leavers to job openings, solicit jobs from employers in both the public and private
sectors, provide job counseling (both before and after finding job) and instruc-
tion in job search techniques, conduct follow up studies, and work with a place-
ment team in schools consisting of counselors, vocational education and work-
study personnel, and community volunteers. Job Bank and the Job Bank Open-
ings Summary would become available through the Employment Service to every
high school participating in this placement program.

Placement assistance would be aimed mainly at helping school leavers (grad-
uates and dropouts), who want to enter the full-time labor market, but students
who want part-time and summer jobs would be served, also. In addition, place-
ment personnel could help find slots for students participating in cooperative and
other work study programs. Optional features would be (1) to permit graduates
and dropouts to use the placement service for up to two years after leaving
school, and (2) to permit private school students to make use of the services lo-
cated in the public schools.

Cost.-Yearly Federal expenditures would depend on the extent of school cov-
erage with placement personnel. Assuming (1) one FTE placement specialist for
every 1500 public high school students in grades 10-12; (2) one central office
staff person for every nine placement specialists working in the schools; (3)
about 10 million public high school students in grades 10-12 at any one time; (4)
an average unit cost of $20,000 per placement specialist (salary and expenses);
and (5) that the school district will cover the costs of providing (placement)
office space and equipment:

$50 million would provide placement services to % of the nation's public high
school students; approximately 2,200 placement specialists would cover 3.3 mil-
lion students.

$100 million would provide services to 23 of public high school students; ap-
proximately 4,500 placement specialists would cover 6.7 million students.

$150 million would provide services to all public high school students; 6,700
placement specialists would cover 10 million students.

The Federal cost, obviously, could be reduced by having the school district
match Federal funds with its own funds, or by gradually reducing the size of
the Federal stipend over a period of 4-5 years until the program is supported
totally by local-state funds. If a school district already provides placement
services, it would remain eligible for Federal funds, nonetheless, so long as its
program met the Federal guidelines and standards.

ALTERNATE IMPLEMENTATION PLANS AND CORRESPONDING LEGISLATIVE AUTHORITY
FOR JOB PLACEMENT SERVICES

Option 1. Station employment service personnel in schools
Precedents for stationing ES personnel in schools or using ES counselors to

lend technical assistance to school counselors date back many years. The largest
outstationing of ES personnel in schools occurs in New York City, where SE
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operates placement services in over 50 high schools (see Exhibit 1). More re-cently, Wisconsin has initiated a state-supervised or coordinated program whichstations ES personnel in high schools who work with school personnel on place-ment teams. The program requires joint decision making by the Departmentof Public Instruction, the State Job Service, and the LEA. The largest EStechnical assistance program for school counselors is in California, where ESconducts an &week summer program and a liaison program during the schoolyear. Both programs train high school counselors in placement and employmentcounseling techniques, labor market information development and utilization,
and employer relations.

Notwithstanding the New York City, Wisconsin, and California experiences,
the ES-School Cooperative Program, which reached its zenith during the early1960's, has been scaled down considerably during the past decade because ofother priorities, e.g., providing more and better service to disadvantaged clients.Revival of this program could be done under the Wagner-Peyser Act; or TitleX-B of the Education Amendments of 1972, which has not yet been funded.The mere provision of Job Banks to schools is authorized under Wagner-Peyser.

Arguments in favor
1. Assures staff oriented to realities of the labor market.
2. Avoids "turf" fight because institutional lines of responsibility would heclearly demarcated. ES has had several previous agreements with schools toprovide job placement assistance. For the most part, these ES-School Coopera-

tive programs were well-received by the schools.
Arguments against

1. ES might not be familiar with the needs of the schools.
2. School guidance counselors might resent presence of placement personnel,

especially if from another agency and "imposed" by Feds.
Exhibit 1.-Cooperative employment service-school program, ANew Yorkc City

Goal.-To assist prospective dropouts and work-bound seniors-primarily inschools with high proportions of non-college bound pupils-to choose and enter
suitable occupations, both part-time and regular full-time.Students served.-Students in 52 selected high schools with high minoritypopulations, most of whom are work-bound. In fiscal '74, the number of pupilsseeking assistance through this program was 24,185. The number of job place-
ments was 13,435, most of which represented individuals placed.Staff.-All staff are Employment Service staff, directed by an EmploymentSecurity Superintendent. Professional staff consists of 51 employment counselors
and placement interviewers.

Funding source.-New York State Employment Service.Materials, facilities, and support.-The Superintendent in charge of the Co-operative Employment-Service School Program is housed in the headquartersoffice of the Metropolitan Area Employment Service. The counselors and inter-viewers are assigned to. and work in the high schools. Testing and counsel-ing services are provided to those who need such services, and comprehensivelabor market and occupational information is provided. Employers who utilizethe service are mostly large employers (500 4 employees). Except for newemployers who are added each year, most employers served are regular usersof the program. There is a waiting list of schools who wish to participate.
3. Limited influence on school counseling and curriculn.4. Possible danger of perpetuating the college-noncollege class system, inwhich college-bound students see their counselor while noncollege-bound students

visit the placement office.5. Some CETA prime sponsors contract placement services to agencies other
than ES.

Option 2. Fund largely through school agencies with placement personnel
selected by schools

Models of school-based placement services have emerged over the years and arenow in operation in several cities. These include Baltimore. Fort Worth. Houston,Cleveland, and Akron. (The Baltimore program is described in Exhibit 2.) Inthe Baltimore model, the Placement Department Head and three coordinatorsare housed in the central office of the school district, and 25 other placementcoordinators are stationed in thc individual secondary schools. The school's
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placement department maintains close relationships with employers in the
Baltimore metropolitan community and with such agencies as the Voluntary
Council for Equal Opportunity, the Joint Apprenticeship Training Committee, the
Labor-Education Apprenticeships Program, Model Cities Programs, and Neighbor-
hood Youth Corps. Very close cooperation is maintained with the Maryland State
Employment Service which has developed a computerized Job Bank of employ-
ment opportunities in the Baltimore area. Continuous liaison is maintained
between the placement coordinators and the school counselors.

The legislative authority for replicating a Baltimore-type model in several
cities could be the Vocational Education Act of 1963 (as amended in 1968):
Title X-B of the Education Amendments of 1972. DOL funds could also be used
to provide increased placement services by educational institutions: CETA Title I
could be used if Prime Sponsors so decide.

Arguments in favor
1. Fosters responsibility for this activity in schools.
2. Placement personnel are more likely to be accepted by other school staff if

they are hired and supervised by the school administration. Less friction.

Arguments against
1. School-selected placement personnel less likely to be knowledgeable about

the labor market and in touch with employers.
2. The difference between placement and counseling is less likely to be under-

stood if the schools have complete control over the program. If counselors are
assigned as placement coordinators, as they are likely to be in a school-run
program it Is important that they do not give short shrift to the mechanical
tasks of job order taking, referral, and job solicitation. Regardless of who is
selected to perform these tasks, they must be performed in addition to whatever
counseling and personal assessment services are provided.

Exhibit 2.-Baltimore placement services program outline 17

To assist students in finding permanent, part-time, and work-study job place-
ments commensurate with their abilities and interests.

Students served.-All students in the Baltimore public secondary schools.
Some 8,000 students graduate each year. About 4,000 of these seek assistance
of the placement service and of these, 3,000 (75 percent) are placed. Work-study
students see the coordinator briefly eacn week. Other students see the coordina-
tor briefly on the average of twice a year.Staff.-The Department Head of Placement is a professional counselor. There
are 38 job placement coordinators, some of whom are counselors; the majority
have work experience outside education.

Funding source.-85 percent local funds. 15 percent federal funds.
Materials, facilities, add s upport.-The Department Head and three coordina-

tors are housed in the central district office. All other coordinators have offices
in the schools. A variety of occupational material is available to students atthe coordinators' offices, as well as materials that the coordinators have devel-ooed for contacting students and employers. In addition to working with the
employers in Baltimore, close cooperation is maintained with civic and com-
munity organizations.Student activities.-Students are acquainted with the services of the placement
office through assemblies and class meetings. Many students also participate in
job readiness sessions taught by the coordinators. All students who seek place-
ment are interviewed by the coordinator, and efforts are made to place the stu-
dents in suitable jobs.Contact person.-Miss Lillian Buckingham Department Head, Placement Serv-
ices, Baltimore Public Schools, Baltimore, Maryland 21218.

Option S.-Fund local multi-agency cOnnortium or council to arrange for place-
ment services

Each school district would be invited to form a multi-agency consortium or
council which would either take responsibility or deter such responsibility tothe school or local ES to hire and supervise placement personnel. The consortium
or council would have representatives from schools, manpower agencies, CETA,

17 Reported In detail In Report No. AIR-346-6/73-TR of the American Institute for
Research.
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labor and industry (e.g., Education and Work Councils, Industry-Education
Councils, CETA Planning Councils, etc.). Funds for personnel, general guide-
lines and approval of plans would come jointly from HEW, DOL, and Commerce.

Legislative authority for this approach could be CETA Title I, if Prime
Sponsors could be persuaded to establish and utilize such councils for this pur-
pose, CETA Title III, Wagner-Peyser, VEA 1968; Title X-B of the Education
Amendments of 1972. New legislation might be preferable.

Arguments in favor
1. Fosters full-scale linking of key institutions (schools, manpower agencies,

employers) at the community level of decision-making and action. Admits ready
link to CETA prime sponsors.

2. Avoids problems that result from invasion of turf when one institution
makes isolated decisions and imposes actions on others.

3. More likely to assure the hiring of quality placement staff with contacts
in the business community. Makes possible, also, the short-term employment of
placement staff without getting locked into problem of lifetime employment
through tenure or civil service laws.

4. Decentralized decisions on hiring and supervision more likely to be in
accord with local realities.

Arguments against
1. Historically, consortia and coordinating councils slow to get underway and

become effective. Sometimes this approach impedes decision-making and willing-
ness to take responsibility for something.

2. Creates yet another decision-making layer and encroaches on authority of
various institutions. Also, diffuses local leadership and possibly becomes con-
dused with the role of CETA Planning Councils.

3. Difficult to administer from federal standpoint if more than one depart-
ment is involved (HEW, DOL, and Commerce).
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