
DOCUMENT RESUME

ED 044 782 EA 003 129

AUTHOR Venn, Grant
TITLE Man, Education, and Manpower.
INSTITUTION American Association of School Administrators,

Washington, D.C.; National Education Association,
Washington, D.C.

PUB DATE 70
NOTE 267p.
AVAILABLE FROM The American Association of School Administrators,

1201 Sixteenth Street, N.W., Washington, D.C. 20036
($6.00)

EDRS PRICE
DESCRIPTORS

EDRS Price MF-$1.00 HC Not Available from IMPS.
Adult Vocational Education, Continuing Education
Centers, Labor Force, Labor Market, * Manpower
Development, *Manpower Needs, *Manpower Utilization,
technology, *Trade and Industrial Education,
*Vocational Education, Vocational Rehabilitation

ABSTRACT
This book discusses how the dearth of manpower

policies at Federal, State, and local levels has resulted in weak
programs that lack comprehensiveness in meeting occupational demands
and efficiency in developing human resources. The author delineates
the role of education in the development of manpower needs in our
highly technical society, and suggests specific supportive action
that should be taken. Elementary, secondary, and postsecondary
institutions are identified as the agencies best equipped to produce
comprehensive manpower programs. A conclusion is reached that there
exists a need for a policy concerned with providing needed manpower
to the labor market, educating and training those unemployable, and
continuing the education and retraining of present workers. Priority
should be given to the preparation of youth and adults for transition
to work roles in a new and changing technological age. Historical
approaches to and current trends in manpower development are also
presented. (Author/JF)



Man, Education.
and Manpower

Grant Venn
Published by

The ilmerican ilssociation
of School ildministrators

1201 Sixteenth Street, N.W.
Washington, D.C. 20036

U.S. DEPARTMENT OF HEALTH, EDUCATION it WELFARE

OFFICE OF EDUCATION

THIS DOCUMENT HAS BEEN REPRODUCED EXACTLY AS RECEIVED FROM THE

PERSON OR ORGANIZATION ORIGINATING IT. POINTS OF VIEW OR OPINIONS

STATED DO NOT NECESSARILY REPRESENT OFFICIAL OFFICE OF EDUCATION

POSITION OR POLICY.



.

PROCESS WITH MICROFICHE AND
PUBLISHER'S PRICES. MICRO-

1

FICHE REPRODUCTION ONLY.

Permission to reproduce this copyrighted work has been
grunted to the Educational Resources Information Center
(ERIC) and to the organization operating under ccaract
with the Office of Education to reproduce documents in-
cluded' in the ERIC system by means of microfiche only,
but this right is not conferred to any users of the micro-
fiche recOived from the ERIC Document Reproduction
Service. Further reproduction of any part requires per-
mission of the copyright owner.

Copyright © 1970
American Association of
School Administrators
Library of Congress
Catalog Card Number : 71-129775

All rights reserved. No part of this
document may be reproduced in any
form without permission in writing
from the publisher.
Single copy, $6
2-9 copies, 10 percent discount
10 or more copies, 20 percent discount



contents

Preface 7
Foreword 9
Introduction 11

1. The Manpower Revolution
The new technology / man and work / occupation tnd
status / youth without jobs / youth with jobs / work and
education / impact of technology / economic growth / stu-
dent potential / continuing education / education of women
/ education of Negroes / federal-state cooperative pro-
grams / first-job preoccupation / national versus local needs

2. Education and a Technological Society
Scarcity / stability / abundance / change / work today /
work tomorrow

3. Schools Yesterday
Born through revolution / society and the schools / princi-
ples governing operation and form / outmoded concepts

4.Schools Today
A story of success / some failures / research and change /
a question of excellence / the Sputnik phenomenon / changes
in structure and organization / emerging ideas / the educa-
tion gap

23

69

83

91

5. Schools Tomorrow 105
A unique institution / career-oriented education / the year-
round school / manpower development / expenditures viewed
as an investment / the comprehensive school / continuing
education



6. Current Problems and Needed Changes 131

Power structure symbol / overriding objectives / separate

school systems / new roles for schools / a national man-

power policy

7.4 History of Manpower Development 145

The professions / skilled and technical manpower / World
War II and the 1950's / the Vocational Education Act of

1963 / The Vocational Education Amendments of 1968 /
The Manpower Development and Training Act / emerging
patterns / the role of schools / the War on Poverty / The

Job Corps / Neighborhood Youth Corps / Social Security
Act Amendments / Vocational Rehabilitation / The Fed-
eral-State Employment Service / Adult Basic Education

8. A Manpower Development Approach 185

Emerging trends / funding and legislation / A National
Manpower Development Commission / State Manpower
Development Councils



9. Education and Manpower Policy 207
Present manpower policy / a comprehensive manpower policy
/ alternative approaches / manpower supply / manpower
demand / matching supply and demand / consequences of
present policy / the challenge to education

10. Major issues in Education and Manpower
Development 223

Prevention versus correction / the generation gap / unem-
ployment and underemployment / educational change /
transition from school / the undereducated / lack of rele-
vance / lack of national manpower policy

11. Conclusions and Recommendations 233

rIppend;r: Manpower Conversion Model 261
Bibliography 267



CMTreface

Man, Education, and Manpower was written to delineate
the role of education in the development of manpower needs
in a highly technological society.

The lack of manpower policies at the federal, state, and
local levels has resulted in a hodgepodge of programs which
have been neither comprehensive in meeting occupational de-
mands nor effective in developing human resourcesthe only
source of manpower. At a time when education is the basic
link between the individual and his effectiveness as a citizen
and worker we have failed to define the responsibility of our
educational institutions in manpower development. During
the sixties, federal financial support tended to bypass the
schools and postsecondary institutions, institutions best able to
develop new skilled and technical manpower. The emphasis
was primarily on remedial and corrective programs rather
than on programs to prevent human failure and to develop
human resources. The net effect has been to end the decade
of the sixties with a pool of unskilled and disadvantaged people
nearly the same size as when we started. At the same time
the nation faces its greatest shortage of skilled and technical
manpower. We must take action to stop the flow of youth
and technologically displaced adults into the pool.

This book attempts to suggest specific action that should be
taken to support education in this urgent task and to identify
the various agencies which should be involved in a compre-
hensive manpower program.

The philosophy of Man, Education, and Manpower is de-
veloped from a few premises based on the experience of the
sixties.

First, any program to educate or train people outside or
apart from the mainstream where the majority are educated
will be seen as second-class by those enrolled, by those who
employ the trainees, and by those who must pay the bill, the
taxpayers.



Second, an overemphasis on remediation and correction
rather than on development programs will not solve the prob-
lems of unemployment or manpower shortages, and the im-
mediate and long-range costs will be greater.

Third, emphasis on entry job skills and employment are
not enough to help those most in need. Every person aspires
to career development with a future that has vertical and hori-
zontal occupational mobility.

Fourth, whenever the labor market becomes tight, those
without education or potential for learning new skills are the
first to be fired.

I gratefully acknowledge the assistance of all those who
helped in this endeavor, especially my wife, Olga. Thanks are
also due to the first school board member whom I knew, my
mother, Mrs. Vera Venn, who taught me that schools should
make everyone successful rather than be concerned with a
select few.

Grant Venn

Grant Venn received his undergraduate education and Ed.D.
degree from Washington State University, Pullman. During
his lengthy educational career, he has served as superintendent
of schools in Wood County, West Virginia; Corning, New
York; and Othello, Washington and as the director of field
training and acting chief of the Division of Selection, the
Peace Corps. He is also a past president of Western State
College, Gunnison, Colorado.

Mr. Venn holds membership in many professional organiza-
tions, including the American Personnel and Guidance Asso-
ciation, the American Association of School Administrators,
the National Society for the Study of Education, and the
National Education Association.

In addition to numerous articles, he has published two
booksThe Bellevue Story (1951) and Man, Education, and
Work (1964).

Mr. Venn is currently associate commissioner for adult,
vocational, and library programs, Office of Education, U.S.
Department of Health, Education, and Welfare.
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Foreword

The decade of the sixties witnessed an awakening of the
conscience of America. Those who lacked education, those
who were unemployed, those who were caught up in poverty,
despair, and discrimination became the primary targets for
social reform.

During this same decade economists began to recognize
that one of the major inputs to the economic growth of the
nation and to its social upgrading was education. The first
major effort for federal support to education was launched
but never sailed; the "war on poverty" was started but hardly
became a skirmish; and research became the great hope of
America. All of these efforts were well intentioned and
strongly supported with verbal statements and numerous con-
ferences and position papers. Too often, however, these at-
tempts at improving the nation's programs for people ended
by identifying the problem and commissioning more studies.

In this book Grant Venn has suggested specific ways that the
nation's schools, which serve everyone, can change to, con-
centrate on the prevention of human failure and the develop-
ment of human resources. He points out that educated and
skilled manpower is the key to future progress and well-being.
Our schools must keep the American dream a goal for all and
the key to the security and development of all of our people.

This book was written by Dr. Grant Venn in his private
capacity. No official support or endorsement by the Office of
Education or by the U.S. Department of Health, Education,
and Welfare was sought, is intended, or should be inferred.

The American Association of School Administrators is
indeed pleased to publish this important statement on the past,
present, and future of American occupational education
Man, Education, and Manpower.

Forrest E. Conner, Executive Secretary, AASA
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Introduction

Has Success Spoiled the Schools?
Education has been too successful in doing what society has

expected it to do. Two centuries of success tend to keep pres-
sure on the schools to do more and better what they are
presently doing. When weaknesses appear, the response is to
increase the resources, change the methodology, or increase
the effort. The generally accepted belief is that more of the
same will result in continued success.

Unfortunately, the concept of what education is or what the
school should do is the same for the most successful citizens
as well as for the least successful. For example,

Most people believe that schools that are the most selective
have the highest quality.

They believe that the percentage of graduates going on to
college is a mark of a school's quality.

Most people prefer that the school their child attends con-
tain mainly students that are like their own child.

They believe it is better that their child attend school
without having to earn while he learns.

They want the schools to prepare their children for subse-
quent schooling.

Most people believe that schools that teach occupational
skills are of low quality.

The fact is that our schools today do most of the things
that people want them to do and do them quite well.

But the questions that become more pertinent everyday are:
What must the schools be doing for the one-third of today's
youth who are handicapped in finding employment and who
encounter serious problems in making the transition from
school to work? And what is the school's role in preparing
the needed manpower in a society that by 1975 will find only
5 percent of the work force engaged in unskilled work?

/0 /A
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The job the schools must do in a new society must be different
than it has been in the past. Technology has created a new
relationship between man, his education, and his worka
relationship that places education squarely between man and
his work.

A New Concept of Quality
Historically, the schools of this nation have had an unstated

assignmentto pick out those who should not continue formal
schooling. This was once necessary because the labor force
in the past was made up mainly of unskilled workers. Muscle
power had salability at one time, and someone had to decide
who picked the cotton, who mined the coal, or who worked
in the factories.

The grading system and the curriculum of the elementary
and secondary schools did this remarkably well. Today, this
same grading system provides the manpower for the welfare
and poverty pool through dropouts, but today there are few
jobs for these partly prepared people on their entry into
society. Yet the "quality" of educational institutions is still
established by the selective process through which the student
body is determined. Can we afford to continue this process?

Can a measure of quality be established based on how
well the school helps those in greatest need of education
based on the practice of inclusion rather than exclusion?

Can we develop a method of financing the schools in terms
of educational and manpower opportunities rather than ac-
cording to where the wealth is or who has it?

Cal accreditation of educational institutions be based on
how well the school succeeds in reaching its goals rather than
how much it is like another school?

Can educational qt.ality be defined in terms of how well
individual differences are developed rather than how well
each student becomes like all the others?

Can quality be defined in terms of a student's behavior
and contributions after he leaves school, rather than what he
does while in school?

Can quality be defined other than through level of education
or course content?

12
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Can quality be defined in terms of individual achievements
rather than group statistics?

The long-held definition of quality has forced the schools to
ignore the lower third of the students in the normal curve. If
there is no major and immediate breakthrough on this score,
the alternatives appear to be :

1. The establishment of a federally funded system of edu-
cation and training devoted to remediation and correction.

2. Acceptance of the belief that one-third of our citizens will
remain essentially outside our system of equal opportunity and
upward mobility.

3. A program which has as its base the manpower needs of
the economy as the concept for developing the individual.

No National Manpower Policy
It is time to bring order and planning to the confusing,

irrational, and contradictory manpower development efforts
in our nation. Economists generally define manpower policy
as that policy concerned with the development and use of
human labor as an economic resource and with the way the
individual provides himself and his family with income. This
traditional concept is hardly adequate for a technological age
in which more and more labor is provided by machines and in
which individual welfare cannot be described in terms of goods
and material things.

The traditional manpower goals have been :
1. Employment for all in jobs which provide adequate

income and fulfill society's needs for goods and services (job
creation).

2. Education and training to develop each individual's pro-
ductive potential (trained manpower).

3. Matching men and jobs with maximum efficiency (place-
ment).

A true manpower policy, however, must take into account
much more than present needs and predictable demand in
the economy. The fact that it is technologically possible to
produce all the things we need requires us to assess man-
power policy in terms of how well it develops the human
potential.

The nation has really never had to look at this problem

13



in the past. First, we acquired a large share of our highly
skilled and technical manpower through immigration. Second,
until recently, it has been assumed that a growing economy
would provide jobs for all. Most manpower efforts have been
aimed at this goal. Third, every national effort has been aimed
at eliminating unemployment ( focusing on a symptom rather
than a cause). Fourth, it has been assumed that more educa-
tion, regardless of the kind, was a long-range solution. And
fifth, the efficient allocation of national resources has never
been considered a fundamental component of manpower policy
until the last few years. Public eupenditures for other than
professional manpower needsi.e., law, medicine, engineering,
teachinghas never been considered a prime factor.

The technological explosion has changed all this. We now
have "good times" and unemployment; high unemployment
rates among youth and the elderly; depressed areas; decaying
cities; severe labor shortages in skilled and technical areas;
and many other problems related to the lack of people qualified
to meet the manpower needs of the economy.

We must have a comprehensive manpower policy which
spells out the role of Lhe schools and which speaks to the
professional, technical, and skilled manpower needs of the
nation. This manpower policy must address itself immediately
to the needs of the disadvantaged, the unemployed, and the
underemployed. Such a policy should also increase the re-
sponsibilities of state and local governments. And, most im-
portantly, it should operate in a manner that acknowledges
that every individual is importantthat organizations and
institutions exist to serve individuals.

A manpower policy is a means, not an end. The end must be
a society which serves the individual who in turn, through
his contribution, develops the total structure of society and
enjoys the fulfillment that comes with the best use of his talents.

Trends in Manpower Programs
The 1960's have seen a burgeoning number of responses to

the problems of manpower development. Most of these
responses have been directed at the problems of the unem-
ployed and the disadvantaged and have come through federal
legislation. Surprisingly, these efforts have been less and less

14



related to the role of education or the schools. While multiple
approaches are needed, there can be no doubt that in an
increasingly technological society, education and skill develop-
ment are the keys to a long-range solution---both for the
individual and the society.

Can the solution to a national manpower policy be found if
the federal government continues to invest four dollars in
remedial programs for each dollar it invests in preventive
programs at the subprofessional level? Will the solution lie
in programs which require more and more educational inputs
but which are unconnected with the schools? Will the solution
be found if the financing is arranged so that no state or local
resources are involved? Will the solution be found by relieving
the schools of any responsibility for the students' success as
adults? Can a national manpower policy be developed that is
concerned only with remedial and corrective approaches?
Or must it concern itself equally with prevention of human
failure and the development of human resources? Will a
solution be found which measures its success against the sole
criterion of finding a job for everyone?

Flow and Pool Problems
In a technological society, especially in today's labor market,

unemployment is more often the result of a lack of education
and skill than of a shortage of job opportunities. Helping
adults become employable is an essential national objective
and will continue to be so in the 1970's. However, it is waste-
ful, unwise, and destructive to spend vast sums on these victims
of our lack of a manpower policy without considering even
more closely the causes of unemployability.

Unemployability and manpower shortages are both pool
problems and flow problems. A review of the past ten years
indicates that in spite of all our efforts, the pool of unemployed
and disadvantaged has remained about the same size. It is
likely to continue to be the same size unless we check the flow.
We will make no progress, regardless of manpower policy or
programs, until we do this. A national manpower policy
which does not consider this side of the problem cannot be
more than a stopgap measure.

15
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The Role of Education
We have learned in the last ten years that simply providing

a man with job skills is not enough. We must accept the
belief that it is a responsibility of education to help young
people find a meaningful role in society in which they can
make increasing contributions and accept increasing responsi-
bilities. Highest priority must go to a serious examination of
the present and future role and status of adolescents and young
adults in our society.

There may have been a time when our public educational
system could have been on the sidelines in the development of
manpower for this nation. It cannot today. No educator can
be unconcerned with the problem of manpower development
if he expects his school to be relevant to the students who
attend.

John W. Gardner has said it well :
We cannot speak of our values apart from the down-to-

earth programs that are necessary to put them into effect.
For example : if we believe in individual dignity and
responsibility, then we must do the necessary, sometimes
expensive, often complicated things that will make it
possible for each person to have a decent job if he wants
one. We must provide the kind of education that will
enable him to hold a job, the kinds of work training
necessary to prepare him for specific lines of work. If
he has reached adulthood without learning to read and
write, we must offer him basic literacy education'
This country faces a choice. If we want an educational

system less and less relevant to more and more students and
taxpayers, all we need do is relax; we are drifting that way.
If we want an educational system designed to serve each indi-
vidual and to develop his creative potential in a self-directing
way, then we have work to do and attitudes to change.

Children of Change
Despite all the other national issues we face, I doubt there

is any more common topic within the family than that of the

Gardner, John W. "What Kind of Society Do We Want? Readers
Digest, September 1969.
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youth movement in America' There is not a family untouched
by it. One senses that the stronger the denial of its effect, the
more likely it is this phenomenon has either hardened present
positions or truly brought about new public stances to be
defended.

The causes of the youth movement lie in the disparity be-
tween a technological society and a system of public institutions
established in a preindustrial age, a gap that must be obvious
to everyone. The successes of these institutions, up to now,
have been so great that they have allowed youth full time to
devote their energies to moral and ethical problems rather than
to economic ones. But there are few absolutes in the fields of
morals and ethicseither in the past or present.

What "bugs" youth most is that adults are unaware of
the gap between what they say and what they do. Conse-
quently, most of the overt activity of youth is concerned with
the condition of others : blacks, agricultural workers, the poor,
and the handicapped. The most important learning inputs
for our youth are from things that go on outside the classroom.

Young people have become irritating and revolutionary
in spite of all our efforts to appease, to give them more, and
to teach them. "Curiously, many college administrations in
America [or school boards and administrators] do not seem
to perceive they are all in this together. Like buffaloes being
shot they look on with interest when another of their number
goes down, without seriously thinking that they may be next." 3

But out of all this seems to emerge certain strong sugges-
tions on how schools might change. Broadly speaking, they
can be defined as:

1. Involvement and participation of youth at an earlier age.
2. Youth volunteer activities as a part of schooling.
3. Involvement of the school and its students in the major

issues of our time.
4. Provision of ways for individual students to participate

in real-life action, not always just in preparation for living.
5. Giving youth responsibility as well as freedom.

Later chapters will point up ways this can be done.

2 For a meaningful collection of essays on the youth movement, see
"Children of Change." Kaiser Aluminum News, Vol. 27, May 1969.
Kaiser Center 866, Oakland, Calif.

a Ibid.
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National Issues and American Education
Regardless of the specific role of education in manpower

development, the manpower developed must be able to help
solve the major issues our country faces. Even more im-
portantly, education must be recognized as being relevant to
these issues, not separated from them. If education is truly
the link between the individual and his role in society, than
educational institutions must concern themselves with these
national issues directly or they will not be relevant in the eyes
of most Americans.

The goals of American education. in terms of dollars, pro-
gram priorities, and personnel, must be spelled out in such
a way that the American public can understand how these
goals speak directly to the major issues of today:

Discrimination or unequal opportunity. This exists in hous-
ing, education, employment, recreation, health, and social
mobility. We also must deal with unequal concepts of indi-
vidual worth and the failure of many schools to be concerned
about this problem.

The generation gap or lack of youth involvement. This is
evidenced by the youth movement, riots in schools and colleges,
drug abuse, dropping out of society, defiance of social institu-
tions (including the home, parents, schools, and the economic
system), the inability of youth to become involved in con-
tributory activities related to society's problems, the economic
liability of youth, the adult failure to share responsibility with
youth, archaic child labor laws, the lack of a structure or
process which would allow youth to move from adolescence
to adulthood, and a lack of school responsiveness prior to
the inevitable confrontation.

Unemployment and underemployment. We have the highest
youth unemployment of any nation, concentrated pockets of
almost total unemployment, city and rural depressed areas,
lack of vertical or horizontal job mobility for many persons,
manpower shortages in skilled and technical areas, the rapid
decline of unskilled work, and the lack of relevance of much
education in terms of a work role.

Lack of quality and relevance in education. Nearly one
million youths leave high school before graduating, and 60
percent of those who enter college fail to graduate. Many

18



youths are unable to read, write, or compute. There is no
system for transition from school to work for the 80 percent
who do not graduate from college, lack of concern with career
planning, isolation of school from other societal institutions,
the growing assumption of responsibility by the federal govern-
ment for those who fail in school, new federally supported
educational programs (i.e., Neighborhood Youth Corps, Man-
power Development and Training, and others) which empha-
size the failure of the schools while allowing them to avoid
facing the problem of educating everyone.

Decay of cities and regions in the nation. This shows up
in welfare costs, health and housing problems, hunger, loss
of tax income, one-half the cities and counties losing popula-
tion, lack of jobs where people live, industry shifts, pollution,
traffic, crime, isolation of ethnic groups, nonresponsible citizen
involvement, political extremism, and a manpower drain from
areas most in need of leadership and talent.

Disrespect for law and order. The result is violence, high
crime rates, riots, low public opinion of courts and police,
greater use of National Guard for law enforcement, draft
evasion, family breakdown, the youth movement, and a lack
of belief that the law protects those most in need of protection.

Lack of hope for many adults. Symptoms are 23 million
adults with less than an eighth-grade education, the signing
away of job seniority rights because of education level, techno-
logical displacement from work, people in depressed areas
afraid to move where jobs are, age discrimination in hiring,
rising taxes for retired people, inflation, rising costs of health
care, fear of youth, political retreat to the past, backlash re-
sponse to pressures for change, nonparticipation in society,
early retirement, loss of self-dignity, belief that there is no
place for the aged.

Conserving national resources. Examples are air and water
pollution, inadequate recreation use of leisure time,
spray and chemical pollution, sewage and trash disposal, wild-
life and natural resource depletion, human congestion, lack of
time and programs for self-renewal, disappearance of crafts-
men and artisans, the failure to reward artistic and humanistic
efforts, the population explosion, the lack of a role for youth
and the elderly, the potential use of the bomb.

19



Public financing of social programs. Evidence of this in-
cludes rising costs of welfare, the space program, research on
social problems, educational inequalities, the role of private
enterprise in solving social issues, the tax revolt, the push for
guaranteed annual incomes, inequality of taxes, cost of national
defense, the growth of industrial conglomerates, cost of health
care, money for remediation but not prevention, establishing
national priorities in spending, the role of state, local, and
federal governments.

The structure and organization of education. Examples of
this can be found in the rigidity of elementary, secondary, and
higher education, the church-state issue, state-local-federal
responsibilities, citizen involvement or local control, certifica-
tion and licensing, lack of youth involvement, cost effectiveness

of education, accountability for results, institutional versus
professional loyalties, size of education units versus efficiency,

overlapping tax jurisdictions, federal control, effective plan-
ning, unequal educational opportunities, disparity between
needs and funds, the establishment and the critics.

This statement of issues is neither definitive nor discrete, but
it highlights what the general public, and thus the legislators
(who decide on programs through legislation and priorities
through appropriations at all three levels of government),
are concerned about. Education's goals, programs, and efforts
must be stated in reference to these issues or they will not be
seen as relevant.

Rightly or wrongly, this nation hit upon education as the
major social institution to provide solutions to its problems.
We must look at the goals of education and at the activities
of the school not just in terms of what is ideal but in terms of
the environment in which education functions, the attitudes
of people, and the role of the other financial, political, and
social agencies in our society.



1. The Manpower
Revolution

Man, Education, and Work
Technological change has, rather suddenly, thrown up a
dramatic challenge to this nation's political, economic,
social, and educational institutions. Though the full
scope of this challenge may not be comprehended for
years to come, its dimensions are now clear enough to
call for a massive response on the part of American
education. All levels of education must quickly move to
assume greater responsibilities for preparing men and
women for entry into the changed and changing world
of technological work. Unless far more and far better
education on the semiprofessional, technical, and skilled
levels is soon made available to greater numbers of citi-
zens, the national economy and social structure will suffer
irreparable damage.2

There can be no doubt that damage has been done to the
social order, espccially in terms of the disenchantment of
youth with the relevance of their education. This is true both
for those who are attending college and for those who termi-
nated their education much earlier. Student strikes, riots, and
actions against the educational structure continue to grow at
an exponential rate, reaching now even into the junior high
school.

1 The bulk of this chapter originally appeared in Man, Education, and
Work by Grant Venn, published by the American Council on Education,
Washington, D.C., 1964.

2 Venn, Grant. Man, Education, and Work. Washington, D.C.:
American Council on Education, 1964.
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Technology has created a new relationship between man,
his education, and his work, in which education is placed
squarely between man and his work. Although this relation-
ship has traditionally held for "some" men and "some" work
(on the professional level, for example), modern technology
has advanced to the point where the relationship may now
be said to exist for all men and for all work. Yet, though
technology today in effect dictates the role that education must
play in preparing man for work, no level of American educa-
tion has fully recognized this fact of life. Tragically, the
nation's educational system, when viewed as a whole, is in
what Edward Chase describes as a gross imbalance, its atten-
tion concentrated on the 20 percent of students who go through
college.3 Thus, when Sputnik, one symbol of technological
advance, flashed before the world's eyes, the U.S. response
was predictable: Congress passed the National Defense
Education Act, designed primarily to bolster science, language,
mathematics, and engineering opportunities for the academi-
cally talented, degree-seeking student.

But what about the other 80 percent who will not graduate
from college? Unfortunately, the "pursuit of excellence" has
left most of them behind. At the junior high school, high
school, and junior college levels, most students, whatever their
abilities, aptitudes, and interests, study those subjects that
form the high road to the baccalaureate degree. More than
a few of them have difficulty appreciating the logic of this
course. Despite propaganda about the importance of staying
in school, they drift out of educational institutions in droves :
the system loses 35 percent of its enrollees during high school,
45 percent of its high school graduates, and 40 percent of
its college entrants.4 Some of this attrition is unavoidable, of
course, but large numbers of these dropouts are simply early
leavers who are capable of considerably more education than
they received. "Lack of interest" is by far the most frequent

8 Chase, Edward. "Learning To Be Unemployable." Harper's Maga-
zine, April 1963. p. 33.

4 U.S. Department of Health, Education, and Welfare, Office of
Education. Digest of Educational Statistics. Washington, D.C.: Gov-
ernment Printing Office, 1967-68.
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reason they give for leaving, because they do not fit into the
present college-track plan of education.

And what happens to them when they leave? Turned out of
an educational system oriented toward someone else's college
degree rather than their own work needs, and entering a labor
market whose jobs require constantly higher levels of educa-
tion and skill development, their prospects are bleak.° The
youth unemployment rate, higher than it was during the
depression, reaches higher levels month after month. Those
who do find work end up in low-skill, low-pay jobs, jobs
without security and without a future, jobs frustratingly below
their occupational potential. Industry has little to offer the
young worker without a skill; the armed forces have fewer
and fewer opportunities for him. At the same time, with two
or three years of occupationally oriented education at the
high school or junior college level, a great many of these same
people could qualify for meaningful jobs on the skilled, tech-
nical, and semiprofessional levels, where there are acute man-
power shortages. That so many of today's youth did not
receive adequate occupational education points up a serious
shortcoming of the educational system.°

The case for greater occupational orientation can be made
in terms of a particular number of trained persons needed in
certain technical occupations or of employment opportunities
needed for the million or more youth not in school and not
at work. Important as manpower and jobs are, however, they
represent only the opening wedge of the economic and social
dislocations the new technology is forcing upon us. To under-
stand the problem more fully, we must look behind these
symptoms and examine the new technology and the nature of
the changes it has wrought in the relationship between man,
his education, and his work.

5 The unemployment rate for all workers over sixteen in 1968 was
3.6 percent; for the sixteen- to nineteen-year-olds it was 12.6 percent.
Nonwhite youth unemployment was 24.9 percent in 1968.

Total enrollments in vocational education have risen 52 percent
since the passage of the 1963 Vocational Education Act, but this still
represents a very small percentage of the youth that need skill training.
Unpublished statistics, U.S. Department of Health, Education, and
Welfare, Office of Education, Division of VocationalTechnical Educa-
tion.
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The New Technology
No one has yet given an adequate definition of the new

technology. The term is used here to describe the changes now
besetting the social and economic institutions of the industrial
nations of the world. The emergence of a youth unemploy-
ment problem in this country is but one phenomenon indicating
the impact of this new technology, an impact which Chase
promises will be "impersonal, nonideological, relentless, and
possibly overwhelming." 7

The most significant aspect of the new technology is de-
scribed by the word change. It is not simply a case of new sets
of social and economic relationships replacing older ones, but
of the new ones themselves being replaced at a faster and
faster rate, with only those adapted to change surviving. This
concept a change is not new what is new is the change in the
rate of change. This has come as a result of the tremendous
increase in the rate of scientific activity; significantly, the rate
of that increase is not constant, but exponential.

One illustration is the federal expenditure for research and
development. It took nine years to double the 1944 expendi-
ture, six years to double the 1953 expenditure, and three to
double the 1959 expenditure; in 1963 the federal government
alone spent $14 billion on research and development, ten times
the amount spent for that purpose twelve years before. This
money is fed to a growing army of scientific, engineering, and
technical personnel, who have, according to a Stanford Re-
search Institute Report to the U.S. Senate, "invented the art
of systematic invention." The traditional tools of the "art"
have been vastly augmented by the development of data
processing, linear programming, systems analysis, and simula-
tion. The decision theorists of the new teclay...logy now seek,
in the words of economist Daniel Bell, "the compass of ra-
tionality itself."

Many theorists of the new technology have contemplated
whether all this represents a revolution comparable to the
industrial revolution begun two centuries ago. Perhaps it is
too early to answer that question; as John Diebold put it,

7 Chase, Edward. "Politics and Technology." Yale Review. March
1968. p. 321.
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this is "an extremely complex subjectwe are long on con-
jecture and short on all but the most basic facts." 8 But by
considering the changes already brought about by the new
technology, its potential for change, and the rate at which
change is occurring, it is possible to accept Donald Michael's
thesis that the new technology is something "so different in
degree as to be a profound difference in kind." 9

The landmark of technological developments has been the
introduction of automation and computers into industry and
commerce. Automation encompasses a class of devices that
automatically perform both the sensing and motor tasks for-
merly performed by human labor. Thus, automated machines
can mine coal; pick cotton, cast and finish engine blocks, sort
bank checks, roll aluminum, grade oranges, and weave cloth.
Computers are devices which rapidly perform traditional
human tasks involving experience, memory, analysis, logic, and
decision making. Such devices now can diagnose symptoms for
the physician, research a case for the lawyer, rdd envelopes
for the postman, design a plant for the architect, prepare war
and defense plans for the military, screen volunteers for the
Peace Corps, and keep inventory for the merchant. These
machines are being "taught" to translate languages, compose
music, play chess, transcribe speech, and "see" objects; already
they correct their mistakes and identify trouble spots in their
mechanisms.

The impact of these devices on the labor market has been
profound. Automatic elevators have displaced 40,000 elevator
operators in New York City alone. New equipment in the
Census Bureau enabled fifty statisticians in 1960 to do the
work that required 4,000 people in 1950. The check-writing
staff in the Treasury Department has been reduced from
400 people to four. The airline flight engineer and the rail-
road fireman may soon disappear completely. In the last
four years ponderous mechanical cotton pickers have reduced
farm jobs in lush Tulare County, California, from 25,000 to

Diebold, John. Governor's Conference on Automation. New York,
June 1-3, 1960.

° Michael, Donald. Cybernation: The Silent Conquest. Santa Bar-
bara, Calif.: Center for the Study of Democratic Institutions, 1962.
P. 5.
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17,000. Thirty thousand packinghouse workers have been
"automated out" of their jobs in the past few years. Enormous
machines have helped reduce employment in the coal fields
from 415,000 in 1950 to 136,000 in 1962. While construction
work has leaped 32 percent since 1956, construction jobs have
shown a 24 percent decline. Comparable statistics exist for
the chemical, aircraft, communications, metals, transportation,
and other industries. In many additional cases where automa-
tion and computers have been introduced, the effect has not
been to fire or lay off, but rather to put a freeze on new hiring.

Assuredly this is only the beginning; a steady increase in
job dislocation can be predicted as the nation accelerates into
what Daniel Bell labels a "postindustrial society." Domestic
and international competition compel greater reliance on the
speed and precision possible only with automated devices. In
turn, these devices are being designed to do larger and larger
portions of the tasks now performed by human labor while
at the same time they are becoming less expensive in relation
to the costs of human labor. It seems only a matter of time
until a substantial part of the present national employment
succumbs to technological advance; many of the present tasks
of farm workers, laborers, semiskilled operatives, service
workers, craftsmen, and middle management administrators
have a high likelihood of technological elimination.

The full impact of the new technology has been slow to
register on the American consciousness. To date, the instances
of "technological unemployment" are like the cap of an ice-
berg: the difficulty of appreciating what is below lures many
into believing we can sail blithely ahead without changing
course. Indeed, the nation has been assured for years that
for every job destroyed by automation two new ones are
created, and this notion has been slow to die. Because auto-
mation and computers have been introduced selectively, their
impact has often been limited to the individual or a local
community. Thus, many educators and other public leaders
have not discerned that the forces of technology are immediate
in importance and national in scope, and that they carry serious
consequences for the economic and social life of the entire
country.

The nation's task is to make certain that the human promise
of America is not lost to the economic promise of technology.
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In this decade young people are entering a technological world
of work unequipped with the tools they need for survival.
More than a million of them are now out of school and out
of work and, given the circumstances, this figure will continue
to rise. The alternatives before the country are clear:

We can try to hold young people in school and off the labor
market for a longer period of time, by simply expanding the
educational system.

We can let them remain idle.
We can put them to work "raking leaves from the public

lawn."
We can equip them in school and in college with the skills

they need to become competitive in a technological work
world. But as of now, James B. Conant warns us, "unemploy-
ment of youth is literally nobody's affair."

The nation actually has provided a series of new programs
and institutions of special assistance to the poor, the un-
employed, and the uneducated. However, the suggestion to
prepare youth in schools and colleges for employment in a
technological world has not been seriously considered by the
federal government. The enormous increase in the number
of children and youth in school has made it difficult for the
states or the local school districts to take on the task, simply
because of the nature of the tax structure.

At this point in time, a total of 248 million dollars of federal
money has been allocated to vocational-technical education in
the schools and colleges of the nation. This amount is the
federal government's share of construction, equipment, in-
struction, teacher training, curriculum development, vocational
guidance, administration, and all necessary auxiliary services.
The funds are to be used for secondary, postsecondary, and
adult levels throughout, the United States and territories.

It seems that youth unemployment is still nobody's affair
until the young man or woman drops out of school or graduates
with little or no assistance in getting a job. There are now
programs such as the Job Corps (recently downgraded) ,

Neighborhood Youth Corps, and Manpower Development
and Training, which will assist youth to train for and get a
jobif he can prove he is a failure in the school system! But
there is still no major effort aimed at providing a positive
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program of skill training for employment in many of the
schools of the nation.

As Rupert Evans has said :
American education is designed for one basic purposeto
prepare the student for subsequent schooling. Actual
practice in elementary schools, secondary schools, junior
colleges, and baccalaureate programs show far too little
recognition of the role of the school in preparing students
for citizenship and for employment. Only at the graduate
school level are employability skills given careful atten-
tion by the majority of instructors, and anyone who drops
out of the educational stream prior to graduate school
is regarded as a failure.

Intelligence tests are designed to predict success in only
one undertakingschooling. Guidance counseling is
limited almost entirely to helping the student choose and
prepare for a higher level of schooling. Teachers and
curricula alike are judged on the proportion of students
who succeed at the next higher level of schooling."

Man and Work
The changing nature of the work force continues in direc-

tions started twenty years ago. A recent study by Seymour
Wolfbein predicts the following:

1. By 1975 one and one-half million jobs will be needed
each year to absorb the rise in the labor supply.

2. There will be one million fewer people aged thirty-five
to forty-four in the labor force in 1975 than in 1965.

3. There will be eight and three-fourths million more
people aged twenty-five to thirty-four in 1975 than in 1965.

4. There will be an increase of more than 50 percent in
the number of nonwhites in the early twenties age group.

5. Those in the professional and technical fields will exceed
skilled craftsmen by 1975.

6. The unskilled will fall below the 5 percent level.11

" Evans, Rupert N. "School for Schooling's Sake: The Current Role
of the Secondary School in Occupational Preparation." The Transition
from School to Work. Report based on the Princeton Manpower Sym-
posium, Princeton, N.J., May 9-10, 1968.

11 Wolfbein, Seymour. Manpower Problems of the 7970's. Washing-
ton, D.C.: U.S. Chamber of Commerce, 1969.
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The past few decades have seen many changes in the Ameri-
can work world. Child labor has disappeared; the arrival of
the forty-hour (or less) workweek means that people do less
work; the use of machines (and of machines to control ma-
chines) means that work is physically less demanding. But
these obvious changes obscure more fundamental alterations
in the world of work.

Work becomes more cognitive. The industrial revolution
greatly affected the way in which people worked. As animal
and human muscle power was replaced by steam and electric
power, the blue-collar operative and the skilled tradesman be-
came the dominant figures in an economy based on industrial
production. Now, the advent of the new technology has led
us into a stage of work activity in which the emphasis has
shifted from the manipulative powers to the cognitive powers.
Lee A. Du Bridge has described how technology has changed
the industrial production processes in terms of

The multiplicity of electronic devices now used to control
industrial processesto monitor the quality of the prod-
uct and adjust the machine to correct for deviations, to
compute in advance the rate at which materials and parts
of particular types should be fed into a complex assembly
line, and to continue the process of taking over more and
more of the repetitious processes formerly done by hand
and performing them with a delicacy, precision, and
speed that human hands could never match.12

Automation, then, supplants human manipulation and con-
trol of machines with electronic control devices, replacing
machine operators with .a supervisor of the automatically con-
trolled operating system. In the automated office, high-speed
computers and data-processing equipment have necessitated
revamping the procedures and the job descriptions for such
processes as auditing, bookkeeping, account-keeping, payroll,
and inventory. Employers in both plant and office look for
people with higher levels of education and more sophisticated
skills to perform the more cognitive work functions involved."

12 DuBridge, Lee A. "Educational and Social Consequences." Auto-
mation and Technological Change. (Edited by John T. Dunlop.)
Englewood Cliffs, N.J.: Prentice-Hall, 1962. p. 30.

IS Yale economist Neil Chamberlain, in a paper on "Automation and
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TABLE 1. Major Occupational Groups as a Percentage of Total Labor
Force

Occupational Group 1900 * 1947 ** 1960 ** 1975 * **

White-collar workers 17.6 34.9 43.1 48.5
Professional and technical 4.3 6.6 112 14.8

Managers and proprietors 5.8 10.0 10.6 10.4
Clerical workers 3.0 12.4. 14.7 16.9

Sales personnel 4.5 5.9 6.6 6.4

Blue-collar workers 35.8 40.7 36.3 34.0
Craftsmen and foremen 10.5 13.4 12.8 13.0
Semiskilled operatives 12.8 21.2 18.0 16.9

Laborers (exclusive of farm
and mine) 12.5 6.1 5.5 4.1

Service workers 9.0 10.4 12.5 13.8

Farm workers 37.6 14.0 8.1 2
Computed from U.S. Department of Commerce, Bureau of the Census. His-

torical Statistics of the United States, Colonial Times to 1957. Washington, D.C.:
Government Printing Office, 1960. pp. 75-78.

* Manpower Report of the President, including A Report on Manpower
Requirements, Resources, Utilization, and Training by the U.S. Department of
Labor, transmitted to Congress, March 1963. Washington, D.C.: Government
Printing Office, 1963. pp. 100, 143.

*** Manpower Report of the President, including A Report on Manpower
RequireMents, Resources, Utilization, and Training by the U.S. Department of
Labor, transmitted to Congress, January 1969. Washing. n, D.C.: Government
Printing Office, 1969. p. 235.

The shift from manual to cognitive work is reflected !n the
long-term changes in the occupational distribution of the labor
force, shown in Table 1. In 1900 the number of white-collar
jobs was less than half the number of blue-collar jobs; by
1975 it is projected to be more than 44 percent greater.
Equally important, semiskilled operatives, traditionally the

Labor Relations" delivered at Reed College, November 17, 1961, cited
a Bureau of Labor Statistics study of the effect of electronic data-
processing equipment installations on office personnel. "In offices whore
the new equipment was introduced, 17 percent of the original work
force had not completed high school. After the new equipment had
been installed, among those retained, the number of high school non-
graduates decreased to 5 percent. Among new hirees for positions in
these installations, there are only 1 percent who have not reached this
educational level. In the same operation only 7 percent of the original
group of employees had completed four y4:rs or more of college, as
against 42 percent of those retained for the new installation, and 78
percent of those newly hired."
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backbone of the industrial (and manual) work force, have
reached their highest proportion and have begun to decline.
Within the blue-collar and white-collar groups similar trends
are apparent. Within the blue-collar ranks, only the skilled
and highly skilled craftsmen are expected to maintain their
proportion in the labor market, and in recent years the biggest
employment gains within the white-collar area have been made
by the most highly educated and skilled group (professional
and technical workers). These shifts indicate that white-
collar jobs will continue to encroach into all sectors of the
labor force and that, with the exception of service workers,
the occupations that will grow the most are those demanding
higher levels of education and skill development.

In the past, increases in white-collar employment came from
the expansion of jobs in teaching, banking, government, in-
surance, and the like. But in recent years a considerable por-
tion of the increase has come from within industry. Between
1948 and 1960, for example, the number of blue-collar produc-
tion workers declined by nearly half a million while non-
production white-collar workers rose 1.5 million. In large
corporations such as General Motors, U.S. Steel, DuPont, and
Standard Oil, 35 percent of all employees are now white-collar.
The magnitude of this shift, essentially from manual to mental
work, can be seen in Table 2.

Data for 1967 indicates a continual reduction of production
versus nonproduction workers. The figures for total private

TABLE 2. Ratio of Nonproduction Worker Employment to Total
Employment, Selected Industries

Industry Group 1947* 1962* 1967**

Ordinance 18.5 54.0 48.6
Instruments 20.2 36.3 37.1
Petroleum 23.1 35.7 37.4
Transportation equipment 18.5 31.8 26.4
Machinery 20.9 30.4 30.4
Total private payrolls 12.1 16.5 17.0

* Manpower Report of the President, including A Report on Manpower
Requirements, Resources, Utilization, and Training, March 1963. p. 165. "Non-
production workers" include people in personnel, administration, marketing,
research, and the like.

** Manpower Report of the President . . . , April 1968. p. 274.
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payrolls show a shift of 0.5 of 1 percent between 1962 and
1967 in favor of the nonproduction employees. The reversal
of this trend in ordinance and transportation may be indicative
of the impact of the Vietnam War on the production of
military equipment and ordinance. Yet the inevitable trend
is the replacement of men with machines in operative produc-
tion jobs.

Industries in the so-called primary sector of the economy,
largely agriculture and mining, which in the past have em-
ployed large numbers of unskilled workers, have undergone
drastic job reductions in recent years : counting only produc-
tion workers, mining and agricultural employment has de-
creased about 40 percent in the last fifteen years.

In industry, the secondary sector, production and overall
employment have gained, but employment of laborers and
semiskilled operatives has shown no increase at all. Employ-
ment opportunities in the lower reaches of the spectrums the
jobs that require lesser amounts of education and skill develop-
menthave become severely limited. Yet these jobs have been
the traditional entry point for most young workers. The
contemporary technological economy has little to offer the
untrained, undereducated, would-be worker. There is no room
at the bottom.

Occupation and status. As technology changes the world of
work, it inevitably affects the relationship between man and
his work. The crucial factor is the importance of the job
itself to the individual in American society. Without an occu-
pational status, "the individual has few other statuses which
are capable of offering him a respected position in the com-
munity. It 14

This was not always so. Before the Civil War, for example,
the national economy was centered on the primary industries
agriculture, mining, forestry, fishing, construction, transporta-
tion, and the like. The function of work in that economy was
the production of goods, such as food, clothing, shelter, and
raw materials. The prime instruments of production were
human and animal strength, and the very inefficiency of these
instruments meant that production could never be much above

14 Brookover and Nosow, "A Sociological Analysis of Vocational Edu-
cation in the United States."
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subsistence levels; it took four families on the farm to feed
one in the city. Economists label this condition "scarcity."

In such a setting work was defined in terms of physical
effort. A man's status was determined, not by the job he held,
but by the amount of work he could do, by the amount of goods
he could produce through physical effort. Americans heard the
same message from the pulpit: the Puritan work ethic taught
that hard work was necessary to salvation. The lone exception
was the "gentleman"; whatever his occupation, what he did
was not classified as work.

Today the forces of industrialism and technology have
altered the meaning of the word work and man's relation to
the world of work. The displacement of muscle power by
the automated machine makes possible the production of vast
surpluses of goods; abundance has replaced scarcity.

The blue-collar to white-collar shift in the employment force
signifies that the primary function of work today is to secure
the distribution of goods, not the production of goods. In
1900, for example, 70 percent of the nation's labor force was
engaged in production, compared with less than 40 percent
today. And only a very small percentage of the present labor
force is engaged in what earlier centuries would call "hard
work."

This situation leads to the problem at hand. As Gerard
Piel points out, any hard work that a machine can do (and
that includes virtually all such work) is better done by a ma-
chine; "hard" these days means mostly boring and repetitive,
whether in the factory or the office. But the instinct for
workmanship, the need to feel needed, the will to achieve are
deeply felt in every human heart. "They are not," says Piel,
"universally fulfilled by the kind of employment most people
find." 1' Indeed, with the enactment of social legislation such
as workman's compensation and unemployment relief and with
the steady downgrading of manual occupations, work itself
is no longer an absolute necessity for subsistence or a means
of gaining status. In the place of work we have substituted
"the job.' A man's occupation in American society is now
his single, most significant, status-conferring role. Whether

15 Piel, Gerard. Consumers of Abundance. Santa Barbara, Calif.:
Center for the Study of Democratic Institutions, 1961. p. 9.
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it be high or low, a job status allows the individual to form
some stable conception of himself and his position in thecommunity."

The social and psychological effects of joblessness are pain-fully apparent in America today. They can be seen in the faces
of those standing in line for relief checks; none of them maybe starving, and there may be work around the home thatcould keep them busy, but without a job they are lost. Tensof thousands of jobless youths cast about at loose ends, with 80to 90 percent of the juvenile cases in the courts coming from
their ranks. Job discrimination creates a hard knot of frustra-tion in the Negro, frustration that explodes in bitter racialconflict. Also included in this group is the middle-aged womanwhose children are grown and who now wishes to get a job.There still may be plenty of work around the home and thefamily may not need the money, but she feels a need for new
identifications found only in holding a job. This crucial im-portance of the job to the individual in American society mustbe borne in mind in any discussion of man, his work, and hiseducation. Statistical compilations of the effect of technologyon the labor market can be compelling, but for millions ofAmericans the problem of joblessness is real and personal.

Youth without jobs. Important as a job may be to adults, itis no less important to the young person leaving school. Forhim it is initiation into the adult world. Here again thingshave changed, for although the psychological and social signif-icance of initiating youth into adulthood has been recognizedby every society, it seldom has involved getting a job. Inprimitive societies initiation often took the form of a pro-longed, formal test of physical endurance. Knighting and thesacrament of confirmation performed a similar function in
medieval society. In more recent times, American youngsterslooked upon shoes or their first pair of long pants as a symbolof adulthood. Some girls had a formal coming-out to marktheir adulthood; for most, marriage was the turning point.But not work. Work was something they experienced longbefore adulthood, whether in the form of helping on the farmor being put into a factory at the age of ten. A child's capac-

16 Brookover and Nosow, op. cit., p. 26.
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ities were not left idle when the family subsistence depended
upon these resources.

But modern society increasingly denies opportunities for
work during youth. There are no fires to build, wood to chop,
or cows to milk for most young boys and girls. A boy may
mow the lawn or wax the car, a girl may vacuum the rugs or
wash dishes, but little formal work awaits them until they
get a job. Since the modern economy hires only mature work-
ers, and since adults themselves measure status in terms of
jobs, a job becomes the symbol of acceptance into the adult
world. Neither religious ceremonies (which come too early),
nor marriage (which for many comes too late), nor school
graduation ceremonies (a good excuse for new clothes and
a round of parties) rank even close to a job as an initiation
symbol.

This is not to suggest that something is wrong with the
value system of American youth. These are simply the values
of the adult world, and every young person has always looked
forward to becoming an adult and doing things adults do.
Today, this means getting a job, the assumption of an occupa-
tional status. The big difficulty is that when young men and
women leave school, they find there are no jobs for them.

There are now more than one million young men and women
under twenty-two who have left school and are not working.
At any given time 30 percent of the high school dropouts will
be unemployed; even high school graduates average 15 percent
unemployed. The figure for college dropouts is considerably
lower, but they share the same problem as those who have
dropped out of the system earlier : there is little room in the
labor market for the undereducated, unskilled young worker.
Instead of initiation they find rejection.

The consequences are enormous. The alarmingly high inci-
dence of delinquency and crime among jobless youth is well
documented: less widely appreciated is the tremendous reser-
voir of idleness, frustration, resentment, and defeat that lies
within their burgeoning numbers. Lacking jobs, "their badge
of belonging," these young men and women represent "tomor-
row's castoff and chronic dependents, those who will live in
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poverty of body and mind, and who will bring up their children
in their own image." 17

A series of government reports and studies have documented
over and over again the consistent relationship between one's
self-image and one's job. The President's Commission on Law
Enforcement and Administration of Justice made specific
recommendations on the school's role in securing jobs for
youth.

The general mandate of the schools should be broadened
to include responsibility not only for preparing youth for
productive, responsible and satisfying adulthoodbut
for guiding them into adult positions. This would have a
number of implications, including at the most general
level, the fact that the schools would have the responsi-
bility for the welfare and development of youth up to
some specific age such as 19whether or not they are in
school. According to this view, then, if a student dropped
out at 16, he would still be the school's charge.

Another implication is that the school would be primar-
ily responsible for occupational placement and for subse-
quent guidance among work-bound youth. Moreover, part
of the school's accountability should be its record in
sending non-college bound youth into labor markets.

One means by which this broadened mandate can be im-
plemented is the creation of an Occupational Placement
and Follow-Up Office in each school, whose responsibility
would be not just occupational placement but continuing
guidance, training, and re-employment assistance--and
reporting its record of performance to administrators
and the public. We suggest that such an office could
eliminate much of the randomness that now characterizes
entry into occupational careers. If effective, it would
increase the rationality of job preparation and placement
and thereby increase the sense among students that there
is more operating for them than fate alone. . . .

Unless there is a "pay-off" for kids who stay in school,
dropout and delinquency problems will not be solved. This

17 President's Committee on Youth Unemployment. The Challenge
of Jobless Youth. Washington, D.C.: Government Printing Office,
1963. p. iv.

38



77-*.n 77.7°177:777.7,7"777.,"".{rn!Vr,

"pay-off" must be either opportunity for further educa-
tion, training, or experience leading to jobs, or immediate
placement in jobs in the communitya placement which
offers opportunity for training and advancement.

Peace Corps and Vista are two types of experiences
available for youth. However, these "volunteer" activi-
ties will provide opportunities only to those who can
afford one or two years of "financial irresponsibility"
and will consequently attract mainly those youth who are
economically secure. Job Corps will meet the needs of
a very small number of those with whom we are con-
cerned. Neighborhood Youth Corps offers larger-scale
possibilities, but its eligibility requirements are too often
high, and many of its job offerings have been largely
"make-work" with no future. Both these programs,
however, have offered models which may well help to
provide answers to the problems of locked-out youth.
The combination of work-for-pay, skill development and
education if it can lead to job placement with career-
ladder possibilities, seems to offer the most promising
'solution to the needs of this growing number of youth
for which the traditional system offers small promise.

Jobs, however, are hard to come by for youth from
ghetto areas, areas which are producing the greatest num-
bers of dropouts and delinquents. This existing and pro-
jected lack of meaningful employment opportunities for
large numbers of youth growing into adulthood is perhaps
the major domestic problem in America today.

The school must share the responsibility not only for
training for jobs, but also for job development and job
placement. Local educational agencies can and must
participate in cooperative and comprehensive job develop-
ment efforts . . . with Industry, labor, community ac-
tion, employment services, and other community groups.
(Italics mine.) 18

Youth with jobs. Public discussion of the problems of youth
and work has generally focused on the plight of the high

18 President's Commission on Law Enforcement and Administration
of Justice. Task Force Report: Juvenile Delinquency and Youth Crime.
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school dropout who cannot find a job. Of equal concern should
be the youth who is underemployed.

A job is vital to a young person, and it is also vital that
the job provide an outlet for his abilities, that it be compatible
with his aspirations. These conditions are seldom met by the
entry jobs now available to young men and women with limited
education and skills. The high school dropout may find a job
washing dishes or parking cars; if he has graduated from high
school or attended college awhile, he may clerk in a store or
become a route salesman. These are dead-end jobs, and he
knows it. He becomes frustrated; initiation for him has be-
come a personal defeat. Chances are he will soon quit his job
and seek another; job turnover among people under twenty-
two is far higher than among older workers and is more
happenstance than planned. At the Los Angeles Trade-
Technical College the average student (now in his twenties)
has gone through approximately ten jobs before coming to
Trade-Tech. "They have been defeated," says Dean of In-
struction Franklin R. Johnson. "You can see defeat in their
eyes." 19

Some people believe that the solution to the problem of
youth and work is simply to keep all students in school at least
through high school. Many college administrators, who
watch 40 percent of their entering freshmen drop out along
the way, act as though the whole problem were far removed
from their province, as though any time spent in college is
good. Their assumption seems to be that the best and only
necessary preparation for a job today is the longest possible
immersion in academic and professional subjects.

This assumption fails to heed the factor of youth unemploy-
ment and misapprehends the relevance of general education.
Academic studies do enhance the long-range civic and occupa-
tional competence of a person; they do not, at least below
the baccalaureate degree level as a rule, qualify young people
for meaningful job entry. The technological work world is
one of specialization and sophisticated skills, and being a

Report on Juvenile Justice and Consultants' Papers. Washington, D.C.:
Government Printing Office, 1967. pp. 270, 282.

19 Quoted by Leonard, George B. "Are We Cheating Twenty Mil-
lion Students?" Look, June 4, 1963. p. 38.
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"bright young man" cuts relatively little ice with employers
looking for someone with skills to do a specific kind of work.
A review of the "help wanted" section of any newspaper con-
firms this. Norman C. Harris says :

The fact is that although business and industry would
like to have employees with a higher level of general
education and a concomitant higher potential for subse-
quent promotion, for entry jobs in the American econ-
omy today competence and skill of a rather high order,
in some facet of the world of work are absolutely es-
senti a1.2°

When the dropouts from four-year colleges and graduates
of junior college academic programs do not find meaningful
entry jobs, they experience underemployment rather than un-
employment, and their underemployment heightens unemploy-
ment among those with no college work. The young man with
a year or two of college working in a supermarket may well
have the ability to be a highly skilled craftsman or technician.
By taking a job at the supermarket, he creates a double loss
in our manpower pool: the job at the higher ability level re-
mains vacant while he displaces the lower ability person who
could function well in his position.

Job selection in the technological work world has become
a desperate affair, often subject to wildest chance and un-
related to the young job seeker's aptitudes and abilities. Many
young people are unaware of the range of occupations and
have had little opportunity to observe work in its setting. A
century ago the young boy or girl participated in the work of
the family and had a good idea of what the other men and
women of the community did. Today young people may know
what the home repairman, policeman, shopkeeper, and truck-
driver do, but they know little about the work of the chemist,
the electrician, the lathe operator, or the construction worker.
Thus intelligent transition into the world of work becomes

20 Harris, Norman C. "Meeting the Post-High School Educational
Needs of the Vast 'Middle Group' of High School Graduates." Pre-
sentation to the North Central Association of Colleges and Secondary
Schools, Committee on Articulation of Schools and Colleges, Chicago,
March 19, 1963. p. 3.
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all the more difficult and vocational guidance all the more
essential.

Work and Education
The institutions of the technological society are intellectual,

and the use of cognitive facilities has become paramount in
work, as it has always been in education. Over a wide range
of occupationi in the new technology, job entry and upgrading
have become increasingly a matter of education, and what is
basic to successful performance in today's occupations can best
be taught within formal educational frameworks.

Occupation linked to education. The relationship between
educational achievement and occupational entry and upgrading
is demonstrated by the median years of schooling of workers
within the major occupational groups shown in Table 3.
The educational level of persons within these different occupa-
tions is shown in Table 4.

The tables do not tell the full story of the educational
requirements for young people entering an occupation today.
A high school diploma is a minimum prerequisite for most pro-
duction workers, and a bachelor's degree, often in engineer-

TABLE 3. Median Years of School Completed as of October 1952,
March 1962, 1967 by Major Occupational Group *

Median Years of Schooling

Occupational Group 1952 1962 1967

White-collar workers
Professional and technical 16+ 16.2 16.3

Managers and proprietors 12.2 12.5 12.7

Clerical workers 12.5 12.5 12.5
Sales personnel 12.3 12.5 12.5

Blue-collar workers
Craftsmen and foremen 10.1 11.2 12.0
Semiskilled operatives 9.1 10.1 10.8
Laborers (exclusive of farm and mine) 8.3 8.9 9.5

Other
Service workers 8.8 10.2 11.0
Farm workers 7.5 8.5 8.6

* Manpower Report of the President, including A Report on Manpower
Requirements, Resources, Utilization, and Training, April 1968. p. 262.
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TABLE 4. Levels of Educational Attainment Within Major
Occupational Groups, by Percentage *

Occupational Group

Percent With

Less Than
High School

Diploma

High School
Diploma

Only

Some
College

Education

Professional and technical 6 19 75
Proprietors and managers 38 33 29
Clerical and sales workers 25 53 22
Skilled workers 59 33 8
Semiskilled workers 70 26 4
Service workers 69 25 4
Unskilled workers 80 17 3
Farmers and farm managers 76 19 5

* U.S. Department of Labor. Manpower, Challenge of the 1960's. Washington,
D.C.: Government Printing Office, 1961. p. 17.

ing, may be a prerequisite for a foreman or supervisor. A
college education is the only ticket for entry into the pro-
fessions, with graduate study often a necessity for advance-
ment. The technical, skilled, and semiprofessional occupations
all demand substantial amounts of postsecondary education
for entrance. in the accelerating job-upgrading process of
technology there is a steady increase of higher education
and skills needed for entry and retention. Education has
become the crucial ladder to the rewarding positions in
society.

Of the undereducated and untrained, Willard Wirtz says:
The reason for the increasing concentration of un-

employment among unskilled workers is that machines
are taking over the unskilled jobs. These are the jobs
which have, up to this time, absorbed the casualties of
the educational system : Those who for one reason or
another have left school without having added to the
strength which is in their arms and backs the skill it takes
to do something more than "common labor." This wasn't
too bad when there were enough common labor jobs
around. Now there aren't.

Today, unskilled workers make up 5 percent of the
work force, but almost 15 percent of all the unemployed
are in this group. Unemployment is over twice as high
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among the young worker groups and among non-white
workersthe two groups in which there are the largest
percentages of unskilled workersthan it is in the work
force as a whole.21

The relationship between education and work, in terms of
occupational entry and upgrading, is fixed and firm.

Broadening the relationship. The link between education
and work at the highest occupational levels is well recognized.
In the research and development field, for example, the line
between education and work is very thin. Both university
and industry take on cost-plus contracts in the same field, and
interchange of personnel between the two is frequent. Many
of the space research companies are direct university offshoots;
overall, the great bulk of research and development is con-
centrated geographically around the top universities. It has
long been agreed that the professions are a proper subject of
academic attention, and preparation for them should take
place within a formal educational framework.

Today, technology has advanced many occupations on the
technical, skilled, and semiprofessional levels to a point where
they require higher levels of specialization and related knowl-
edge that are best learned and taught within educational
frameworks. Manifestations of this upward push are to be
found, for example, in engineering, where the two-year engi-
neering technology curriculums of today compare in rigor
and breadth with the four-year engineering curriculums of
twenty-five years ago. As engineering continues to become
more complex and specialization is delayed, graduate study
will become a must for the engineer ; by the same token, it is
probable that within the present decade the bachelor's degree
will become a must for many technical occupations. Similarly,
the skilled crafts are now making their appearance on the
junior college level.

Inevitably, in the same way that pupilage and apprentice-
ship gave way to professional education in law and medicine,
on-the-job training and apprenticeship are giving way to occu-
pational education within the educational system. The time

21 Statement of W. Willard Wirtz befcre the Senate Committee on
Labor and Public Welfare, Subcommittee on Education, on S. 580,
"National Education Improvement Act of 1963," April 30, 1963. p. 2.
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has come for schools and colleges to recognize that the new
occupations of technology must be taught where they are best
able to be learned.

Man and Education
At a time when the demand for education, especially higher

education, has never been greater, is it necessary that voca-
tional and technical occupations be taught within the educa-
tional system? In the past, perhaps no; now, however, yes,
because technology is demanding workers with a degree of
training and related education that can best be offered in a
system of education. To ignore the demand is to accept social
and economic dislocations that will vitally affect the American
economy and the personal well-being of our citizens.

The impact of technology. The labor market will be the
focal point of these dislocations: as a technological economy
expands, the largest increase in jobs will occur in occupations
that require the most education and training (see Table S).

These dislocations have already begun to appear. The most
obvious, already cited, is the heavy concentration of unemploy-
ment among the poorly educated and the unskilled, where
despite the current liveliness in the economy, some 4 percent
of American workers cannot find work, including 18 percent
of our out-of-school youth. The concentration of this un-
employment in certain areas of our country, i.e., the large

TABLE 5. Percentage Change in Employment, by Major Occupational
Groups, 1965-75 *

Occupational Group
Percentage Increase,
1965 to Projected 1975

Professional and technical 45.2
Managers and proprietors 23.3
Clerical workers 32.5
Service workers 34.4
Sales workers 25.0
Skilled workers 23.1
Semiskilled operatives 10.5
Laborers (exclusive of farm and mine) 2.4
Farm workers 21.6

* Manpower Report of the President, including A Report on Manpower
Requirements, Resources, Utilization, and Training, January 1969. p. 235.
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cities and depressed rural areas, has brought our nation to
the brink of social anarchy.

There are some forecasts that the coming years will be char-
acterized by great economic growth in this country; equally
reputable forecasters, however, tell us bluntly that our unem-
ployment rate can be expected to continue its long-term upward
climb. Columbia philosopher Charles Frankel has pointed out
that as technology continues to loosen the spirit of invention
and innovation, not only will we have technological unemploy-
ment, "but we can count on it as a normal feature and sign
that our system is doing well." Although all the consequences
of technological innovation cannot be foreseen, we do know
that its social and economic effects are dislocating. Therefore,
adds Frankel, we should not panic, treating the dislocations
as an "accident," as "something that shouldn't happen." What
we must do, he concludes, is deliberately establish permanent
preventive institutions carefully designed to cope with such
dislocations as we can anticipate.22

In an attempt to solve these problems the Departments of
Housing and Urban Development and Transportation have
been created, and numerous federal laws and programs en-
acted. But we have yet to see a substantial diminution of the
pool of poor and disadvantaged, and we have yet to make a
major effort at changing our educational programs so as to
reduce the flow of people into the pool of unemployed. We
have also yet to experience the difficulties that could occur
from an economy which would create a soft labor market.

Impact on employment. Unemploymenta dislocation we
can anticipateis in part caused by the technological means
of economizing the use of labor outrunning the pace at which
new uses for that labor are found. Estimates of the number
of workers displaced each year by automation now run in the
order of one and one-half million. These people become
difficult to absorb in a labor market already burdened with
unemployment and an increasing number of job-seeking youth.

At the same time that technological unemployment grows,
there are, by various rough estimates, millions of unfilled jobs
in the country today. Technology, as it destroys jobs, also

22 Remarks at 1961 National Conference on Social Welfare, quoted
in Chase, "Politics and Technology," p. 329.
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creates new ones; for example, while elevator operators are
losing their jobs to automatic elevators, new jobs have been
created in the design, building, sale, installation, and servicing
of the new equipment. But the newly created jobs are not
likely to be filled by the displaced workers unless they have
the educational potential and training opportunities to meet
the requirements. The problem, then, is one of distribution
of the labor force, of matching job requirements and the po-
tential of people to meet them.

If holding a job is as important to the individual as this
report has indicated, then full employment must be a national
goal. And in the words of Willard Wirtz, "full employment
in this country depends on full education." 23

At one time there existed a general consensus that the
problem of persistent unemployment could be solved simply
by stepping up the rate of national growth. Now, however,
it is clear that no attainable rate of growth can in and of itself
solve this nation's employment problems. This is a remark-
able shift in contemporary economic thought. The unemployed
are the undereducated and underskilled; in the years ahead,
economic growth, increasingly a creature of technological
advance, will not substantially increase the number of jobs
for such people. Preventive measures to meet the dislocations
of technological displacement must include the development
of new occupational competencies for a major part of the
labor force. This task will essentially be an educational one.
Wirtz summarizes this point as follows:

What this means in terms of educational needs is obvious.
We simply cannot any longer afford to let boys and girls
leave the educational system unprepared to use their
minds as well as their muscles. We must, in one way or
another, see to it that they have what today'sand
tomorrow'slabor market requires. The margin for edu-
cational error or failure, which is what the unskilled
jobs in the old work force constituted, has been taken
up by the machine.24

23 Wirtz, testimony on S. 580, op. cit., p. 1.
24 Mid., P. 2.
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Economic growth. A second technological dislocation point-
ing to the necessity for more and better occupational education
is economic in nature and involves the increasing shortage of
personnel in many skilled, professional, and technical occupa-
tions. It will be the personnel in these fields who will be
most involved in the work that engenders further technological
advance. In this age of the art of systematic invention and
innovation, the rate of invention and innovationor more
broadly of technological advancedepends to a large extent
on the number of technical "artists" available for the tasks
at hand. In the decades ahead the rate of economic growth
will be increasingly dependent upon the rate of technological
development. And since the rate of technological advance
depends on the availability of technical personnel, the edu-
cation of people in the professional, technical, and skilled
occupations becomes a prime factor in increasing the growth
rate of the national enterprise.25

Recent indications are that we may be getting close to
saturation in the professional fields, with certain exceptions
such as medicine and other health-related occupations. The
long and continual support of and assistance to higher edu-
cation and professional manpower seem to have been effective.
The status of higher education and the faith long-held by our
society in the returns from this level of education seem to
have been successful in producing manpower commensurate
with demand.

The need for technical personnel, however, is not so clearly
understood and deserves greater attention immediately. In-
dustry is learning that it not only is faced with shortages of
scientists and engineers but that it often is not making full use
of those it has. Various studies show that many of the routine
functions of the scientist and engineer could be performed

25 Walter W. Heller, former chairman of the President's Council of
Economic Advisers, noted recently that "a series of studies for the
United States shows that about half of the increase in output over the
last fifty years must be attributed to factors other than the increase in
the stock of tangible capital and ma.1-hours worked," with "technology
and brainpower" inputs accounting for the rest of the growth. Interest-
ingly, most of these "intangible inputs," says Heller, "originate in edu-
cation and training" ("Men, Money, and Materials." Educational
Record, January 1963. pp. 13-14).

48



by people with more limited, specialized training. Thus, in
the years ahead we will need many more technicians than
scientists and engineers; for example, while the most desirable
ratio of technicians to scientists and engineers is between
2 to 1 and 4 to 1, recent inventories showing existing ratios
of from 0.5 to 1 to 0.9 to 1." This gross misuse of profes-
sional manpower can be corrected only through a greatly
stepped-up program of technical education, geared to an out-
put of approximately 130,000 graduating technicians a year."

A similar situation prevails in the skilled occupations. An
estimated 5.2 million jobs will open up in this area during this
decade, all requiring people with highly developed skills and
considerable related knowledge. Many of these occupations
are in the apprenticeable trades; however, apprenticeship
completions will probably number no more than 300,000 to
400,000 during this ten-year period, as this traditional but
increasingly unsuitable source of skilled workers continues to
decline. This leaves an annual shortage in this area of nearly
one-half million skilled craftsmen, a shortage that will make
itself acutely felt in the years ahead. The ability of education
to meet the need for skilled workers has been amply demon-
strated over the years by the better vocational trades and
industry programs on the high school and post-high-school
level in several states, and more recently by the ambitious
programs of many of the California community colleges.
The need for a sustained educational effort in this area is
great.

Impact of increase in population. During the 1950's the
number of young workers entering the labor force each year
was relatively stable; in 1959 there were only one-half million
more of them in the labor force than in 1950. During the

22 Emerson, Lynn A. "Technical Training in the United States."
Education for a Changing World of Work: Report of the Panel of
Consultants on Vocational Education. Washington, D.C.: Govern-
ment Printing Office, 1963. Appendix I, p. 36. Department of Labor,
Bureau of Labor Statistics. The Long-Range Demand for Scientific and
Technical Personnel. Prepared for the National Science Foundation.
Washington, D.C.: Government Printing Office, 1961. p. 44.

27 Estimated annual need in 1978 by the Department of Labor, Bureau
of Labor Statistics, "Technician Manpower : Requirements, Resources,
and Training Needs," BLS No. 1512.
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present decade, however, the number of young workers seeking
to enter the labor force will increa..e by six million. The flood
of World War II babies, now completing their education, is
about to surge into tie labor market; for every three young
entrants into the world of work during 1963, there will be five
in the years beyond 1965. It is clear what is happening : the
number of youths seeking job entry is rapidly increasing, the
number of traditional entry jobs is not, and the youth employ-
ment problem, with all its attendant social and psychological
problems, is going from bad to worse. Obviously, this situa-
tion could develop into one of the most serious social problems
this nation has ever encountered.

A significant part of the answer lies in providing more and
setter occupational education within the educational system.
More young people must be prepared to enter the world of
work at the higher occupational levels where there is room
for them and where they are urgently needed.

Student potential. The magnitude of student potential is
illustrated by the large numbers of students leaving school
each year and seeking labor market entry, including nearly one
million high school dropouts, more than one million non-
cs)ilege-bound high school graduates, and several hundred
thousand college dropouts. As a group these represent 75 to
80 percent of all our youth, and the educational preparation
and occupational well-being of this group will in large measure
determine the course of this nation in the years ahead. As
they leave school, they are ambitious and idealistic. In the
world of work, however, they are likely to be underemployed,
if they find employment at all.

At all educational levels, these unprepared school-leavers
entering the work world represent a waste of vital talent.
Consider the high school dropout. He is pictured as a dull,
rebellious young person. Yet study after study has shown no
substantial difference in intelligence between the dropout and
his age group as a whole; a recently completed study showed,
for example, that two -this ds of all dropout: were in the IQ
range of 90 to 109.28 These are average young men and

28 Department of Labor, Bureau of Labor Statistics. From School to
Work: The Early Employment Experiences in Seven Communities,
1952-1957. Washington, D.C.: Government Printing Office, 1961.
The sample involved 22,000 students.
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women, with considerable potential for occupational develop-
ment within the schools. They are rebellious only in the sense
that for must of them the subjects they studied in school were
of little interest. Professor Harris declares that "without
a doubt the biggest task facing the American high school
today is to make its curriculum meaningful to students. For
hundreds of thousands of boys and girls this meaning must
be found in subject and curriculums related to the world of
work." 20

Much of the same is true of the high school graduates who
do not go on to college. This group, more than a million
strong, represents a high-potential force for post-high-school
occupational education. As things stand now, they are having
many of the same difficulties in the work world encountered
by their classmates who left school before graduation. Fifteen
percent of these graduates are now unemployed, and un-
doubtedly a high percentage of those who do have jobs are
underemployed. Fifty, to 60 percent of the people in this group
must eventually find employment as middle-level manpower
in the technical, semiprofessional, and skilled occupations for
which a one- or two-year college-level program of semipro-
fessional, technical, or vocational education would provide the
ideal preparation.

Higher education also contains a considerable student po-
tential for occupational education of less than the baccalaureate
level. In many states high school graduates can enter college
more readily than they can get a job. For most students going
on to college this means further academic study leading to
the bachelor's degree. There are many students in academic
programs of higher education who would find a fuller realiza-
tion of their abilities and interests in a shorter term, special-
ized occupational program beyond the high school. How
much a student profits from his educational experience is more
important than the number of years he spends in school.

In this category are a large proportion of the C students
in higher education, some of whom drop out, but many of
whom drift through four years of college without either find-
ing themselves or quite appreciating what college is all about.
Also included are many college dropouts (40 percent of all

29 Harris, op. cit., p. 4.
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entrants) whose experience in higher education would have
been more successful had they enrolled in an occupationally
oriented program. Similarly, many junior college students
enrolled in a collegt° transfer program might be better off
in a career occupational program; in point of fact, only half
of the transfer students actually continue their education.

At the tenth-grade, twelfth-grade, and fourteenth-grade
levels the problem is essentially the same. The educational
system strives to give each student every opportunity to de-
velop his talents to the highest possible level. But the highest
possible level is always defined as the highest possible level of
academic or formal education. The A, B, or C student in high
school whose real aptitude and ability potential is such that
he would find it fully expressed as an engineering technician
is nonetheless guided into engineering; when he becomes an
engineering dropout holding some low-level job, it is con-
sidered a shame but somehow not the responsibility of higher
education. Education pays lip service to the importance of pro-
viding an educational response for the wide range of student
aptitudes, abilities, and interests but largely limits that re-
sponse to general or academic studies of varying degrees of
rigor. There are many young people to whom such studies
offer little relevance or challenge, but whose motivations to-
ward educational achievement could be renewed in a more
practical program of occupational development suited to their
real abilities, aptitudes, and interests. The large number of
students with average and above average IQ's found in the
attrition between the tenth and fourteenth grades (those who
most frequently list "lack of interest" as their reason for
leaving school) and the significant number of student; with
promising IQ's who languish in secondary and higher edu-
cation with mediocre academic records are testimony that we
are providing inadequate and inappropriate responses to the
educational needs of many young men and women. The value
of rigorous liberal studies for the academically talented and
of a sound general education for all should not lead to the
conclusion that these are the only worthy educational en-
deavors or that this is where the responsibility of education
ends.
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Occupational education provides the diversity and prac-
ticality that the educational system now lacks. Indeed, it is
no accident that the city with the most extensive program
of secondary vocational education (Milwaukee) is the one
city that graduates 94 percent of its students from high
school, and that the state with the greatest occupational edu-
cation opportunities beyond the high school (California) has
been able to induce so many of its high school graduates to
continue their education.

Continuing education. The nature and rate of technological
change militate against the concept of terminal education. As
technology upgrades the skill and knowledge requirements of
jobs, education can no longer be confined to the traditional
twelve, fourteen, or sixteen years of formal schooling. The
Department of Labor projects that the average youth of today
will probably shift occupations some five times over the next
forty years. A life of continuing occupational adjustment
will mean a life of continuing education to meet changed or
additional educational requirements.

Here, flexibility becomes a factor in the school's response to
the world of work. For example, subjects might be taught for
one week or ten weeks, one year or three years, day or evening,
in courses not necessarily coinciding with the academic term or
taught by a person with three published articles to students
working for degree credit. Robert Weber, pointing to the
upgrading of skills with each change of occupation, says that
"education must become more modular (less dependent on
academic time and status) and that man must go through life
with the educational umbilical cord uncut." 30

Education of women. The education of women for the
world of work poses special problems for the years ahead.
The need in this area is not tilt same as that of older workers
or youth: one does not find substantial numbers of women on
the unemployment lists, the social and psychological implica-
tions of a woman not working are not so grave, and the
shortages of personnel in most of the subprofessional fields
in which women traditionally work are not so acute. On the

30 Weber, Robert. "Man and His Environment-1980." Background
paper prepared for the annual meeting of the Board of Trustees of the
Educational Testing Service, May 7-8, 1963. p. 27.
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other hand, the movement of middle-aged women from the
home to outside employment can be expected to continue;
projections indicate, for example, that the number of women
over forty-five in the labor force will increase by 30 percent
during this decade."

Women have traditionally found employment in the cler-
ical, sales, light manufacturing, and service occupations.
But in light manufacturing, employment opportunities will
be fewer; the long rows of women soldering circuits on the
electronics assembly line will be replaced by automated
circuit-printing machines. Many of the jobs in the service fields
are too low-level for the better-educated women now seeking
reemployment; many other service functions are increasingly
subject to automation. A similar situation exists in the clerical
and sales fields : these jobs too frequently fall below the ability
and aspiration levels of women entering the labor force, and,
despite government figures predicting many new job oppor-
tunities in these occupations, the matter is increasingly one
of doubt." In short, the future of women in the world of
work may increasingly be subject to the dislocations already
apparent among other working groups.

Therefore, serious attention must be given to the education
and employment of women. A significant breakthrough in
this regard is certainly called for in the professions, many of
which remain male preserves; similarly, the woman college
graduate often finds her education is of little avail unless she
possesses clerical skills. These employment barriers (plus
other factors) continue to keep high-ability women working
at low- and middle-level jobs, jobs that could be filled by
women with less education and fewer skills. At the same time
greater educational and employment opportunities for women
must be made available in the technical occupations, many
of which are eminently suited to the particular abilities of
women.

Cutting across occupational considerations is the need for
educational updating, training, and retraining opportunities

31 The Bureau of Labor Statistics projects that 34 percent of the labor
force in 1980 will be women. Manpower Report of the President, April
1968. p. 301.

32 See, for example, Michael, Cybernation: The Silent Conquest.
pp. 14-17.
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for women. Given opportunities, many women, who have
already had considerable education, could find job entry on
the technical level or could become greatly needed aides
in teaching, health, recreation, and the social services.

Education of Negroes. Almost any of the problems already
discussed could be multiplied by a factor of three to arrive
at a fair picture of the size of the problems of the Negro
worker. The U.S. Department of Labor reports that during
1962 about one out of four nonwhite teen-agers in the labor
force was unemployed, compared with about one out of eight
white teen-agers. Since 1955, the jobless rate among Negro
youth has risen twice as fast as among white. Nonwhite
girls have a much higher unemployment rate than any other
group in the entire labor force. Only about one-fifth of the
young Negro workers with a high school diploma have white-
collar jobs; more than one-half of the young white workers
have such jobs."

These national averages obscure much uglier situations in
many of our large cities. Although a near-total neglect of this
problem makes statistical analysis difficult, the pioneering
Unemployed Out-of-School Youth Survey highlights how
tragic a situation may exist." This survey of 1,200 youths
(aged sixteen to twenty-two, and involving more than 9,000
separate household contacts) in a Negro district revealed
that 63 percent of the out-of-school youths were unemployed,
a situation undoubtedly duplicated in other ghetto sections of
large cities in the United States.

The Negro population holds an extraordinary disproportion
of lower-class jobs. Comparing only nonfarm workers, one
out of three white workers is classified as unskilled or semi-
skilled, but three out of four Negro workers are in this
category. With jobs at this level shrinking, the employment
gap between whites and nonwhites is bound to become even
.more pronounced.

Other figures emphasize the gravity of the Negro employ-
ment problem and underscore the point that the Negro is

33 U.S. Department of Labor, Office of Manpower, Automation and
Training. Young Workers: Their Special Training Needs. Washing-
ton, D.C.: Government Printing Office. pp. 9-11.

34 Cleveland Public Schools. Unemployed Out-of-School Youth Sur-
vey. Cleveland, Ohio: the Schools. pp. 8, 12.
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losing ground in the occupational area. Bell, in discussing
the postindustrial society of the future, says that, with educa-
tion now the chief means of social mobility, we can sketch a
rough picture of the nation thirty years hence by charting the
kind and level of education each group is receiving and match-
ing it against future labor force skill requirements : class lines
in the United States will be predominantly color lines."

No one can deny the fact that the greatest threat to our
nation at the present time is the division between blacks and
whites. Leaders of the early sixties in the black communities
have been replaced by more militant leadership. Black leaders
today demand cash reparations, a guaranteed percentage of
blacks in all occupational fields, and job guarantees for their
people. Again and again the color lines have been drawn
mainly on the basis of jobs.

Unfortunately, the educational and skill level of blacks con-
tinues below that of whites. Until the quality of education
and vocational training is available where needed most, this
could continue to be our greatest national tragedy.

The present situation demands that much greater efforts
be devoted to Negro education and employment. Equal em-
ployment opportunities must be made available. The high
incidence of school dropout among Negrn youth must be cut.
Equally important is the necessity of providing opportunities
for occupational education through the schools and colleges.

The federal-state cooperative program. Since 1917 the
principal vehicle of subprofessional occupational education has
been a federal-state cooperative program of vocational and
technical education. It was originally a high school program
until amendments channeled some federal money to the two-
year college level.

Between 1950 and 1960 secondary school attendance in
this country increased some 50 percent. During this same
period enrollments in the federal vocational-technical program
rose 10.7 percent. On the high school level, only 6 or 7 percent
of all students were enrolled in full-time preemployment
courses supported by the federal program. Only some 5 per-

35 Bell, Daniel. "The Post-Industrial Society." The Impact of
Technological and Social Change. Boston: Liberty Mutual Insurance
Co., June 14, 1962. ( Multilithed.)
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cent of all junior college students were enrolled in the federally
supported technical education program. Only 2 percent
of the 12 million full-time high school students in this country
were enrolled in the program's vocational trades and industry
division.

Since 1960 there has been a shift toward a larger enroll-
ment in vocational education. Total enrollment in secondary
schools has increased over 40 percent between 1960 and
1969. Vocational enrollment during this same period has
nearly doubled. Postsecondary enrollment has increased
nearly SOO percent and today includes almost one-half million
students. This growth represents a major shift, yet the total
vocational enrollments, excluding home economics and agri-
culture, is less than 15 percent of the total high school and
postsecondary enrollment.

Money available. Over the past decade the national ex-
penditure for education increased by about 170 percent. The
increase in federal, state, and local expenditures for voca-
tional and technical education was 87 percent. Thus, this
form of education, never well financed, has been getting a
diminishing portion of the national expenditure on education.

In 1960 the federal_ expenditure for vocational education
was $45 million; in 1966 it had risen to $234 million. The
Vocational Education Amendments of 1968 authorized ex-
penditures of over $900 million, and the House of Representa-
tives passed an appropriation of $488 million for vocational
education. The budget for 1969 was $248 million, and for
1970 it is $279 million with support for regular vocational
programs at the 1969 level.

It is fair to say that federal policy has consistently been to
reject vocational education as a viable way to solve national
problems.. This policy has continued in spite of two presi-
dentially appointed task forces during the 1960's which studied
the problem and recommended major action to expand this
program many times over. The response to the need for
vocational education has come mainly from large increases
at the state and local levels.

The vocational track. Vocational education has a dual
purpose : to provide the people it serves with an education and
to train skilled workers for the labor force. The fact that the
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program often does neither of these things well has made its
acceptance by industry and education all too often lukewarm.

Although the major effort in vocational education is con-
ducted within the public education system, its place within
that system has never been clearly defined. Administrative
regulations tie it to education's standards and practices, but
practical considerations force it to look to industry for its
curriculum and teachers. Achievement in vocational subjects
may be dependent on achievement in academic subjects, but the
two are usually taught without reference to each other. In a
great many school systems only those students who appear
to have no hope at all of getting into college or who are inde-
pendently determined to study vocational subjects are guided
to the vocational school, which is likely to be labeled "of lower
quality," partly because of the students it receives and partly
because of a perverted definition of quality.

Finally, though the learning process is by no means reserved
to the academic subjects, learning outside these subjects, and
especially that obtained in vocational subjects, often finds little
recognition. Once a student elects a vocational curriculum, he
may be foreclosed from continuing his education in another
field; credit for his learning in the vocational area will not be
given. His alternatives then are to go back to school for a
year or two and take the approved courses or leave school.
In many states, vocational schools have found that the only
way to avoid this dilemma is to burden their students with one
or two hours of extra class work each day, so that the students
obtain the full load of academic subjects required by the state
for graduation and by the colleges for admission. Needless
to say, the lengthened school day does not bring students
flocking to the doors of the vocational school, particularly
when it ma-, mean their giving up after-school jobs or extra-
curricular activities.

The election of a vocational program, since it is not the
approved form of preparation for further liberal or profes-
sional studies, will often severely limit the student's chances of
getting into college. For many students a vocational program
in high school represents a closed-end track: since this form
of education occupies an ambiguous, peripheral position on all
educational levels, there is no clear and acknowledged path
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to specific occupational goals running up through the secondary
and collegiate levels. Vocational subjects may be elected at any
stage from the tenth grade on, but there is no logical progres-
sion leading to a post-high-school or collegiate degree or po-
tential further study.

It is only in the past few years that voices are beginning to
be heard regarding the basic problem of learning versus edu-
cation. The 1968 Amendments to the Vocational Education
Act of 1963, the voice of youth, and the obvious failure of
our three-hundred-year-old curriculum to function today are
all creating a new understanding. Most of all, the possibility
of the creation of a dual school system because our present
one has not changed to serve all people and the new needs of
society brings about serious thoughteven action.

Stanley Ruttenberg, former assistant secretary for man-
power in the Department of Labor, said it well:

I believe it is time that we ended the artifical cleavage
between vocational education and so-called academic
education. All of our citizens require education to func-
tion effectively as citizens and to realize their potentials
as human beings. Moreover, we know that literacy and
the basic skills which should be developed in any educa-
tional process are also necessary for people to learn work
skills properly and to advance in their jobs.

We also regard it as nonsense to have an imaginary
line separate the individual's academic education and his
participation in his life's career. Academic education
would be enhanced, not compromised, if vocational
preparation were introduced into our general school sys-
tem. Moreover, an increase in vocational education
might help to end the false hierarchy of values which
educators have consciously or unconsciously introduced
through their treatment of vocational education, the
notion that preparation for a life career is a second-class
activity for second-class citizens.3°

First-job preoccupation. It is an open question whether
present forms of vocational and technical education are equal

" Ruttenberg, Stanley. "Manpower TrainingThe Seeds of a
Dilemma." Manpower, January 1969. p. 13.
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to the demands of a changing world of work. As mentioned
earlier, swiftly changing job patterns mean that the subpro-
fessional person must look forward to five or six occupational
shifts over the next forty years, so that continuing education
will increase in importance. In addition, the more cognitive
work functions to be performed will demand higher levels
of related knowledge and general education, and the antici-
pated shorter workweek means that more attention will need
to be paid to the use of leisure time and to the potential for
greater civic participation.

The high degree of specialization found in many vocational
and technical curriculums appears to be misguided. High
school students in the federally supported vocational trades
and industry program, for example, must spend a minimum of
50 percent of their time in shop work alone. In many technical
curriculums only 10 percent or less of the school time is al-
lotted to general education subjects. Indeed, the difficulty of
placing young people in jobs today, with the premium going
to the person who can step into the job with the least amount
of company instructional time, seems to act as an inducement
to vocational and technical schools to concentrate on the
expertise needed for nearby job openings. These schools pride
themselves on how closely their shop facilities duplicate real
job conditions, and many of them do have excellent first-job
placement records for their graduates. But this does not
necessarily mean that the school has given the graduate the
education he may really need. What is called for is more
and better occupational education, to be sure, but occupational
education on a more general basisdevoting more time to the
development of broader technical understanding, of com-
munication and computational abilities, and of appreciation
of civic, cultural, and leisure activities.

This is more easily said than done. The preoccupation of
many vocational and technical education programs with first-
job placement is in part the result of inadequate understand-
ing between education and industry. Many schools offering
these programs simply do not have the academic resources to
give their students the related knowledge and general educa-
tion background they need, nor do teachers and administrators
in related and general disciplines have the interest or in-
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clination to help vocational and technical educators design the
special courses that may be needed. At the same time that the
vocational and technical school perceives that its program
must develop broader occupational and civic understanding in
its students, the personnel officer at the local plant is asking
graduates of the program, "What job can you do?" and the
foreman complains, "This kid fouled up my machines !" on
his first day on the job. This points to the need for occupa-
tionally oriented schools and business and commercial interests
to maintain close and continuing relationships.

An appropriate division of labor is called for between edu-
cation and industry, with education doing what it can do best
(educate more broadly for a life of work and citizenship)
and industry doing what it can do best (train for a specific
job). Such a relationship already exists in engineering: edu-
cators in the various disciplines have paid considerable atten-
tion to the improvement of the liberal and related knowledge
content of the engineering curriculum, and industry has ac-
cepted the necessity of spending a longer time breaking in the
recent graduate. This relationship must be extended to other
occupational fields, particularly the technical and semiprofes-
sional. But only with new status and acceptance within both
education and industry will this be possible.

The 1968 Vocational Education Amendments take full
cognizance of this problem. The former requirements for
expenditure of funds in certain specific occupational areas have
been abolished. Special funds have been authorized to expand
cooperative education which allows contracting by local edu-
cational institutions for specific on-the-job training and in-
struction by employers.

The term "vocational education" means vocational or
technical training or retraining which is given in schools
or classes . . . and such term includes vocational guid-
ance and counseling (individually or through group in-
struction) in connection with such training or for the
purpose of facilitating occupation choices; instruction re-
lated to the occupation or occupations for ,which the
students are in training or instruction necessary for stu-
dents to benefit from such training; job placement; the
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training of persons engaged as, or preparing to become,
teachers in a vocational education program or preparing
such teachers to meet special education needs of handi-
capped students; teachers, supervisors, or directors of
such teachers while in such a training program; travel
of students and vocational education personnel while
engaged in a training program; and the acquisition,
maintenance, and repair of instructional supplies, teach-
ing aides [sic], and equipment . . . .37

National versus local needs. Vexing problems arise in at-
tempts to gear vocational and technical programs to the pres-
ent and future world of work. On the one hand, the choice
among occupational offerings is in the hands of local boards
and administrators, who are under pressure to tailor the pro-
gram to the more immediate manpower needs of local (tax-
paying) industry. On the other hand, the industrial complex
of the nation is being made and remade so swiftly and plant
and worker mobility are so high that narrow, local training
may have short relevance for the new worker. This again
points to the importance of a more broadly based vocational -
technical education, one consonant with long-term regional
and national manpower demands.

Lag. The lag between what is taught in the school and
what is actually practiced in industry constitutes a related
problem. The school that invests heavily in shop and labora-
tory equipment in an attempt to duplicate industrial conditions
soon learns it cannot afford the constant replacement that
industry finds necessary. This constant falling behinddue to
become even more pronounced in succeeding yearsinvites
institutionalization of obsolescence. Elimination of such in-
structional facilities would probably make vocational and
technical programs too academic or theoretical for the tastes
and aptitudes of many of the students they serve. There are no
easy answers to this problem. Certainly much new thinking
must be devoted to vocational and technical pedagogy, a realm
visited by very. few educators for a great many years. Perhaps
the time has come for the educational community (with its
overall experience in matters of teaching and learning) and

37 The 1968 Amendments to the Vocational Education Act of 1963.
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industry (which has many of the facilities to do the job) to
reexamine their long-standing antipathy toward involvement
in such questions.

Prestige. The problems in vocational and technical educa-
tion are compounded by the present program's low prestige.
Its students too often are the dropouts or castoffs of the aca-
demic curriculum. Its teachers, often less academically ori-
ented, enjoy relatively low status within the teaching profes-
sion in many states. Its buildings are often the oldest, its
facilities the poorest, its extracurricular programs the weakest.
Its subject matter suffers from the general debasement of
manual and blue-collar occupations in contemporary social
values.

The low repute of a program is harmful in many ways : good
students shy away, teachers are difficult to recruit, industry
remains standoffish, other educators show little interest, .ind
money is difficult to come by. Vocational and technical educa-
tors, faced with the dangers of indifference to or suspicion of
the program, often devote more time to self-protection than
to self-improvement. It is pointless to argue who is to blame.
A step forward would be national recognition of the real im-
portance of this field within the scope of the total educational
effort needed for the years ahead.

Again the 1968 Vocational Education Amendments truly
speak to this question not only in terms of money authorized
but in broadened programs. Yet, the problem of prestige will
remain until the educational community, at all levels, makes
preparation for a work role a real purpose of education;
evaluates its success in term of placement in a job which
matches the student's potential for earning and learning; and
provides the necessary time, money, and personnel. Prestige
and status come from what people do, especially important
people in the order of society. This problem has been spelled
out by the National Advisory Council on Vocational Edu-
cation :

At the very heart of our problem is a national attitude
that says vocational education is designed for somebody
else's children. This attitude is shared by businessmen,
labor leaders, administrators, teachers, parents, stu-
dents.. . .
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The attitude infects the Federal government, which
invests $14 in the Nation's universities for every $1 it
invests in the Nation's vocational education programs.
It infects State governments, which invest far more in
universities and colleges than they do for support of
skill training for those whose initial preparation for
the world of work precedes high school graduation. It
infects school districts, which concentrate on college
preparatory and general programs in reckless disregard
of the fact that for 60 percent of our young people high
school is still the only transition to the world of work.
It infects students, who make inappropriate choices be-
cause they are victims of the national yearning for
educational prestige.

The attitude must change. The number of jobs which
the unskilled can fill is declining rapidly. The number
requiring a liberal arts college education, while grow-
ing, is increasing far less rapidly than the number de-
manding a technical skill. In the 1980s it will still be
true that fewer than 20 percent of our job opportunities
will require a four-year college degree. In America
every child must be educated to his highest potential,
and the height of the potential is not measured by the
color of the collar. Plumbers, carpenters and electricians
make more than many school superintendents and college
presidents; only the arrogant will allow themselves to
feel that one is more worthy than the other.

We recommend that the Federal government immedi-
ately exercise its leadership and allocate more of its funds
to cure our country our national sin of intellectual
snobbery.38

Teachers. The recruitment of competent teachers is espe-
cially difficult in vocational and technical education. Teachers
in this area, particularly with the program's present emphasis
on shop instruction and job expertise, must have a high level

38 U.S. Department of Health, Education, and Welfare, Office of
Education. "First Annual Report of the National Advisory Council on
Vocational Education." Vocational Education Amendments of 1968,
Public Law 90-576, July 15, 1969.
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of job knowledge and experience. But the good skilled crafts-
man or technician can earn far more in industry than he can
within the present salary scale of a public school teacher.

Only within vocational agriculture and home economics
do the colleges graduate a good number of people each year
who are qualified to teach these subjects. In other vocational
and technical arcas the problem is acute. The most common
"solution" has been to take the willing craftsman or technician
(often an older worker whose earning power in industry has
become limited), run him through three or six credits of
education courses (for teaching techniques), and put him in
front of a class.

This creates some difficulties : the new instructor's subject
matter knowledge tends to be circumscribed by his job ex-
perience. That experience may include little acquaintance with
the related skills and knowledge that should be taught. The
instructor may not have had much formal or informal educa-
tion in mathematics, English, speech, industrial relations, or
civic and cultural matters. Then, too, he may not be abreast
of newer thinking in his field. By the same token, once he
settles into the teaching routine, he tends to be isolated from
newer developments in industry, for he will find few oppor-
tunities or publications to update his knowledge.

The assumption has been that it is better to convert a jour-
neyman into a teacher than to have a teacher acquire the neces-
sary job skills and related knowledge. Perhaps within the
present situation this assumption is warranted, at least to the
degree that shop-oriented instruction does require shop-
oriented instructors, and that such instructors may have
greater empathy with their students than the person who has
never worked in a production job. However, the future role
of shop- and lab-oriented instruction and the potentialities of
a work-study program of teacher preparation suggest that,
cooperatively, higher education and industry could bring about
important breakthroughs in vocational and technical teaching.
This is particularly true of teaching on the technical and semi-
professional level, where content and level of instruction lessen
the experience anil empathy factors.

No final answers are available, but the expansion and im-
provement of vocational and technical education are heavily
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dependent on some resolution of the teacher-training question.
This cannot and will not happen through the efforts of people
already in the field; higher education in particular must assume
leadership in the preparation of vocational and technical
teachers."

Guidance. The present inadequacy of guidance activities IF
illustrated by the fact that close to half of the states receiving
federal funds for their programs spend less than 1 percent of
that money on occupational guidance and counseling. The
problem begins in college-oriented high school guidance de-
partments, which too often are staffed by people who have
neither the knowledge to help students select an occupation
nor the inclination to direct them toward the appropriate vo-
cational or technical education opportunities. It continues in
the vocational or technical school; although no other segment
of education has recognized the importance of vocational
guidance to the extent that these schools have, lack of funds,
reliable testing materials, and appropriately trained vocational
guidance counselors limits what the vocational and technical
school is able to do.

As indicated earlier, the occupational life of the young
person will be largely determined by the kind and level of edu-
cation he receives. Student decisions are therefore crucial
ones. They will, in effect, determine whether vital manpower
needs will be met, whether human resources will be equal to
economic potential. Further, the student's decision about his
education will to a large extent define his future occupational
role. But student knowledge of the world of work is today
quite circumscribed, inasmuch as most work situations are un-
seen by and unknown to young people. Only proper guidance
within the educational system can direct the necessary numbers
of qualified people into them.

It is also important that once the student is placed, the
bond between the school and the worker be maintained; the

39 Title IIVocational Education Leadership and Professional Devel-
opment Amendment of Higher Education Act of 1965 of the 1968
Vocational Education Amendments speaks to this problem. It provides
for leadership development awards ; exchange programs, institutes, and
in-service education for vocational education teachers, supervisors, co-
ordinators, and administrators ; and for familiarizing teachers with new
curricular materials. It has yet to be funded.
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school must alert him to opportunities for continuing educa-
tion and updating and must be prepared to reeducate and re-
enter him into the work world as technology makes this neces-
sary. Such a continuing relationship between the institution,
the graduate, and his work career already exists in many of the
better professional schools within higher education. It must
be extended to a broader range of occupations.

Loss in human dignity. This nation can no longer tolerate
the loss in human dignity and the financial burden of thousands
of persons unemployed because they lack the academic and
vocational skills required for employment. Underemployment
of thousands of workers in the labor force rema'ns a serious
problem. These workers must be upgraded through educa-
tion and training to raise the quality of the country's man-
power as well as to meet manpower demands. Changes in
our educational system that place more emphasis on the con-
cept of learning for earning are a must. With a plan and with
support, vocational education can lead the way.
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2. Education and a
Technological Society

Man's knowledge or lack of it, his view of what is and what
should be, as well as his fears, his basic assumptions about
life, the past and the future all become the framework within
which he structures his social institutions. As knowledge
increases, as unknowns become known, as the future becomes
the present, and as new knowledge is applied in the service of
man, things change.

Yet man's social institutions tend to persist, in fact, even to
resist change, mainly because it is much easier for people to
hope that things will get better than to do things that will make
them better. Social institutions are formed because of people's
needs and "stay on" because people don't know what future
needs will be or because they still serve some, if not all, of the
people. Formal education is structured in social institutions
schools.

The next three decades, or less, will determine if our edu-
cational system will change enough to serve all of the people
and the manpower needs of a nation which has little use for
the uneducated and unskilled. Or will another social system or
institution replace the schools as the instrument of education
for many of our citizens? Can the schools change fast enough
to serve those persons in our society whom they do not now
serve?

Scarcity
One hundred years ago our educational system was pretty

well established. The decision had been made that education
was a responsibility of the states when the U.S. Constitution
was adopted. The most basic situation that man faced was a
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scarcity of food, shelter, warmth, and protection from the
elements. It was understood that some people would always
be poor and hungry since scarcity was a condition man had
always known and his social institutions had accepted. The
Bible said that the "poor will always be with us." Starvation,
plagues, disease, and early death seemed to be conditions
over which man had little control. Causes were often attri-
buted to the supernatural, to man's failure to observe proper
mores, or to his inability to prevent these disasters by himself.

Most of the people in the United States were engaged in
securing food and preserving, preparing, and storing it for
times when it would be scarce. Most families produced, stored,
and prepared their own food. This is still true in most parts
of the world.

The work force of the nation was engaged in the production
and processing of food, shelter, clothing, and heat-producing
materials. Food and fiber were the object of most of man's
work. The man who didn't work or couldn't work efficiently
was not likely to share in the amount available.

Even with all these efforts, many people got a much smaller
share of the necessities than did others. The basic assumption
by society was that there was not enough for everyone. Man
had always known and would always live with a condition of
scarcity. The major social question then was, "What is each
man's fair share ?" The greatest problem society faced was
how to divide among everyone an amount that would never
be enough for all.

Some of the more common beliefs or assumptions of the
time were these:

1. Success was primarily measured in terms of the amount
of material things a man could accumulatemoney, property,
slaves, buffalo hides, crops, animals, buildings, or mineral
claims.

2. The man with a large family would most likely be
successful because his sons and daughters could provide the
manpower to produce and fabricate foodstuffs or fibers or
work to provide income to support the family, including graad-
parents, in-laws, and dependent or handicapped relatives.

3. The best security a man could leave to his family was
property or money.
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4. Everyone would do well to look out for himself and his
own first.

5. Folk heroes, such as Paul Bunyan and John Henry, were
developing. They produced more than other men through
muscle power.

6. Work was a condition of mansix days a week, ten
hours a day. If a man wanted a larger share, he worked
longer or put his children to work at ten, twelve, or fourteen
years of age.

7. Muscle power was the prime producer of goods, food,
and shelter.
All these beliefs were concerned with obtaining a fair
share of the necessities of life. Laws protecting property
were generally passed early and enforced strongly. Horse
thieves were hanged. Thieves had their hands cut off. Men
were shot for stealing irrigation water. Material resources
were protected better than human resources since there was a
limited amount to go around.

It was during these times that our schools and other major
social institutions were structured and formed. Political units
were establishedstates, cities, counties, school districts.
Economic institutions were beguntaxes on land and personal
property, permanent title to property, and financial institutions
like banks and savings and loan groups. The condition of
scarcity dominated man's consideration of social organization
and structure, including his educational system.

Stability
The other condition which dominated society one hundred

years ago was stability. Basically, change was yet to became
a factor in man's life. People were still talking about one
person being able to read all that had been written; much of
the world was still little known; man's efforts were still used
almost entirely to secure the necessities of life.

Man's experience led him to believe that things would be the
same for his children as they had been for him and for his
grandparents. Food and fiber were still produced, harvested,
and processed as tney always had been. Transportation, in
terms of the speed with which man could travel, was essentially
the same. The same diseases, the same remedies, and the
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same treatments were in effect. The same sources of power
and energy were used, namely, animals and men, and the same
methods of communication were in usethe spoken and
written word. Man had the same goals his ancestors had
freedom from want, from fear, and freedom of thought. The
same kinds of work were carried on as had been for centuries.
The separation of nations and of people from people were
the same. All of man's history and experience tended to verify
the constancy of his environment.

There was a constant search for the right waythe right
system of education, the right system of politics, the right
religion, the right system of economics. All men sought the
absolute, because if it were found, it would be good forever.
There was also a search for the man who knewfor the
individual who had the answer and the system that would
work. It was in this environment and under these conditions
that our educational system was established.

The greatest breakthrough, insofar as education was con-
cerned, was the Constitution and the Bill of Rights, which
proclaimed that the power to govern rests with those who are
governed. Educated citizens, people who could read, write,
and compute, were needed in order that they might govern
themselves wisely and select the best men (those with the right
answers) to govern. It was not assumed, at the time our
system of education was formed, that everyone should be
educated. Education was restricted to those who had the
power to govern, and this was defined by selected voting
pril,:leges. How this affected the structure of education and
its role today will be discussed later. The seeds of revolution
were planted, though, when our nation determined that free
public education had a role in the welfare of the country.

Abundance
Abundance occurs when an increase in production of mate-

rial goods creates a problem while at the same time reaching
one of our historical goals of a greater share of goods for
every man. Abundance raises other issues. Each man, especially
the poor and undereducated, develops rising expectations.
Differences between those who have and those who have not
become more evident. Poverty becomes relative. Abundance
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portends a "good life" for all members of society. The condi-
tions that man has lived with "forever" have changed.

In our society we know we can produce, if we so will it, the
necessary food, clothing, and shelter for everyone's needs.
The question has changed. It is no longer, "What is each
man's fair share?" The question is, "How does each man get-
what he needs?"

Our abundance is illustrated by the following examples :
1. Payments of public funds are made to farmers to reduce

their production of food.
2. Steel production is kept below capacity, because it cannot

all be used.
3. Production of automobiles is stopped each year, because

of unsold inventories.
4. Stores and shops are filled with food and clothing that

people can't purchase.
5. Vacations are longer and the workweek has been re-

duced.
6. A growing percentage of individual income is spent on

nonessential things.
7. The poor finally have a stake in the production of

goods, the organization of society, and the distribution of its
abundance.

8. More knowledge has developed in the last ten years
than man had developed in all his previous history.
All these conditions of abundance which are so new to man
are not easily understood when we reflect that until the past
few decades man has lived with scarcity. His methods of
solving society's problems have been different. As someone has
said, "We still have the answers; somebody has changed the
questions."

Change
The other condition which raises new questions is that of

change. Change itself is certain from now on, but it may
be slow when applied to people. Computer programs can be
changed overnight, but it takes time to change a farm boy into
a computer programmer, to change a Congressman elected
in the 1920's, to change a school board, a teacher, a super-
intendent of schools born in the early 1900's. It will take even
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more time to change our social institutions, which were started
two hundred years ago, or our financial, economic, and
political units, formed over a century ago.

What are the characteristics of our society within this new
dimension of change?

1. The majority of work once done by muscle is now done
by machines.

2. Food, fiber, and basic production account for a small
portion of the total labor force.

3. The majority of workers are engaged in distribution
and services.

4. Over one-half the population of the nation is under the
age of twenty-five.

. Crime rates are rising.
6. Pollution of air, water, and cities is creating social and

economic problems.
7. People who a few years ago were economic assets are

today economic liabilities. Their sense of self-worth is gone.
8. There is a growing sense of fear of "other kinds" of

people.
9. Opportunity gaps between the uneducated and educated

are getting larger.
10. Essentially there is a growing clash between nineteenth-

century thought, which formed today's technology, and societal
institutions which are the products of a largely rural, agricul-
tural society of the seventeenth and eighteenth centuries.

11. Most institutions seem to be fighting change.
The rapid progression of development and the increasing

application of technology and automation are illustrated by
the accelerating rate of change in several common areas. This
nation and Western civilization in general (including Japan)
have changed so much and so fast in the last decade or two
that the result cannot properly be looked at as a change of
degree, but as an entirely new factora change of kind. The
application of science and technology to the agricultural, in-
dustrial, and commercial institutions of our society has been
so great as to create a revolution in the social, economic, and
cultural activities of the country.

This has been essentially a revolution of manpowera
revolution in which the individual plays a role as a necessary
and functional part in meeting his needs, improving his life,

74



and being an essential person, a necessary part of mankind.
In effect, a revolution of man and his power I

If this concept of change were plotted on a graph, the lower
coordinate would represent timethe lower left corner being
the beginning of man's history about 10,000 years ago and
the lower right corner being the present. The vertical co-
ordinate would be change, represented by a number of factors
the speed with which man moves over the face of the earth,
the amount of knowledge he has accumulated, the amount of
material goods available, the increased availability of energy,
actual change in the nature of work or the population of the
world.

We could then see the dimension of change in relation to
time and in relation to the last twenty years. The curve would
run almost flat along the whole distance of the horizontal axis
for about a mile, to a point in time around 1900. It would
then swerve upward at an exponential rate for nearly the
entire vertical distance to the present, but that seventy years
would be represented by 2.5 inches of the line as compared to
the previous one mile.

Historically, man has based his educational system and
preparation for a work role or an adult role in society on a
concept of stability. Changes which occurred took place over
a period of generations. Our present adult population was
educated with this concept in mind and grew up under those
conditions. But the present generation of young people find
themselves engulfed in extreme change. We are, in effect, the
fir21....generlti-fm. rligrged with helping to educate young people
to these new conditions of abundance and change.

Historically, man has always seen work as a fundamental
part of his lifeand he still does. In the past, work was a
necessity for nearly everyone, since the major source of energy
was man. Eventually animals were added to the power source,
yet scarcity still existed for nearly everyone. This kind of
work was so distasteful and painful in many ways that it is
even today used as a form of punishment in parts of the world
and in some states in our country.

Work in the past, in nearly every culture, was the activity
that every man had to do if he was to live. Basically, nearly
everyone did the same kind of work. Differentiation into
kinds of activity, or jobs, was really developed when mecha-
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nization began. A person then had a job and traded his
specialized efforts for goods and services which someone else
produced. Work became institutionalized as part of the ethics
and morality of Western civilization. Failure to work became
a moral factor as well as an economic one.

The relationship between education and work was very
tenuous. The majority of youth received a minimum of school-
ing and then apprenticed themselves to a profession or often
were indentured to a person for a number of years to learn a
trade. It was not too long ago that many fathers said, "Son, I
hope you get an education so you won't have to work like I do."

The concern of the schools for what kind of work the
student did as an adult was not evident in their curriculum or
activities. The nature of work in the past was mainly manual,
learned on the job, or acquired in many informal ways not
related to formal education. In addition, there was generally
more work to be done than people to do it. Anyone able and
willing to work could find something to do, however meager
the return, if he wished to.

Work Today
What one does today is more the badge of his position in

society and his future place than at any other time in history.
The kinds of work that were done by most people in the past
are undesirable from a status point of view. Farming has
become a term for anti-intellectual work; an unskilled job is
not the first rung on the employment ladder, but rather a
dead-end. The amount of physical work that a man could
do was once a mark of a man, but more often today it is seen
as a mark of ignorance and stupidity.

Work is more mental than physical; by 1975, the labor
force will contain less than 5 percent unskilled people. At the
same time many jobs which require manual skills and physical
activity have come to pay better incomes than some white-
collar and professional work. Plumbing, electrical work,
or some operative jobs pay more than clerical or teaching jobs.

Most parents and public agencies urge young people to stay
in school so they can get a job. A recent study showed that in
the Boston metropolitan area there were more than four
hundred private schools devoted to teaching specific job skills.
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These schools ranged from hair dressing, body and fender
repair, auto mechanics, typing, and clerical work to computer
programming and laboratory technology. The nature of work
has changed so drastically that a father today is more likely
to say, "Son, I hope you get a good education so you can
work."

We have now reached a point where the work force, which
acted as a second school system for the majority of our youth,
has closed down for all practical purposes. The teacher can
no longer advise the young man or woman who isn't interested
in school to quit and go to work. Youths without at least a
high school diploma or some work experience are not likely
to be employed; if they are, it will be in dead-end jobs that
are likely to retard their future upward mobility. The profits
that used to be made by muscle power are now made by
machines which don't tire, don't make mistakes, and produce
much faster.

Today, machinery and technology do not lessen the demand
for labor, but they demand a new kind of laborer. We must
develop a manpower policy that enables people to get and
hold these new jobs and gives them the education and skills
to move upward and horizontally in the changing world of
work. Man versus machinesthis hard contest is the nub
of the question of manpower policy and educational change
today.

Work Tomorrow
In 1940 the typical male worker had 8.7 years of schooling;

in 1952, 10.4 years; in 1962, 12.1 years; in 1967, 12.3 years'
The U.S. Department of Labor predicts that in 1975 all
laborers under the age of twenty-five will have an educational
attainment of 12.4 years; those twenty-five to forty-four, an
educational attainment of 12.6 years.'

U.S. Department of Commerce, Bureau of the Census. 1940 Census
of Population. Occupation Characteristics, Table 4; and U.S. Depart-
ment of Labor, Bureau of Labor Statistics. Educational Attainment of
Workers. Special Labor Force Report No. 30, March 1962.'p. 509. Man-
power Report of the President, including A Report on Manpower Re-
quirements, Resources, Utilization, and Training, U.S. Department of
Labor, transmitted to Congress, April 1968, p. 259.

2 Manpower Report of the President, April 1968, p. 305.
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There can be no question that the future will see even
larger increases in the kinds of work that require mental
skills and education. Walter Heller has said :

It is unquestionably true, we believe, that greatly re-
inforced education is needed to press the attack on
pockets of long-term structural unemployment that have
plagued the economy for a long time . . . . The clearly
indicated rise in the requirements for teachers, scientists,
physicians, engineers, technicians, and nurses poses obvi-
ous demands on education in general and higher education
in particular. And increased demands for many special
skills create needs for expanded programs of vocational
education and for more persons with basic high school
education.'
Highly developed technology permits no compromise with

ignorance. The preparation of workers in a technological
society must be of the highest quality. More and more, our
lives depend on the performance of informed, skilled techni-
cians and other occupational specialists. In hospitals, patients
are dependent upon scientific accuracy and upon a competent
understanding of techniques by the technicians and nurses.
The use of aircraft and automobiles places travelers' lives in
the hands of the people who designed and built the machines
and those who maintain, repair, and operate them. The water
and food we use must be guarded from chemical or biological
contamination by highly informed scientists, technicians, and
skilled workers. The general well-being and attitudes of our
population are becoming increasingly dependent upon teachers,
social scientists, and even upon the specialized knowledge of
merchandising and distributionwhich touch the lives of
us all.

Increased application of technology in a society thus auto-
matically sets a mandate for an educational requirement. More
and more specialized education must be provided for larger
numbers of people. Many of the special skills and competencies
which must be learned require organized study of basic sciences
plus actual work in a learning situation. Examples are the

3 Heller, Walter W. "Employment and Manpower." Men Without
Work, The Economics of Unemployment. (Edited by Stanley
Lebergott.) Englewood Cliffs, N.J.: Prentice-Hall, 1964. p. 29.

78

1



f.

clinical practices for nurses and internships for doctors.
Basically, these are cooperative work experience arrange-
ments. Since mistakes caused by ignorance or carelessness can
be so serious in these situations, much of the specialized edu-
cation must be acquired after the individual has become an
adult, with mature capabilities' for judgment and attitudes of
stability, consistency, and responsibility.

Much of the specialized education for nonprofessional, but
highly skilled workers must also be provided. This education
must be equivalent to a college learning experience and more
and more is being described and recognized as nonbaccalaure-
ate specialized occupational collegiate education.

There is overwhelming evidence that our population is
sufficiently educable to meet the challenge of the complications
of today's world of work. One indication of the general
ability of our population is evident from the tests given to all
who enter the armed forces. The Army general classification
test has been given to hundreds of thousands. Those tested
show wide variations in the amount of formal education, but
more than half scored higher than many college graduates
and even higher than some who held doctoral degrees. More
than two-thirds of the high school graduates had scores that
were higher than many college graduates.

The increasingly critical shortage of specialized technical
and supportive workers, on the one hand, and the evident
supply of educable persons, on the otherthose who have left
high school or who have graduated from high school but who
are not pursuing organized programs of education to prepare
themselves for careers in a technological societyrepresents
an unprecedented challenge to junior and community colleges.
Our traditional Horatio Alger concept of self-determination
and our singular emphasis on liberal education requiring a
baccalaureate degree or more have been major factors in the
failure to provide educational programs for the nonbaccalau-
reate technician the, specialized occupational person unique to
this society.

In 1964, Heller stated several channels of attack on the
problem of structural unemployment :

improved labor market information; improved guidance
and placement services; improved programs of ap-
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prenticeship; strengthened programs to reduce discrimi-
natory hiring and employment practices by race, sex,
or national origin; expanded and more effective pro-
grams of vocational education, general adult education,
and retraining; basic improvements in the quality of our
educational system at all levels; me=asures to enlarge
educational opportunities for children of low-income
families and minority groups; programs to assist geo-
graphical movement of workers; expanded policies to
strengthen the economic base and to speed the economic
growth of distressed communities and regions.'

It is rather disappointing to see how little has been done in
our schools to respond to these basic approaches. While some
attempts have been made, they have been in the form of
technological "gimmicks" which simply try to change the
methodology of what is already being done. Few federal
programs have really been aimed at a basic change in the
purpose or goals of the schools. To put it another way, few
changes have been made that would involve new basic concepts
of motivation, success, reward, or relevancy to each student's
aspirations. In regard to work experience as a learning tech-
nique and the nature of what schools must do in the future,
President John F. Kennedy made some pertinent remarks:

The great enemy of the truth is very often not the lie
deliberate, contrived and dishonest but the mythper-
sistent, persuasive and unrealistic. Too often we hold
fast to the cliches of our forebears. We subject all facts
to a prefabricated set of interpretations. We enjoy
the comfort of opinion without the discomfort of
thought.5

In the future the nature of work will become more and more
the basis for man's place in society, a way to determine his
self-worth and dignity, the way in which he contributes to
society, and the way in which his unique talents contribute
to the total pool of manpower skills that advance society and
the general welfare. Work will continue to become less and

4 Ibid., p. 91.
5 Commencement address at Yale University, June 11, 1962.

80



less a process of producing goods, less and less a necessity
in order to live, less and less a repetitive application of energy.

The old concept of work as the curse of mankind will be
replaced by a concept of work as the way in which the indi-
vidual can become most creative and contributory. Individuals
will be able to choose work suited to their talents, interests,
and desires. If this is true, then work as a part of education,
and education as a part of man's work success, points to an
early and developing marriage of convenience and choice be-
tween the twonot a union of force demanded by the eco-
nomics of the times.
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3, schools
Yesterday

This nation was born through revolution. It was begun by
a group of different, dissident, unhappy, and generally poor
people because society failed to hear their pleas to speak freely
and to live the way they wanted. The final break came when
the old society refused to allow these people to participate in
the operation of that society.

This group of outcasts then proceeded to frame a Constitu-
tion and a Bill of Rights which they hoped would prevent
government from taking away "self-evident truths" and "in-
alienable rights" from anyone. Their purpose was to provide
guarantees by which those governed could govern themselves
a new concept in societal operation and individual re-
sponsibility.

There was long and serious debate about who should be
allowed to participate. As we know, the idea was so new
that it did not include women, slaves, people who did not hold
property, those too poor to pay the poll tax, and others in
the society who were "incapable" of being trusted with this
much authority. Still, it was a great step forward.

There was considerable debate about the inclusion of edu-
cation in the Constitution. Those like Jefferson wanted to
guarantee this right, but the times and the old federal-state
argument prevailed. The fear of government control of the
education of the young and the fear of knowledge itself be-
coming too generally available was widespread. For example,
in 1670, Governor Berkeley of Virginia expressed popular
feeling by saying: "I thank God there are no free schools and
I hope we shall not have them for one hundred years; for
learning has brought disobedience and heresy and sects into
the world." One hundred years later this fear was still so



pervasive that the constitutional convention did not: include
education even though the major author of this masterpiece
of human thought was strongly in support of including it.
To this day our Constitution does not speak of federal re-
sponsibility for education. It does speak of the general welfare
and national defense, however, and in 1958 the national de-
fense was still the best constitutional peg on which to hang
federal support for education in science, mathematics, and
foreign languages in the form of the National Defense Educa-
tion Act.

The understanding that those who govern themselves have
to be educated and the religious precepts of the young nation
that the Bible was the true source of religious doctrine rather
than the churchresulted in a rapidly expanded program of
education, as compared to the rest of the world. The goal
of the schools was to teach the basic skills of reading, writing,
and arithmetic. Slowly science, the study of government, and
other social sciences were added. From the beginning Greek
and Latin were taught because they were needed in later
religious training and in professions such as medicine. The
so-called frills and electives which now make up a large part of
the curriculum today, i.e., music, art, social studies, and voca-
tional education, were practically unknown in the elementary
or high schools prior to the turn of the century.

Surprisingly, in 1910 only 16.2 percent of the population
over twenty-five years of age had high school diplomas and
23.8 percent of the population had not completed the fifth
grade. In 1930, only 23 percent of those over twenty-five
had completed high school; by 1960, about 50 percent of
the adults over twenty-five had completed high school.

In 1900, the average number of days attended per pupil
was 99; in 1966, this had risen to 164. But educational attain-
ments still vary in the United States; in 1960, the median in
Kentucky and South Carolina for those over twenty-five
years of age was 8.7 years of school completed, while in Utah
it was 12.2 and in Washington, Alaska, California, Colorado,
Nevada, and Wyoming it was 12.1.1 These data are pre-

Data taken from U.S. Department of Health, Education, and
Welfare, Office of Education. Digest of Educational Statistics. Wash-
ington, D.C.: Government Printing Office, 1968; and U.S. Department

84



sented to point up the wide gap in educational opportunity
which still prevails in the United States, especially as this re-
lates to adults and their ability to use their education as a
path to employment.

Society and the Schools
First, in the past, the great majority of the people spent

most of their lives doing mean, manual work, often for more
than ten hours a day, six or more days a week. Even children
were involved in full-time manual work. The average man
had little, if any, use for education; in fact, he had little time
or energy even for reading. What reading was done was
mainly in connection with the church and the religious activities
of the family.

Second, there was little reading material available, and
what was available was too expensive for most people. Even
libraries were primarily started as resources for the educated
and as recreation for the general public.

Third, the relationship between education and work was
not even a concept for argument. Education was for those
who did not work, for those in law, religion, education,
philosophy, logic, and so on. This concept is so much a part
of our ethic that in 1962 while I was with the Selection Di-
vision of the Peace Corps I had an experience which should
be related here. One question on a form to be filled out by all
volunteers was, "What kind of work does your father do?"
One young man responded by writing, "My father no longer
works; he is now a minister, but he used to work as a
carpenter."

Fourth, the majority of the work force in the nineteenth
century was engaged in the basic industriesagriculture,
forestry, mining, and the pi ocessing and fabrication of raw
materials. Thus, educational pursuits and schooling had to
be scheduled to allow people to spend their time in these
activities when they could.

Fifth, the population was not mobile or highly concentrated;
thus, the structure and organization of education had to be
fitted to the lack of transportation and to where people lived.

of Commerce, Bureau of the Census. Statistical ilbstract of the United
States. Washington, D.C.: Government Printing Office, 1969.
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Sixth, the chances are that the environmental gap between
the uneducated and the educated was greater in terms of
aspiration and motivation than it is today. Education was not
considered except for some, and even basic learning
was needed by only a portion of society. The homes of the
frontier family, the slave in the South, and the miner in Ap-
palachia must have been vastly different from the homes of
the doctor, professor, and affluent businessman in the emerg-
ing cities.

Seventh, and not least, was that the basic Protestant ethic
of work, frugality, and revolt from the "eNtablishment" of
the day taught that one could do anything if he tried hard
enough.

It was in this climate of thought, conflict of interests, and
fears, in an agrarian society with revolutionary ideas, that our
schools were begun.

The following principles caused our schools to be formed
the way they were and are why they are operating in the same
way today.

Education took place when the necessities of the environ-
ment allowed it. Therefore, school was held when the children
did not have to help plant, tend, and harvest the crops. When
the weather prevented adults and children from working, it
was time to hold school. This is the primary basis for the
school year as it is at present. As industry and business de-
veloped, they followed this pattern in terms of employee
vacations, meetings, and employee in-service training.

In a democracy almost everyone needed basic education to
be a citizen. Therefore, the basic curriculum was reading,
writing, and arithmetic, plus certain other fundamentals which
were added as times changed and the amount of education
needed increased.

Education was essentially the accumulation of knowledge
and facts. The best way to achieve this was to have a teacher
a person who knew. Knowledge was then stored only in
written formbooks.

Most people would spend their lives doing manual labor.
Therefore, too much education would be dangerous for some.
This situation built into the schools of yesterday the need to
"select out." The development of the normal curve as applied
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in intelligence testing and academic achievement provided
an "objective" basis for this function of the school. This
principle also emerged in the form of grading systems, ex-
aminations for the next level, prerequisite courses, and
scholarships.

If too much public money was spent on education, it would
reduce the true wealth of the nation. This concept persisted
until this past decade and accounts for some of the lag in
public investment in some kinds of education, i.e., greater per-
sonal costs for high school, college, and adult education rather
than greater public expenditures.

A democracy requires equal opportunity for all; therefore
the basic curriculum should be the same for everyone. This
aided in the adoption of a standard curriculum through high
school and led to the problems of status ways to learn and
rigidity of programs.

Education was not related to most people's work. Eventually
the three R's were recognized as fundamental to most people's
work, and there was a goal of elementary education for all.
Today the goal is for everyone to complete high school. This
concept precluded occupational preparation in the schools,
except in the professions.

Work was primarily learned on the job. This was essen-
tially true in the last century, and the development of intern-
ships and apprenticeships grew from this basic understanding.
There even evolved at this early age the belief that education
that was too practical or too oriented toward problem solving
was inferior.

Education beyond a basic level was primarily a privilege of
the powerful and idle rich. The fear that schools would become
egalitarian was the cause for the early funding of higher
education with private money rather than public.

The strength of some of these basic concepts can be il-
lustrated by several recent events. When Congress launched
its attack on poverty and unemployment, it did not turn
to the educational community for help, but instead created
new social institutions, such as the Office of Economic Oppor-
tunity and the Manpower Development and Training Act,
with great emphasis on the use of private industry and on-the-
job training. When Sputnik frightened the nation into recog-
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nizing the need for scientists, mathematicians, foreign lan-
guage specialists, and technicians, Congress turned in the other
directiontoward the schoolsand passed the National De-
fense Education Act of 1958.

Another example of these principles in action was the New
York State Regents Examinations, which were mandatory
until the early 1950's. Every high school in the state was
required to give these exams to all high school students on the
same day at the same time. The results of this exam deter-
mined if the student graduated from high school. At the same
time, they were given to the junior high school students in
the basic courses. This program was changed to make these
exams optional, and a student can graduate with either a
Regents or a non-Regents diploma.

The net effect of this program was to force a large number
of junior high school students not to go on to high school, to
force others to drop out of high school before taking these
tests, and generally to make the schools highly selective,
factual in content ( facts can be easily /tested), and rigid in
curriculum. Another interesting fact is that New York State
spends a smaller percentage of state funds than most states
on public higher education, although this is changing rapidly.

State examinations were in use in most states until the
late twenties and thirties. Generally, these were given at the
end of the eighth grade. One who did poorly didn't have to be
too smart to see that it would not be wise to continue in school.
The European system, which was based on this concept en-
tirely, is now being drastically changed in Britain and in the
Scandinavian countries. Other nations also are questioning
its value.

Throughout the history of the schools, we see constant
pressures to eliminate students, based solely on their ability
to do school work and to proceed up the single educational
ladder. Teachers were rewarded on the basis of how many
students were going on to higher education. It was cheaper
to offer an academic and general curriculum, and it required
less space and equipment. In general, the entire population
did not believe that education for all, to the limits of each
person's potential, was a sound public investment. Some
peoplegenerally in the academic worldbelieved that our
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future really rested on the maximum education of the gifted.
If this were accomplished, they believed, it would solve all
our problems.

The schools of yesterday were essentially narrow, selective,
and rigid because man's society and environment were narrow,
selective, and rigid. Today we need schools that are compre-
hensive, inclusive, and diverse to meet the needs of our diverse
human resources and changing environment.

There was a time when merely sending a child to school for
a given number of years was enough to prepare him for a
future role. Now we know that it is not enough.

There was a time when a young person could drop out of
school, get a job, and enjoy a reasonably secure future. Now
we know this is not true.

Once we considered education a public expense. We know
now that it is a public investment.

Once we thought everyone could have a job if the economy
flourished. We know now that education is the only route to
employment.

The American dream of each person developing fully,
without restrictions and barriers, cannot be accomplished with
the schools we designed and built yesterday. The gap between
ideals and realities is the problem. The schools helped bridge
this gap in the past. They cannot do it today with the same
methods used in the past.

The essence of the schools of yesterday was contained in the
concept that the order of things was stable, that God or nature
prescribed the woes of the world and they were unchangeable.
Neither that concept nor the schools that were designed to
support it will work today.
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ao SChOGIS
Toil

Success
The success of the American school system cannot be

questioned in terms of statisticsthe number of students
completing high school, the average income of high school or
college graduates, the literacy level of the United States, or
the number of Nobel prizes won by Americans. In fact, these
successes are so well known that most Americans, abetted by
the college professors, assume that the highest function of the
public schools is to prepare youngsters for college. God help
the school administrator who cannot issue a good press re-
lease or present a speech on how well his schools are doing
this job.

When historians come to write of the great contributions of
American civilization, they will surely give prime attention
to our amazing public education system. This truly great ac-
complishment of the United States, not yet fully achieved,
is the marvel of present civilization. It is now recognized as
the basis for our economic growth, our technological superior-
ity, and our sometimes uncomfortable political leadership role
in the world. But the major question today is, can our edu-
cational structure adapt and change to fit the future?

In 1787, the Continental Congress passed the Northwest
Ordinance, which stated, "schools and the means of education
shall forever be encouraged." We as a nation are stronger
today because we have honored that commitment. In this
nation today-

1. Over 40 percent of all high school graduates go on to
higher education.



2. Close to 80 percent of all children in the fifth grade
graduate from high school.

3. Nine hundred and seventy-six of every one thousand
pupils in the fifth grade complete the eighth grade.

4. Sixty percent of all Americans between the ages of five
and thirty-four are in school.

S. More people in this country go on to graduate-level
education than in any other nation.

This is only a short list of the successes of American schools.
But today, more than ever before, the improvement of educa-
tion is urgent. Today, for every individual, education is an
unfinished task.

Failure
Today, nearly eight million adult Americans have not

finished five years of school, more than twenty million have not
completed the eighth grade, and close to sixty million have
not completed high school. One student out of every four will
drop out before completing high school. He will become the
last hired and the first fired in today's labor market. Almost
a million young people a year will quit school. The major
reason they give is that the schools do not interest them, that
education is not relevant.

A large percentage of our most able high school graduates
will not go on to higher education, and many others will drop
out before they receive a degree. The process of going to
college in this country is still more closely related to family
income than it is to ability. Many dropouts complain that
college is not relevant today.

Unemployment of youths with an eighth-grade education
or less is four times the national average. Jobs filled by high
school graduates increased by over 40 percent in the last
decade. Jobs for those with less schooling decreased by
10 percent.

There is an even darker side. In the school year 1967-68,
we spent $623 a year per child in our public schools. But it
cost $2,400 a year to keep a delinquent youth in a detention
home; $3,400 a year for a family on relief; and $4,800 a year
for a convict in a state prison. Total criminal offenses against
persons per 100,000 population rose from 285 in 1960 to 589
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in 1968; offenses against property per 100,000 inhabitants
rose from 964 in 1960 to 1,940 in 1968.

On February 14, 1965, Secretary of Labor Wirtz released
a report on the nation's first Neighborhood Youth Corps
Project in Newark, New Jersey. He indicated that the project
cost was $520,000 for 240 enrollees or over $2,000 per en-
rollee, but the important things are the conclusions which the
Secretary said were warranted as a result of the Newark
project:

1. The Neighborhood Youth Corps can provide the kind
of special, interested attention that schools often can-
not provide.
2. Work with the Neighborhood Youth Corps does
stimulate a desire to return to school. . . .

3. Neighborhood Youth Corps enrollees perform in their
jobs with interest and effectiveness.

All these data are like the tip of an iceberg; we can only see
the obvious problems. The big hidden agenda is not seen. The
following questions must be asked :

What about the thousands who do not become statistics of
failure? Are they involved in work which is challenging? Are
they living up to their potential? Have we developed proce-
dures in our schools to measure our effectiveness in helping
young people reach their greatest potential?

What about the fact that 'early childhood education may be
the greatest factor in future success, but only one-half of the
states have kindergarten, and most compulsory attendance
laws begin at seven or eight years of age?

What about the fact that expenditures for education in this
nation were 4.1 percent of the gross national product in 1933
and 6.9 percent in 1967, yet the enrollment in public education
at all levels more than doubled, especially at the upper levels
where actual costs were much greater ?

What about the fact that many things youth learned as part
of the home, community, and work experience are not now
part of his life, yet there is no program to teach these things
in our schools?

What about the fact that we spend most of our time and
effort in the schools on programs and equipment for those
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who learn best and give much less time to those who come to
school behind the main group?

What about the fact that in the 1967-68 school year, ex-
penditures per pupil in elementary and secondary schools
ranged from $314 in Puerto Rico, $413 in Mississippi, and
$486 in South Carolina to $1,125 in New York, $943 in New
Jersey, and $921 in Maryland?

What about the fact that the curriculum, methods of teach-
ing, individual assistance and tutoring, and special courses are
about the same as they were thirty years ago, regardless of
the individual student's background, needs for special help,
motivation, parental interests, home environment, or level of
learning when he starts school?

What about the fact that the school buildings and facilities
are used less than one-half the days of the school year and
only five hours a day ?

What about the fact that the best buildings, newest equip-
ment, best paid teachers, most money for research, and longest
school term are for students who also have the most private
support for summer camps, learning in the home, best food and
health care, as well as parental help?

What about the lag between what we know should be done
in the schools and what is actually being done?

Research and Change
Recently, a friend of mine in the field of biological research

said that the mistakes of research are not too important when
compared to the mistakes of teaching. Mistakes in research
only waste money and the results can be thrown away, but
mistakes in teaching last a lifetime and even longer.

The amount of money invested in this country for research in
education as compared to other kinds of research indicates
that not many people believe my friend. The research and
development that is done in education certainly does not have
much effect on teaching in this country. No doubt most re-
search that is done is expected to create change in the school.
Yet little of it has been successful because research by itself
does not bring about change. People and institutions change
because of new pressures which create a desire to change.
Pressure can be either negative or positive. There may be pres-
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sure to avoid a situation because it is uncomfortable or unsuc-
cessful, or there may be pressure to achieve new rewards or to
develop more pleasant situations. Most educational research
has created neither kind of pressure, in terms of quantity or
quality. Too often research projects, demonstrations, and
experiments are conducted under conditions so unlike the typi-
cal school situation that the results don't appear to be trans-
ferable to the practitioner. The researcher too often looks for
the university, the school district, or the private contractor
with the most know-how, the best financial situation, the most
research-oriented staff, and the least day-to-day operational
problems.

These conditions make it easier to carry out research, but
they are not likely to produce relevant results for the school
board in West Virginia or Mississippi. Scarsdale, New York;
Harvard University; Stanford; the General Learning Corpo-
ration; and Litton Industries are not comparable to the school
district in Rocky Ford, Colorado, or the elementary school in
Harlem.

Most research in education is aimed at doing better what is
already being done in the schools. A lot of parents and stu-
dents feel the schools should be doing something different.
What if we do learn to teach math twice as fast as we do now;
what will we do about the student who doesn't want to learn
math at all?

Perhaps what research needs to look for is a school district
that needs to change; one that has little money; one that has
high dropout rates; one that has the least chance of writing a
good research proposal or knowing how to evaluate the results
statistically; but one that says it will put its own money in the
program when it has been shown to work.

To encourage change in education we had better invest
more research and development money where there is a state
and local commitment to change. We can buy the technical
know-how to help do the job, but we can't buy commitment
from schools that need to change.

More innovative money should be put into the kinds of
activities the schools are not doing and have never done, activi-
ties which are now being handled by other social agencies as
direct benefits to the child.
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Perhaps if we learned how to allow all our young people to
participate in school activities in such a way that they could
see success, they would be motivated to learn. Perhaps if we
learned how to help every youth make the transition to a suc-
cessful adult role, school would become more relevant. Per-
haps if we provided volunteer programs where all of our
young people had a chance to participate and to give, they
would learn more. Perhaps if the school taught some of the
skills, habits, and attitudes previously learned in the home and
community, it would be relevant.

In the final analysis, there are some things we do know :
1. Individuals learn best when they are successful, when

there are immediate rewards, and when the activities are rele-
vant to their short-term and long-term goals.

2. People and institutions change, not because they should,
but because they have to.

3. Change occurs when the rewards are obvious to those
who run the institutions. In the case of schools, these people
are in the local communities, and most of them have been
treated well by the schools.

ExcellenceWhat Is It
When most of us speak of excellence in education, certain

things come to mind : Harvard, Yale, hard grading, high tui-
tion, valedictorians and salutatorians, John Gardner, James B.
Conant, John F. Kennedy, etc. When others think of excel-
lence in education, their thoughts may be more along this line :
new shoes for school, F in reading, unsatisfactory deportment,
late bills, the finance company, George Wallace, Stokely Car-
michael, Adam Clayton Powell, etc.

Today, the concept of excellence in education, in spite of our
great progress, is seen as a hurdle. Excellence may mean doing
more of the same, only doing it better. School is too often
the social institution which adds burdens to the family and
child rather than providing solutions to problems.

Is it not a paradox that today for a youth to receive health
care, money to stay in school, work to earn his own way, special
educational tutoring, a student loan for college or transporta-
tion money, he must prove that he has been failed by the school
system or that his parents are failures?
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The Sputnik Phenomenon
In 1958 when Russia launched the first space vehicle, the

response in this country was frantic. The emphasis in educa-
tion immediately shifted to the gifted child. Special federal
financing of mathematics, science, foreign languages, and tech-
nical education was started. Summer programs for the gifted,
special classes and courses for the college-bound, and advanced
placement programs were begun. There was not: a principal,
superintendent, or college administrator who did not have a
speech ready on new programs for the academically talented.

College entrance requirements were increased; more stu-
dents failed in college; the national administration proposed
that no federal dollars be spent on vocational education, which
was considered virtually useless. The nation was so fearful
that educators immediately retreated to their former safe posi-
tion of quality in selectivity.

We may now be rushing in the other direction. Ever-
increasing expenditures for job skills, separate and apart from
broader education, and occupational flexibility may lead us to-
ward an equally short-range solution to improving the situa-
tion for all our citizens.

We have gone through a phase of over-concern for the
gifted, followed by a swing to concern for the less academic
student. The situation today demands the maximum develop-
ment of every individual. The mark of excellence for the
schools is how well this is a ..complished.

College Will Get You to Heaven
Probably the greatest problem we have in education today

is the belief that a college degree or even a few months in col-
lege will automatically be better than any other possible experi-
ence. This simply isn't true for everyone. In fact, many of our
most able and academically talented are asking if it is true
even for them. The program in the high schools is slanted
too much toward college and, what is worse, is based on the
concept that college is still another "fact-packaging factory."

Many of the most: exciting options available in this age of
technology are in areas where talents other than those needed
for college are most applicable. The great need for technolo-
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gists in the health, social services, education, conservation,
recreation, and human service fields permits not only a quick
entry into an adult role from high school, or after one or two
years of postsecondary education, but also allows for future
advanced education if desired. Jobs in the engineering and
science fields, which require seven technologists for every one
professional, offer great challenge and greater options. In-
come from these new kinds of work is often greater in the
early years of employment than it is from many baccalaureate
fields. Unfortunately, few of the parents and too few of the
counselors in our schools are aware of these careers.

College is no guarantee a happy career, a successful life,
or even a mark of achievement. No student should be coun-
seled to go to college unless his studies will lead to a goal set
by that student. It does not have to be a career goal, but it
must be one personal and relevant to the student, not to his
parent or teacher.

Our intellectual snobbishness regarding college has dam-
aged many young people and is crippling our public school
system. We must not continue to delay adolescence for our
young people. They must discover a purpose in life earlier if
learning of any kind is to have meaning and relevance for
them.

Changes in Structure and Organization
If the goal of the schools remains to push as many young

people as possible up the next step in the educational structure,
there is no need to change, and the statistics prove it. How-
ever, to accomplish the goal of educating everyone to their
true potential, several new approaches will be required.

The first would be full-time operation of the schoolsall
year long and much longer during the school day. This would
allow students to spend part of their time in other activities,
such as work, volunteer activities, and individual study.

The second would be a change in the systems of accredita-
tion of schools and certification of instructional staff to allow
schools to plan programs geared to students' needs and goals
in terms of individual progress rather than by grade levels.
We need to bring into the schools, on a part-time basis, people
from the "outside" world--people whose skill and knowledge
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cannot be provided by the regular teachers. The teachers
would become professionals, with technicians as assistants to
carry out those specific duties which the teacher does not have
the timeor the know-howto do.

The third new approach would be career educational plan-
ning and study. This would require a much closer relationship
among parent, student, and school and planned orientation
and exploration of career roles for students by adults in the
community who could advise and counsel them on options and
opportunities.

The fourth would be special services to help the child learn;
these would include medical care, dental care, glasses, hearing
aids, special tutoring, money to stay in school, and transporta-
tion funds for special school attendance. These services must
be provided when they are needed, not as remedial or correc-
tive measures which may come too late.

The fifth would involve children in early childhood educa-
tion as part of the school's services. 'Where it is necessary to
involve parents in adult basic education or special counseling
and guidance, such services should be part of the operational
structure and organization of the schools. This does not neces-
sarily mean that they would have to be part of the structure of
the school itself, but they should be purchased and delivered
by the school.

The sixth new approach would be residential education for
those youths who may need full-time supervision and care to
learn effectively. This may also be desirable in certain areas
of the nation where special kinds of education cannot be pro-
vided because of sparsity of population.

The seventh would be mandatory involvement of the com-
munity in planning, evaluating, and participating in school
programs. The specific roles of school personnel and citizens
must be defined, discussed, and thoroughly understood prior
to this involvement if jurisdictional arguments and conflicts
are to be minimized.

Finally, the current concept that all students must be in
school full-time during their school career and must not become
involved in any other activity, regardless of its learning value,
is indefensible. What we must aim for is a great deal more
interaction between youth and the rest of society and between
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the school and other agencies in society. The structure of the
school and its organization must be basically changed so that
it becomes an institution to serve rather than the sole evaluator
of youth.

Emerging ideas
Because of the problems faced during the sixties, new ideas

have developed which will have a major impact on schools
today.

In a technological society every person must obtain occupa-
tional preparation during his educational career. For most,
this will occur in high school or in one or two years of post-
secondary education; for others, in college; and for some, in
professional or postgraduate education.

It would be highly desirable for all students in high school
to have some work experience prior to graduation. The work
experience should be aimed at orientation, exploration, or ac-
quisition of occupational skills, and it should be related to
career and educational goals. For some students this experi-
ence may take the form of volunteer activities concerned with
the civic and social service needs of the community. Present
work-study and Neighborhood Youth Corps programs, pri-
marily aimed at providing money to stay in school, should be
integrated with the schools and with the learning process. This
idea should not be misunderstood. It plans to use work and
other activities of the community as a laboratory in which
youth can find real problems and situations that require learn-
ing and which may motivate them and sharpen their interest in
education. It is not on-the-job training.

One of the most popular images of our schools and young
people today is that both are on an islandseparated from the
major problems, realities, and responsibilities of life. The
transition front adolescence to adulthood is one of the most
difficult journeys today; in fact, many youngsters never com-
plete it. The schools today do not help to bridge this gap;
they widen it. The year-round school idea is not proposed
just to save money in education, but to make all of education
more relevant to youth. The year-round school would allow
time to develop a closer active relationship between the school
and the community. One of the side benefits of this system is
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the adult-adolescent one-to-one relationship in an individual
work or volunteer role which many youngsters no longer get
at home or in any other way. It will be necessary to redesign
the school in order to utilize it effectively. Yet, this appears
to be one of the most hopeful new concepts.

This proposed variety of learning and experiences for
youth in a changing society means that all adults will have to
add to their education also. Continuing education, or even a
more narrow concept of adult education, means that the
schools will have to expand greatly their role in upgrading,
retraining, and broadening the education of adults in the com-
munity. While the colleges and universities now do this for
their graduates in the professional fields, the high schools and
community colleges will have to become fully available to and
be used by the community to expand the knowledge and skills
of any adult wishing to learn. The basic new idea is that educa-
tion ought to be available to any adult who needs it. It is a
public investment that would pay off in terms of worker pro-
ductivity, personal income, and taxes returned to the govern-
ment.

The nature of work today is so different from work in the
past that schools can no longer limit their efforts to tradi-
tional education content nor can they provide substitutes for
real-life involvement. Schools today must establish working
relationships with business, industry, and other employers in
the community. Not only will this provide laboratories for
student work experience, but it will also provide transitions
from school to work for many youths. The costs to the em-
ployer for expenses beyond the input of the student worker is
a legitimate cost of education.

As the demand for more education and specific occupational
skills increases, the development of a new institution, the com-
munity college, seems to be a promising idea. Many argue
that we should now have such institutions within commuting
distance of everyone. The changing manpower pattern evolves
most rapidly in the technical and highly skilled areas, which
usually require one to two years of education beyond high
school. If these institutions can recognize their true role and
contribution to society, that of furnishing a unique kind of
education, rather than trying to become four-year colleges,
they will serve the people and the nation well.
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Time spent in school is not any guarantee of knowledge or
competence. The range of people and the variety of institu-
tions, resources, and criteria for educational credit is such that
many thinkers feel that educational credit should be made
available on the basis of tests or demonstrated skills rather
than on time served. This idea, if accepted by employers,
could revolutionize the educational credit monopoly enjoyed
by schools and colleges. It is well known that most employers
use educational courses and diplomas as criteria for employ-
ment, often with little correlation to the demands of jobs.
Time in the armed forces, self-learning, reading, and work
experience might all become educationally acceptable if a pro-
gram for measuring what one has learned, regardless of how
or where, could be developed.

Accountability for educational results is probably one of the
most difficult areas from the standpoint of measurement. Yet,
today, this new idea seems to be interesting many school
people, as well as taxpayers. As the demands for more educa-
tion and the costs of education increase, the schools will have
to find better ways of accounting for the public's dollar.

Greater federal aid to the states and local education units
seems necessary. The idea of distributing these dollars in a
way that will equalize educational opportunity may be the
toughest problem before Congress. The variety of proposals
is staggering, but the necessity of accomplishing the job is
critical. If a solution cannot be worked out between the legis-
lators and the educators, then it will have to be done through
some vehicle other than public education.

The need to lower the age at which youngsters may become
involved in certain kinds of work experience is as important
as the need for child labor laws. What may be needed even
more is a kind of earner-learner classification so the young
person does not have to be either an employee or a student.
Some countries have already created this new kind of classifica-
tion to facilitate learning both in and out of school.

The Education Gap
Perhaps education's biggest hidden problem is the widening

gap between the educated and the uneducated. More people
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are getting more education, but those who are uneducated find
themselves locked out of society in many ways.

There is a gap between the older adult, who finds himself
displaced because of technology, and the availability of new
work that he can do.

There are gaps between the educational opportunities of the
suburbs and the inner cities.

There are gaps between the poor states and the wealthy
ones.

There are widening gaps between racial groups, which have
more to do with education than with skin color.

There are generation gaps often caused by the differences
between the education adults received and that of their
children.

There are gaps between the college graduate and the high
school graduate which are showing up in terms of attitudes
about race, politics, and the future.

There are educational gaps between the academic dis-
ciplines.

There are gaps between the practitioner, the administrator,
the manager, the planner, the evaluator, and the programmer.

How do we close these gaps? How do we make education
truly comprehensive, truly relevant, highly technical, and
more specialized all at the same time? The answer comes back
to the individual and to his potential, his needs, and his aspira-
tions. There can be no other way.
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5. Schools
Tomorrow

The new frontier, the future, is in the mind, in the minds of
this nation's more than 200 million citizens, and most specifi-
cally in the minds of over half the population which is under
the age of twenty-five. No exploration of the West, of the
ocean bottom, or of the moon can be nearly as complicated or
as important as this partially explored asset of man. We still
know very little about how a person learns, how memory
functions, or how new knowledge is created.

We are constantly amazed, even frightened, by the com-
plexity of our computers, our automated production processes,
our space program, our heart transplants, our new inventions,
but none of these is as complicated, as delicate, or has as much
potential as the mind of a child.

Today all economists, politicians, scientists, businessmen,
and educators know that human resources are the nation's
greatest asset. In fact, failure to develop the full potential of
any single person results in a loss to society, the nation, the
state, and the local community. Everyone loses, even you
and I.

The only social institution in the United States unique in
structure, organization, and management when compared with
other countries of, the world is our educational system. It is
really not a single system, but rather a number of systems held
together by the belief in the worth of the individual. It con-
tains a variety of institutions, a variety of approaches and
methodologies, and a variety of financing arrangements. Yet
it is this conglomerate of systems that is the tool for exploring
this new frontier, the future. It is from the minds of the
children now in school that will come the solutions to the prob-
lems of the future.
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Francis Keppel, former U.S. Commissioner of Education,
said:

The first revolution in American education was a revolu-
tion in quantity. Everyone was to be provided the chance
for an education of some sort. That revolution is almost
won in the schools and is on its way in higher education.
The second revolution is equality of opportunity. That
revolution is underway. The next turn of the wheel must
be a revolution in quality.'

The debate continues over the question of equality, which is
really far from being achieved, and certainly the debate has
really yet to begin on the definition of quality. Quality is the
issue around which the schools of tomorrow must be discussed.

The question of quality revolves around the concept that
education must prepare students for the kind of world in
which they will be living as adults. If education does not do
this, it will fail in its purpose, no matter how "well educated"
our citizens become, no matter what level of educational at-
tainment is reached.

In the world which is already upon us, the goal of edu-
cation must be to develop individuals who are open to
change, who are flexible and adaptive, who have learned
how to learn, and are thus able to learn continuously.
Only such persons can constructively meet the perplexities
of a world in which problems spawn much faster than
their answers. The goal of education must be to develop
a society in which people can live more comfortably with
change than with rigidity. In the coming world the ca-
pacity to face the new appropriately is more important
than the ability to know and repeat the old.2

Perhaps one answer to how to teach people to adjust to
change and to continue learning would be to have youth par-
ticipate earlier in the processes of our society rather than
exclude them from the real activities of our culture until after
they have completed school. It has been said that many of
our youth continue to be adolescent until they have completed

1 Keppel, Francis. The Necessary Revolution in American Education.
2 Rogers, Carl R., as quoted in "On Education," Kaiser Aluminum

News, No. 1, 1967. p. 22.
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their postdoctoral work. After thirty years of preparation,
dependent on someone else all this time for food, clothing, and
the necessities of life, they are suddenly to become adults.

Has our society created a situation in which our young
people are prevented from assuming adult roles, responsibili-
ties, and rewards for such a long period that they are ready to
reject our total system? College youth on one end of the scale
and disadvantaged youth in the cities on the other end are both
asking the same questions : How do we get a piece of the ac-
tion? Why can't we participate in the decisions, policies, and
directions of our society?

One group suffers from an overabundance of education and
asks the question, "for what?" The other wants to get some
of the rewards of the technological age and are unable to find
jobs which will give them real futures. It is interesting that
Harvard University and Eastern High School in Washington,
D.C., are both centers of student revolts, sit-ins, and riots.
Certainly the student bodies are dissimilar in background and
wealth as well as options for the future.

Career-Oriented Education
For nearly one hundred years the curriculum in our schools

forced students into one of three programs : general, college
preparatory, or vocational. In nearly every high school, most
students have been urged to select the status road of "college
prep," often despite the student's aptitudes, interests, or gifts.
Those who did not drop out or were able to put up with
mediocrity were assigned to the general curriculum. A few
hardy souls, with parents who either didn't care about school
for schooling's sake or were wiser than the teachers, chose the
vocational program (which was often in such low esteem in
the school that its quality was lower than any other program).

In the new technological society of the future, all instruc-
tion will have value for occupational purposes. The changed
nature of work and the career role that work will play in the
future, as contrasted to a job solely for income purposes, could
become a basis for study much earlier in the educational ex-
perience. The fact that a career in the future will mean several
changes in specific jobs or occupations during a lifetime miti-
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gates against the old concept of vocational skills as sufficient
for specific jobs that will last a lifetime.

One of the great American tragedies of the past two decades
has been the almost total isolation of young people from effec-
tive roles in society. In many ways, public schools have func-
tioned as a mechanism for keeping students disengaged from
the major social issues of the age and from the major social
activities of the individualwork, responsibility, decision mak-
ing, and problem solving.

Recent years have witnessed the results of this alienation of
youth. Youngsters by the millions have been dropping out of
school, and often out of society, as early as the seventh and
eighth gradesif not dropping out physically, then mentally
and emotionally. One of the most vivid symptoms of this prob-
lem is coming to the surface in nearly every community today :
rebellion for a greater piece of the actin. Youth wants in,
and schools and society must find ways to let them in.

This may mean making it possible for one boy to earn
enough money while in school to buy a secondhand car. Or it
may mean making it possible for another youngster to get
deeply involved in helping a handicapped child in the local
hospital. Whatever the particulars, it is clear that young
people are asking adults to give them opportunities to make
direct contributions to society. It is up to the schools to meet
this demand.

The schools must design a new approach to the curriculum
which will provide a means for the student to render a service
worthwhile enough to receive pay or educational credit, a ser-
vice regarded as necessary by the community, the nation, or
mankind. When students are serving, life is no longer mean-
ingless. They no longer feel useless or excluded. They feel
responsible and necessary.

Surely hi this new, amazing society, we can find a way to
relate learning to a contributory role having worth and dignity.
It is hard for a young person to gain any sense of participation
from the invisible processes of the future. Responsibility
comes most quickly when one can see the consequences of one's
actions. This implies participation in a vital daily activity.

The most vital daily activity of all adults is work necessary
to the functioning of society. To exclude our youth from this
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activity is to exclude them from the most basic part of society.
For these reasons, the school of tomorrow must develop a con-
cept and a program which will make education relevant to the
adult role. The most specific relevant activities for many
young people will be those in which they work and prepare
directly for more mature and advanced work roles.

My argument is for a career-oriented curriculum. Most
young people have little knowledge of the kinds of work that
will be done when they become adults. The time when young-
sters knew about work by casual acquaintance with it in the
community is gone. Schools must begin career discussions and
orientation at the elementary school level. At the junior high
school level, exploration into broad occupational areas should
be available to all students.

For example, the health field includes work from the rela-
tively low-skill levels of nurse's aides and orderlies through
the increasing skill levels of laboratory technicians, nurses,
and doctors. In the future, the number of new jobs can be ex-
pected to expand rapidly as new equipment, new diagnostic pro-
cedures, new kinds of therapy, geriatric care, nursing homes,
and preventive medicine develop new kinds of work. Explora-
tion of educational requirements, relationships between vari-
ous courses to the career skills needed, helpful training and
work experience, and entry-level jobs, as well as ways one can
continue his education in order to move up the career ladder,
would be most meaningful. There are enough jobs to allow
almost any student to choose the health care field as a career.
An exploration of the broad fields of social services, electron-
ics, electromechanics, sales and distribution, agriculture, sci-
ence, humanities, and public service would provide additional
bases for educational and career planning. In addition to read-
ing and discussion, visits to plants, businesses, and institutions
would be ways of providing understanding and motivation for
staying in school.

At the high school level, students should continue investiga-
tion into careers, with emphasis on group vocational guidance
coupled with work experience for school credit and wages.
Volunteer activities related to career choicessuch as service
in hospitals, schools, government offices, and private organiza-
tionsshould offer a chance to gain not only information but
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actual job skills. Everyone needs the opportunity to learn
employability skills, such as responsibility, cooperation, taking
instructions, being on time, and remaining on the job. More
people lose jobs because of the lack of these skills than for any
other reason.

Selection of courses and curriculum would be related to the
career interests, goals, and aspirations of the student. Courses
would still lead to college, vocational programs, postsecondary
technical programs, or directly to work, but the reasons for the
course work would be related to the individual's goals. (The
fact that most students electing the college prep course have
no career plansor, worse, have made no study of career op-
tionstends to make their school experience nonrelevant to
their own goals.)

The basic purpose of the career-oriented approach is not to
force students to make an early selection of a specific career,
but rather to make all young people aware of the options
available to them. The school then becomes the vehicle for
achieving their goals rather than a prestructured institution
to which they must adapt. This approach will be discussed
further in a later chapter.

The basic concept is that: education for the world of work
means fundamentals, adaptability, and skill flexibility. This
is what every student needs. We also know that people learn
best when they have success, the rewards for their efforts are
immediate, and their efforts are relevant to their immediate
and long-range goals.

The idea that a general education will suffice in the future is
eighteenth-century logic; it does not fit with what we know
about the nature of our present environment. In the future
everyone must receive occupational preparation and training;
the only question is when it should take place. For some it
should be in high school; for some, in one- and two-year post-
secondary schools; for some, in baccalaureate programs; for
some, in professional schools; and for some, at the graduate
and postgraduate level.

The dichotomy between academic and vocational education
is out of date. All education, to be acceptable, must be rele-
vant. Adaptability to change is as important as initial prepara-
tion. The needs and goals of individuals must be the basic
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foundation of education instead of the present needs of the
labor market.

The Year -Round School
As mentioned earlier, the school year was designed for an

agrarian society with little mobility and few resources for
family vacations. Industry, over the years, has adapted its
employee vlcation schedule to the operational pattern of the
schools. During the past several years, the year-round school
has been tried in several places, mainly as a device to lower
the cost of education. Generally, it has failed, because it
simply extended the period of time in which to carry out more
of the same programs. The school of the future needs an
entirely different set of criteria. These criteria rest on conclu-
sions which need some explanation.

The nation has lost its physical frontiers, which in the past
offered unlimited opportunity to adults and young people.
These frontiers needed the brawn and persistence of the
unskilled and undereducated. The era that provided the first
rung in the Horatio Alger ladder has passed. Nowadays
there are few, if any, "janitor to corporation president" stories
to be heard.

We are fast becoming a nation of skilled employees. Social
and economic forces have demanded a change in perspective
and have created an entirely new environmentnew insights,
jobs, industries, and national objectives. Some examples that
graphically illustrate these transformations are the manpower
shortages in the skilled and technical occupations, the high
unemployment rate during peaks of prosperity, and, of great
significance, the difficulty young people experience in entering
the world of work.

In our present society most people will have to change oc-
cupations four or five times during their. lives. Therefore, a
long-range policy of preparing individuals with simple, spe-
cific job skills no longer makes sense. Yet, specific entry skills
are required in order to join the labor force. This is the di-
lemma, and the challenge, facing educators, labor, industry,
and business.

As our nation grows increasingly prosperous, our human
resources must be developed to the fullest to ensure that as
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few of our citizens as possible are left behind. Development
can be accomplished only through education, which must in-
clude vocational education. This is the link between man and
the world of work.

An educated person must have occupational skills as well as
intellectual knowledge. Our society cannot survive unless
each citizen has opportunities to prepare himself for entry
into the work force at some point in his educational experience.
When this should take place is more a function of a person's
individuality than of the organizational structure of a system.

Since a person's status in our society is determined largely
by his work role, occupational education is fundamental to
every individual's well-being. Occupational preparation must
now become a basic part of each person's educational heritage.
This concept leads to the following conclusions :

1. Vocational education must become a part of every level
of education to assist the individual in making the transition
from school to work.

2. Educators must assume responsibility for helping stu-
dents make this transition.

3. Schools and colleges must make learning how to work a
part of their program by providing students with actual work
opportunities with the cooperation of business, industry, and
public employers.

The year-round school must then offer a whole set of new
options:

1. The opportunity to take courses that students cannot get
as part of the traditional curriculum. These might include skill
courses, such as typing, machine shop, driver training, occupa-
tional guidance, guitar lessons, art, speedreading, literature,
and a variety of courses to develop specific skills and expand
interest areas solely related to the individual's concerns.

2. Specific entry-level skill courses leading to immediate
employment for students who need to earn money to stay in
school, for those who are leaving school and have not had
vocational training, and for those who need work experience
as part of their career plans.

3. Specific on-the-job training for money and educational
credit directly related to the educational and career goals
planned by the student.
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4. Specific work experience for money and educational
credit to gain employability skills and to explore an occupa-
tional area.

5. Career planning opportunities with students, parents,
and school staff during vacation periods.

6. Youth volunteer programs for educational credit and
activity credits in areas of career exploration or career-
related work.

7. Transition from school work throughout the year so the
labor market is not flooded with students all entering at the
same timeJune or July.

8. Specific planning for a continuing partnership between
educators and employers. This should provide for an exchange
between professionals in education and personnel from the
work world during vacation periods which would occur
throughout the year.

9. A prevocational orientation period of three weeks for all
students, involving observation and work for students who
visit plants and businesses as a basis for their career planning.

10. Special seminars, discussion groups, and group guid-
ance related to the transition from adolescence to adulthood.
These programs should not be structured or formalized and
should be voluntary for students. Outside adults should be
used to help broaden the discussion.

11. Opportunities for individual projects and study beyond
the regular curriculum in areas of student interest, with teach-
ers or other community adults acting as guides. These should
be given credit and recognition by the school. Emphasis should
be placed on the creative and "way out" approaches to learn-
ing.

12. A plan providing income through work and study in
public institutions through the present federal programs,
such as work-study and Neighborhood Youth Corps, should
be made part of the total school program.

13. A full-time placement office open to all students and
operating throughout the year as part of the school's program.
These suggestions are presented in the belief that the school of
the future must be seen by students as an active aid in helping
them make the transition to adulthood. The school must
learn to make work a functional part of the young person's
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life, as it is now the major part of an adult's life. The school
must become a bridge for youth rather than a barrier to his
becoming an adult.

Two additional points need to be made. First, the exclusion
of most young people from work experience causes them to
miss the opportunity for adult-adolescent relationships which
can give them a one-to-one contact in which they are responsi-
ble, useful, and necessary. The adult in this case treats the
adolescent as an adult in the true meaning of the word; the
work roles mandate it.

Research needs to be done in this area. It may prove that
this kind of relationship is one which young people today have
no way of experiencing unless it is part of the educational sys-
tem. Surely it is needed.

Second, pressure on the schools to change has come solely
from the academic community. The year-round school, truly
aimed at broadening learning experience, particularly where a
partnership with employers exists, could create a new pipeline
of pressure on the schools. It might build into the educational
system an effective change agent for the future.

Manpower Development
If America is to survive as a free democracy in this

new, technological society in which we live, we must
thoroughly re-examine our educational philosophy. We
must overhaul our educational system and design pro-
grams which are calculated to prepare our citizens
and particularly our youngstersfor life in a world of
work which demands skilled workers.

The Age of Technology is here. Its coming signifies
a great new era of prosperity and, perhaps, unheard of lei-
sure and luxury for many. But it also has tolled the death
knell for the unskilled workers. Our general education
high school diploma is no longer an adequate preparation
for the skills which business and industry are looking for.
It is no longer a ticket to success.

We do not lack for jobs in America. In any newspaper
we find jobs aplenty for skilled workers. But we desper-
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ately lack adequately trained and educated people to fill
those jobs.'
The obvious purposes of a manpower policy are full em-

ployment for every citizen who needs to work and provision
of the necessary manpower to meet the needs of the economy.
In 1946 Congress, anticipating the problem of a postwar de-
pression, passed the Employment Act of 1946. This act made
the goal of "maximum employment, production and purchas-
ing power a national objective . . . with the assistance and co-
operation of industry, agriculture, labor, and state and local
governments."

Except during the depression, which spawned the Civilian
Conservation Corps and the National Youth Administration,
all federal legislation was aimed at improving education in
order to provide the manpower necessary for the economy
for example, the Morrill Act of 1862, which made grants of
land for agricultural colleges; the Smith-Hughes Act of 1917,
which was to prepare agricultural producers, homemakers,
and certain trade and industrial manpower; the Wagner-
Peyser Act of 1933, which set up the employment service to
match jobs and workers; the 1944 G.I. Bill of Rights, which
provided education for veterans; and the National Defense
Education Act of 1958, which made federal aid available to
scientific and technical education.

It is interesting to note that during the whole history of an
emerging national manpower policy the emphasis was on edu-
cation as the development agent. However, the past decade
has seen a reversal of this; that is, the emphasis has been on
short, intensive skill training with a job as the main goal, even
the provision of a job by the government as a last resort.

The provision of short-term jobs by the government as a
last resort may be necessary, but the failure to provide a na-
tional program to educate and prepare all who need work to
fill the manpower needs of a growing economy is inexcusable.
Because of the changing nature of manpower needs in a tech-
nological society, the failure to prevent the flow of unedu-
cated into the manpower pool or the failure to change the edu-

3 From an address by Senator Wayne Morse (D-Oreg.), "Educa-
tion for Jobs in a Technological Society," before the American Voca-
tional Association, Dallas, Tex., December 10, 1968.
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cational system so it can educate and train those who lack
education or skills is a duplication of the "sorcerer's appren-
tice."

The relationship between education and manpower develop-
mentexcept in the professional, and now in the technical,
areashas been casual at best. Former Secretary of Labor
Willard Wirtz stated the crisis in true perspective :

Non-college bound youths receive little of the special
attention given college bound youth during their school
years, in the sense of preparing them for, and finding
out where they will best fit into, the world of work. And
when a young person leaves school even what lithe
personal concern there was largely vanishes. To be sure,
there exist some 2000 public employment offices through-
out the country. But in a complicated system of thousands
of hiring units, the disadvantaged youth is too often left
to find, under his own steam, the job that fits his needs.
The question then becomes how he can serve the economic
system, not how it can serve him. The concern turns to
what qualifications he has for jobs which already exist,
not what kinds of job experiences should be structured
to fit his needs. If he needs further training, it is up to
him to secure that training. If he is younger than the
age at which employers hire, it is necessary for him to
"wait on ice" until another birthday rolls around.

The Employment Act of 1946 did not distinguish
on the basis of educational attainment when it established
the National employment objectives. Society's obliga-
tions to see that there is an employment connection is the
same regardless of how far a young person is able to go
through the educational system.'

Such testimony led to the conclusion that one of the major
purposes of our educational system is manpower development.

Dr. M. U. Enninger, president of Educational Systems
Research Institute, prepared a paper for a Department of
Health, Education, and Welfare task force on vocational edu-

4 Wirtz, Willard. Testimony before the Senate Committee on Labor
and Public Welfare, Subcommittee on Education, April 5, 1969, pp.
2571-72.
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cation in 1969. In it, he attempted to develop a theoretical
model of the school's role in manpower development. He
called it a Manpower Conversion Model. It is included in
the Appendix of this book as a basis for the school of to-
morrow to effectively serve its role as a manpower producer.

At the present time, there is no accepted role for the school
as an institution of manpower development; consequently,
there is little basis for objective evaluation. The theoretical
model by Dr. Enninger is presented on the premise that in the
future the school's role in this area will no longer be a cause
of embarrassment to educators, parents, or taxpayers.

The Best Investment of Public Funds
Prior to the late 1950's, it was generally believed that

money spent for education was a cost or net loss to the econ-
omy of the nation. Hardheaded thinkers and businessmen
were generally in the forefront of the effort to reduce school
costs. During this same period, it was generally assumed that
the way to increase national income was by capital reinvest-
ment in property and equipment, that is, in factories, ma-
chinery, power production, and the hard goods that produced
things. Therefore, a reduction in money for schools would
provide more funds for those things that would increase the
growth of national income.

As a result, in 1967 the United States was spending only
6.9 percent of the gross national budget on education, and
the percentage of funds used to research improvements for
education could hardly be measured, although business and
industry were spending close to 10 percent of their income
on research and development.

Modern economists virtually ignored the human resource
factor in economic development, but within the last decade a
number of economists have returned to look at the concept
of human resources, specifically at investments in education.
Theodore W. Schultz said in his presidential address to the
American Economic Association in 1960:

The failure to treat human resources explicitly as a
form of capital, as a produced means of production, as
the product of investment, has fostered the retention
of the classical notion of labor as a capacity to do manual
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work requiring little knowledge and skill, a capacity
with which, according to this notion, laborers are en-
dowed about equally. This notion of labor was wrong
in the classical period and it is wrong now. Counting
individuals who can and want to work and treating such
count as a measure of the quantity of an economic factor
is no more meaningful than it would be to count the
number of all manner of machines to determine their
economic importance either as a stock of capital or a
flow of productive services.5

The rediscovery of the significance of human resources and,
therefore, education investments by Schultz and other econo-
mists has led to more efforts to include investments in educa-
tion in the body of economic analysis.

The principle approaches have been the following:
(1) determination of the relationship between expendi-
tures on education and growth in income or physical
capital formation over a period of time in one country,
(2) the residual approach in determining the contribu-
tion of education to the gross national product (GNP),
(3) calculation of the rate of return from expenditures
on education, and (4) making intercountry correlations
of school enrollment ratios and GNP.'

In the late 1950's economists began to examine the assump-
tion that capital investment was the main source of increase
in national income. They found that increase in the capital
investment volume and changes in the size of the work force
accounted for only 15 percent of the production growth in
the United States. It is now generally assumed that wages
and salaries, rent, interest, and the like are the other factors.

"When the work force of a country receives more educa-
tion, the corresponding rise in their level of wages and salaries
is translated directly into increases in the national income,"
writes Charles S. Benson. "And so economists . . . are
asking what share of the nation's annual rate of growth in

5 Schultz, Theodore W. "Investment in Human Capital." American
Economic Review 51: 3; March 1961.

Horbison, Frederick, and Myers, Charles A. Education, Manpower
and Economic Growth. New York: McGraw-Hill Book Co., 1964.
P. 5.
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national income can be attributed to educational investments.
Current estimates indicate that between 20 and 40 percent of
our growth is a result of expenditures on schooling. "'

The sum of present thinking is that investments in edu-
cation return at least one-third, or up to one and one-half more
than investments in capital goods. Some of the increase is
due to higher incomes of better educated people, but part
comes from their higher productivity in the labor force.

The choice is between the concept of the prevention of
human failure and the development of human resources and
the concept of dollar investments in major programs of re-
mediation and correction which come after the individual
has failed to receive adequate education or skills. In the long
run is it sound public policy to reject a public programfree
public educationwhich is eminently successful for 90 per-
cent of the population for a series of loosely connected pro-
grams which basically reject the use of the schools?

When we think of schools for tomorrow, we must think
about their role in a total manpower development program.
We must consider the school of the future with the conviction
that it should serve all students and be successful in educating
every child to his full potential and making his transition from
adolescence to an adult role a constructive contribution to
society.

The Comprehensive School
There may be excellence or shoddiness in every line of

human endeavor. We must learn to honor excellence
(indeed, to demand it) in every socially accepted human
activity, however humble the activity, and to scorn shod-
diness, however exalted the activity. An excellent plumber
is infinitely more admirable than an incompetent phi-
losopher. The society which scorns excellence in plumb-
ing because plumbing is a humble activity and tolerates
shoddiness in philosophy because it is an exalted activity
will have neither good plumbing nor good philosophy.
Neither its pipes nor its theories will hold water.'
7 Benson, Charles S. "The Rationale Behind Investment in Educa-

tion." Education Age, March-April 1967.
8 Gardner, John W. No Easy Victories. New York: Harper and

Row, 1968. p. 66.
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The schools of tomorrow must above all become "inclu-
sive" institutions rather than "exclusive" institutions. For too
long our schools have had a hidden agenda, based on the
concept that it was good if a certain percentage of the students
failed. In fact, it has been thought for too long that the
{{good" teacher failed more than the "poor" teacher.

At one time this concept made some senseat least while
the work force acted as a second school system which took
these transfers, entered them in low-level skill jobs, and gave
them the chance to work up if they could. Today the work
force no longer takes these students. They are left to the
streets, the gangs, and the welfare workers.

People say, "The problem is that these students are lazy;
they won't try." But literal application of the normal curve
says the two at the bottom fail even if the class contains all
geniuses. Students do give up. After receiving a report card
every six weeks for eight years which says they are at the
bottom, they don't have to be too smart to conclude that it is
socially more acceptable to be lazy than to be dumb. Some-
one has said that the report card itself really isn't so bad.
What makes it hard is that the parents have to sign the re-
port card, and by signing agree to the facts as stated.

This is not an argument for doing away with failure (it
could not be done) or for doing away with failing marks (the
system would be false, and everyone would know it). This is
an argument for providing options in our schoolsareas of
study and activity whr.;re each student can find success. Each
one of us has areas in which we fail, but we would give up if
we did not have things in which we could succeed.

At the junior high school and high school levels especially,
we must develop activities and options which provide different
ways to learn and to be successful. Vocational education is
eminently useful because of its methodology of activities
self-study, problem solving, and nonverbal approaches to
problem solving.

The school of the future should be truly comprehensive in
its student body. It should have a no-reject philosophy insofar
as race, color, creed, or previous condition of learning and
achievement. It should be comprehensive in makeup and seek
a diversified student body because students learn from their
fellow students.

120



The school of the future should be truly comprehensive
in program options. It should help every student find a cur-
riculum that develops his talents and leads to a career of
interest. Some students may go directly to work; others, to
one or two years of postsecondary occupational study; and
still others, to colleges and universities.

Tomorrow's school should be truly comprehensive in in-
forming the student about the many kinds of career options
available. Its programs and guidance should increase the
choices available to the student in terms of knowledge about
today and tomorrow. Choices should depend on the individual
student rather than on the structure of the school.

The future school should be truly comprehensive in the
methods available to learn. These include close alliances with
other social agencies, business and industry, and with the total
adult society.

The school of tomorrow should be truly comprehensive in
the ways in which students may contribute to society. Limita-
tions on in-school student activities, such as athletics and
debate, must be eliminated and youth volunteer activities
covering the whole range of society's needs must be made
available.

The idea of free public education for everyone was radical.
In practice, it still is, especially if it means the chance for
every child to develop to the limits of his ability. A truly
comprehensive school is a radical idea, but it would seem to
be as natural as our concept of democracy and as hardheaded
as the concept of economic growth and an increasing gross
national product.

Continuing Education
Perhaps the most archaic term in education today is

graduation, which is generally thought to mean completion
of a certain level of schooling. Historically, it meant one had
completed learning and was now ready to begin the process of
living. This concept was once so firmly entrenched that many
state constitutions do not provide for the expenditure of public
funds for education for those over twenty-one. Some states
find it extremely difficult to match federal funds for adult
literacy programs, because they have not made changes in
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their laws which would allow state tax dollars to be used
for basic education for adults.

Nevertheless, no person in the future, however formally
educated, can ever escape the need to learn, the need to grow,
and the need to keep up with the exploding quantity )f knowl-
edge in every field. An individual citizen's economic stability,
personal fulfillment, and social responsibility are enhanced by
ready access to educational resources and the opportunity for
formalized continuing education.

For most people, continuing education has been a hap-
hazard affair, producing a collection of skills, attitudes, and
ideas learned at work, picked up from family and friends,
read in the newspapers, seen on television, or pursued un-
systematically in some self-designed study program. But self-
education has its limitations and, as Benjamin Franklin recog-
nized, some real dangers : "A self-made man hath a fool for a
master."

For the world in which we live, most random attempts to
educate oneself are inadequate. Few adults can successfully
pick their way through the maze of facts and opinions to a
learning objective, whether it be to speak English, write a
simple sentence, fix a power mower, stimulate community
participation in the democratic process, or make effective
use of the "new knowledge" which is developing at a pro-
digious rate in the sciences and professions.

As a result, Americans are turning in massive numbers to
systematically organized programs of adult education. Ap-
proximately twenty-five million men and women in this country
participate today in various kinds of formal programs de-
signed to help them explore areas of knowledge ranging from
the practical to the abstract. They do so because they recog-
nize that today's social, economic, and cultural trends clearly
dictate the need for continuing education. Any individual who
wants to participate fully in the life of his community and to
grow in his occupatnn must absorb a striking array of infor-
mation to guard himself against personal obsolescence. In
addition, th 'ountry's continued social and political progress
requires an Increasingly sophisticated understanding of issues
and events by each citizen. The "knowledge explosion" pre-
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sents dazzling opportunities for individual developmentbut
only to those prepared to take advantage of them.

Adult education (or continuing education; the terms are
coming to be synonymous) can bring an extra measure of hope
and pride to the disadvantaged adult, deprived during youth
of the opportunity or incentive to learn such fundamental
skills as reading and writing. Adult education can mean
further advancement for the professional man whose knowl-
edge and skills are steadily being made obsolete by the newest
thinking and most recent literature. And for all Americans,
whatever their level of learning or area of interest, adult
education can bring freedom from ignorance and unfounded
attitudes; it can enhance values and lead one to a more com-
plete development of his potential for a satisfying personal
and occupational life.

There is no time at which to "end" education. There is
no point in a person's life when he has accumulated all the
knowledge he wants or can use. General recognition of this
fact, together with a remarkable response by public and private
organizations, has made adult education one of the fastest
growing segments of American education.

The school of tomorrcw must make continuing education a
mrjor beneficiary of the public investment in buildings, facili-
ties, and equipment. In a technological society, we cannot
afford the present situation:

Over 23 million Americans 18 years of age and older
have completed less than 8 years of schooling. Eight
million adults 25 and over have completed less than
5 years. At least the latter and many ID f the former are
likely to be, for all practical purposes, illiterate. Those
who have not completed high school are only 46 percent
of the total labor force; yet they account for 64 percent
of the unemployed. Sixty-two percent of the jobless
fathers of children receiving aid to dependent children
have no education beyond elementary school. Forty-five
percen't of all families with less than $2,000 annual in-
come have a family head with less than an eighth-grade
education. The link between lack of education and the
over $4.5 billion now spent annually on welfare payments
to 7.25 million persons is beyond dispute.

123



Yet, of 15,200 school systems studied by the Office of
Education, only 4,840 reported any type of adult educa-
tion programs. Only 160, or 3.3 percent, offered any
instruction whatsoever in adult basic education. Of 23
million educationally deprived adults, only 47,500 were
being taught basic literacy skills and only 1.1 percent of
the limited number of adult education courses offer such
training. For the older worker who was deprived of edu-
cational opportunity in his youth, the nation as a whole
simply has no education system.°

In 1966, Congress passed the Adult Basic Education Act,
which allocated federal funds among the states to provide
adult basic education. By 1968, this program had accom-

1 plished the following:
62,000 adults learned to read and write for the first time.
28,000 registered and voted for the first time.
3,500 used their public libraries.

87,000 found jobs, received raises, or were promoted.
48,000 entered job-training programs.
25,000 opened bank accounts for the first time.
27,000 became subscribers to newspapers and magazines.

8,000 left. the welfare rolls and became self-supporting.
5,000 helped their children with school assignments."

Adult basic education is the best guarantee of a flexible labor
force which can adapt to shifts in the nature of job changes.
Without basic literacy the adult is unable to learn the neces-
sary occupational skills required of new, more sophisticated
work. The illiterate and undereducated are not only out of
the mainstream of society, but are unable to enter that society
in an effective way unless they get a basic education.

The educational level of the adult is a highly predictive
factor in the child's educational achievement. Continuing
education can no longer be seen as competitive with the educa-
tion of children. It is, rather, a necessary supplement to the
education of all children.

° Mangum, Garth T , editor. The Manpower Revolution, Its Policy
Consequences. Garden City, N.Y.: Doubleday and Co., 1965. pp.
469-70.

10 Estimates based on 1968 annual report of adult basic education
programs provided by state departments of education.
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The comprehensive school of tomorrow must provide a
program of varying educational opportunities for persons with
varying educational needs. The following programs can be
provided by the public school system below the baccalaureate
level :

Adult basic education. This now refers to less than an
eighth-grade education, but plans should be made immediately
to carry basic education through the high school equivalency.
In many cases, these programs should be worked out co-
operatively between the school and employers, who would
benefit directly from this service to their employees. Classes
outside the school buildingsin factories, plants, and public
facilitiesshould be fostered.

Occupational retraining and upgrading. These programs
need to be expanded rapidly so that a significant percentage
of the labor force is retrained annually. There is growing
evidence that one of the most effective ways to retrain people
whether displaced by automation or unemployed because of
social or personal disadvantagesis through cooperative edu-
cation programs. The school develops instruction best suited
to the classroom and helps a potential employer develop
specific work skills at the job site."

Continuing education for personal enrichment. Because of
the increasing rate of change and the growing amount of
leisure time, the school should provide a wide variety of
courses, lectures, and programs aimed at renewing individuals'
specific interests and updating their cultural interests.

Continuing education will become more and more a program
of the future, both at the public school level and at the college
level. It will build upon and supplement the full-time formal
education process of youth. It should have two main thrusts :
first, occupational upgrading; second, personal improvement
and satisfaction. Activities should vary broadly, both as to
location and form, although they generally would consist of
courses (credit, noncredit, degree, nondegree) ; conferences,
institutes, lectures, discussions, and workshops; independent

"Adapted from Matthews, Howard A. "Tomorrow Is Now."
dmerican Education. U.S. Department of Health, Education, and
Welfare, Office of Education. Washington, D.C.: Government Printing
Office, June 1967.
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study; counseling and guidance; and on-the-job training and
work experience with related instruction. The greatest pos-
sibility for success lies in the cooperative development of a
continuing education program sponsored by the school and
jointly financed and operated by the school, employers, and
adult students.

The Problem of Transition
The prejudice in our schools for the college-bound studalt

covers the gamut frlm special attention given by school
authorities to special resources in the form of scholarships,
loans, and grants, as well as to Selective Service System
preference.

When it comes to assisting students to make the transition
from school to a next step, most counselors find themselves
spending most of their time writing letters and sending tran-
scripts to colleges. What little time may be left is spent making
arrangements for students to take the College Entrance Ex-
aminations or the Merit Scholarship Tests. This is one side
of the problem of transition.

The other side of the problem is the situation the non-
college-bound student faces. In 1967, the average unemploy-
ment rate for all teen-agers was 12.9 percent. The non-white
rate was 26.5 percent, almost two and one-half times the
white rate of 11 percent.

The seriousness of the problem is pointed up by the un-
employment rate of teen-agers over the past three decades. In
1930 the teen-age unemployment rti.:e was one and one-half
times the national rate; by 1948 it had grown to two and one-
half times the national rate; in 1963 it reached three times;
and in 1967 it was almost three and one-half times the national
rate. At the same time, we keep more of our youth in school
longer than any other nation, presumably to prepare them for
a useful life in our society and in our economy.

The fact is that about one-third of today's youth, about one
million per year, find major problems and extended, serious
difficulty in making the transition from school to work. The
United States, the world's richest nation, with supposedly
the best educational system, has the poorest record of all ad-
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vanced nations in providing effective bridges between school
and work for its youth.

The following hypotheses are possible reasons for this
problem :

1. There has bee:i a reduction in the proportion of low-
skill entry jobs in the United Statcs.

2. Recently the proportion of new young entrants into the
labor force has been greater than in other countries.

3. There is some reluctance on the part of American youth
to take low-paying, low-skill, or dead-end jobs.

4. In better-paying industries, high wages induce employers
to give preference to more experienced, more responsible,
better educated, and potentially more productive persons.

5. Residence and transportation barriers may separate
many underprivileged youth from employment opportunities.

6. Finally, part of the problem stems simply from failure
to give high priority efforts to assist disadvantaged youth in
bridging the gap between school and work.'

There can be no question that we know a great deal more
about the statistics of youth unemployment than about how
we can help youth make the transition into the work force.
The school of tomorrow must come to grips with this problem
or many young people will continue to see the school as a
barrier to their finding a decent job rather than as the best
place to be to get a good job.

Apparently two-thirds of our youth are able to avoid the
unemployment syndrome, but over 40 percent of the students
who enter college do not graduate. Who helps these people
make the transition to work? While the damage is not so
obvious or painful, it must be true that many of these young
people fail to find ... ork which is up to their potential, and in
many cases they may be doing work that could be done by
less talented youth. This is a net loss to society, the economy,
and the individual. (A more detailed presentation of this
problem will be found in chapter 11.)

12 For a full discussion of this problem, the reader may wish to refer
to The Transition front School to Work, a Report Based on the
Princeton Symposium, May 9-10, 1968, Industrial Relations Section,
Princeton University.
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The role of the school in solving this problem has been
discussed at length in the past few years and some steps seem
obvious. First, the school must assume responsibility for
this problem. The fact that it never has, and that society has
never before asked it to, does not change the situation today;
the change is mandatory. Imagine the reaction of thousands
of teen-agers if the school actually were interested in what
happened to those who didn't go to college. Imagine the reac-
t* of many parents who have been placed in the position of
alining themselves either with the school or with their child
in the matter of work or education.

Second, the school of tomorrow must greatly increase
vocational and career counseling for all youth, particularly for
those who enter work directly from high school. The 1968
Manpower Report of the President noted that eight out of
ten high school dropouts and four out of ten high school
graduates had never received counseling on training or
employment opportunities. Very few of the present school
counselors have adequate, if any, preparation in occupational
counseling. Occupational information is scanty and is gen-
erally not prepared for school use.

Third, the school of tomorrow must make work experience
an integral part of education for career development. This
program should include not only cooperative work experience
but greatly expanded opportunities for youth volunteer ac-
tivities. School credit and recognition of this method of
learning as a part of education is necessary. If employment
is dependent not only on preparation but also on experience,
the youth with neither is bound to be locked out.

Fourth, the school must operate placement services for all
students who need and desire this service. In a world where
work provides the badge of adulthood for the adolescent, as
well as the means of continuing learning while earning, match-
ing a youth with a job is much more than a matter of obtain-
ing employment. Since education is the bridge between men
and work, what institution is in a better position to carry out
this function than the school?

Fifth, the schools must follow up the success of students
after leaving school. The results of this would form the best
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basis for evaluation of programs as well as a pressure to
change to meet the needs of both the students and the labor
force. This would probably be the best system of account-
ability available to the schools.

Other steps must be taken if education is truly to become
a part of a national manpower policy. First, employers must
be involved in providing work experience for youth in school.
If this involves overhead costs to the employers, these costs
should be borne by the schools, either through subsidy or some
form of tax relief.

Second, a program is needed to bring employers into the
schools for discussions with students on career potential, re-
quirements, and experiences.

Third, employers need to secure new employees through the
school placement office in order to emphasize and enhance the
relevance of school, and in order to secure the best job-em-
ployee match, both in terms of the future and the immediate
return to the individual and the employer.

Fourth, the development of a method of providing work
experience to youth in high school, junior college, and college
would result in a natural transition process from school to
work. The benefits to both employers and students are obvi-
ous. The fact that the teen-age group at any time makes up
only a fraction of the total work force negates the fear of
some people that this program would work against those
now employed. Eventually these same students find jobs, but
the loss and inefficiency that accrues in the process creates
dynamite which feeds much of today's social explosion.

Besides these considerations, the government must take
positive steps to facilitate the process of transition from school
to work. Funds must be made available for specific programs
in the schools. Age restrictions which prevent fourteen- and
fifteen-year-olds from acquiring work experience as part of
their education must be removed. (The Department of Labor
recently approved a two-year experimental reduction in order
to allow this to be tried in the schools.)

The problem of minimum wages and a fair return for
student yiork while in a training program has been widely dis-
cussed. The French legal minimum wage provides for reduc-
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tions applicable to workers under eighteen years of age, ac-
cording to the following scale :

Age Group

Percent Reduction
from Minimum

Wage, 1964

14-15 50
15-16 40
16-17 30
17-18 20

If we are to reach a large part of our youth while they are
still in school, we must relate learning with earning. If we are
really to develop a manpower policy which will help to prepare
youth for entry into the work force in a sensible and efficient
manner, we must have a youth wage policy consistent with the
concept of earning while learning.

The most tragic trends appear to be the continued separa-
tion of educational programs from manpower needs and grow-
ing separation of human resource development from pro-
grams aimed at the undereducated and unemployed. These
problems are discussed at length in the next chapter.
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6. Current Problems
and Needed Channes

The public school system has become a symbol of the power
structure. Students in many universities and colleges are
striking, demonstrating, and rebelling against the structure
and the system. More and more high school students are
following the lead of these older students and are also reject-
ing the establishment. Minority groups, the poor, and many
liberal thinkers see the school as a symbol of conservative
defense of the status quo. Many parents also see the school
as a barrier to the future rather than as a road to success.
Many of our most talented and able young people are leaving
college before completing work on their degrees, which they
say are phony symbols of learning, marks of subservience to
the power structure, and proof of concern only for security,
money, and material things. Young people, and many adults,
feel the schools lack a commitment to the real issues which
face the nation and the world. They feel school administrators
and principals are afraid of their jobs, trying always to keep
things the way they have been, being responsive only to the
political and economic power in the community.

Why is it that so many believe these criticisms to be true?
Our schools, compared to those in Europe and other parts of
the world, have not adhered rigidly to obsolete curriculums
and methods but have been responsive to the changing needs
and technologies of the times. However, changes have lagged
years behind the times and have been sporadic and often in-
effective. Thus, the disparity between the schools that served
the youth and community well and those that did not became
even greater. This is true within single school systems and
individual states as well as between parts of the country.
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A few decades ago, the American free public school system
was the hope of nearly every immigrant parent for the future
of their children. The school was the true melting pot of our
democracy, the carrier of a revolutionary spirit of hope,
equality, and aspiration. The famous Bulletin 3S of the U.S.
Bureau of Education, "Cardinal Principles of Secondary Edu-
cation," published in 1918, spells out the spirit of the schools
serving everyone, attempting to make them all successful,
and, notably, speaking of things not required for college
entrance. One of the unique things argued for at that time
was the comprehensive high school, which today's community
college may more closely resemble in terms of the present
technology.

Where do we find comprehensive high schools today? Cer-
tainly not in the high-income, strictly white, college-bound,
establishment-supporting suburban area. Certainly not in the
small, rural, agricultural, black or white (but not both), low-
income, nonindustrial or commercial, isolated community. Cer-
tainly not in the large city ghetto, whose residents have
poverty-level incomes, high unemployment, and little hope of
anything better. Certainly not in the all-white, privately
supported schools which have been developed to avoid any
comprehensiveness. Certainly not in the small high schools of
the depressed areas where neither a job nor a future is for-
seeable.

The dropout rate is highest in the kind of communities just
mentioned. The "selecting out" of students by the schools
by means of narrow curriculum, marking systems, or irrele-
vance from a e viewpoint of the studentsis creating a crisis
of confidence in America. Unfortunately, it is still true that
opportunities for higher education and occupational prepara-
tion are dependent more on parental income than on student
ability and talent. College and vocational opportunities are
more dependent on where one lives than on what one wants
to do.

The school has become the whipping boy, the excuse, the
rationalization for some of today's biggest problems. Both
the extreme liberal and the extreme conservative assail the
school systemsthe conservative, because the schools are not
more academic, more selective, and more traditional; the

132



radical, because they are too academic, too selective, and too
traditional. The schools must try to be all things to all people.

There are two overriding objectives today which must be
met by the schools, or we fail. First, we must give every child
the minimum requirements of modern literacy, so he may con-
tinue his learning. We must reach and teach those children
whose backgrounds have given them little or no basis for
school work. To reach all or nearly all of these children is a
first priority task.

Second, because of modern technology, we must make sure
that every youth completes high school with the occupational
skills needed to become employed or goes on to a program
where these skills are taught. This has never been attempted
before. These two new tasks are not additions to the basic
function of the schools; they are the priorities of the times.

Separate School Systems
The fact that less than 8 percent of all expenditures for

public elementary and secondary schools comes from the
federal level accounts for some of the great disparities among
schools in different parts of the country. One simple way to
equalize educational opportunity would be for the federal
government to increase its financial support to the schools and
to distribute the funds on the basis of need. In effect, this is
what has been happening in the educational programs funded
through the Office of Economic Opportunity and in the De-
partment of Labor's manpower training programs. In nearly
all cases, these programs receive 100 percent federal financing
and go directly to the community where the need is identified.

At the time the poverty programs and the manpower pro-
grams for the disadvantaged were started, the basic idea was
to develop remedial efforts which would cause this group of
people to disappear. This has not happened, of course.

The basic question today, then, is, how do we really solve
the problem and prevent its recurrence? The trend appears
to be toward a separate educational program, separately
funded, outside the public school system. Since 1961, man-
power training program appropriations have increased nine-
fold, with the bulk of these funds spent outside the public
schools. Such programs have often been disassociated from
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the schools on the theory that the schools are not concerned
with the problem. There has been little, if any, increase in
funds for occupational training in the schools relative to the
increase in enrollments, and there has been no increase in the
tax base by which the state and local financing of the schools
could respond to the additional enrollments and rising costs,
let alone the new thrust for occupational preparation.

The basic problem is illustrated by the fact that in 1968
the federal share of student costs in home economics was $5.09
per year; in vocational agriculture, $28.34; and in technical
fields, $78.29. In comparison, Job Corps costs per enrollee
were more than $8,000 annually.' This comparison is given
not to criticize the costs of the Job Corps, but to indicate the
trend of federal investments in solving the problem. However,
the basic problem of why thousands of young Americans need
these kinds of remedial programs is still unexploredpar-
ticularly the school's role in its solution.

The image of the schools as a scholastic community is so
total that most research efforts in education, whether funded
by the Office of Education or one of the many foundations in
the nation, are almost totally concerned with the technology,
methodology, evaluation, and improvement of what is now
being done. The grand strategy is to improve the rate of
learning, which, even if it could be done, still leaves unanswered
the question, "What do we do about those who don't want to
learn?" The problem is one of motivation, "education for
what ?"

Perhaps the schools are going to have to do some different
things before they can learn how to do differently some of the
things they now do. The net effect is that some people assume
that the schools should not get involved; others, that the
schools do not want to teach everyone; others, that the school:'
are unable; others, that it would lower the quality of educa-
tion; and still others, that since the pGor and indolent will
always be with us, we should not contaminate our education
system with them. For these reasons the thrust of the 1960's
toward improved education and a comprehensive manpower

1 Levitan, Sar A., and Mangum, Garth L. Federal Training and
Work Programs in the Sixties. Ann Arbor: Institute of Labor and
Industrial Relations, University of Michigan, 1969. p. 170.
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policy drifted toward a separate school systemfor those
others.

There are many reasons why such an approach would be
fatal to the development of a sound educational system and a
truly comprehensive manpower system. First, the present
trend is to put emphasis on the problem of remediation and
correction. This tends to overlook the causal factors. Our
attempts at preventing human failure and developing our
human resources now reach only part of our citizenry. Con-
cern is concentrated on the pool of uneducated, unemployed,
and minority groups, not with the flow into the pool. If we
do not stop the flow, we can never eliminate the pool.

Second, a separate school system would put the burden of
funding on the federal tax-collecting structure for programs
primarily for the few, which inevitably would bring a counter-
resistance to raising federal tax levels. (There are already
signs of this.) Yet, there appears no reasonable resource
other than federal taxes, and taxation without benefit to the
majority would be exacerbated. Direct federal funding has
had its problems in the last few years not only for the reasons
just mentioned but also because it tends to weaken the state
and local governments' involvement and responsibility.

Third, under some present and some proposed federal
legislation, an individual must prove that he is a failure, or
that his parents are (in terms of income), in order to qualify
for benefits. This is a glaring contradiction of our concept of
equal educational opportunity. Yet nearly every piece of
federal legislation calls for this kind of segregation, based on
administration of the programs, selection of enrollees, and iso-
lation of the trainees from the mainstream of American life.
The necessity of having to wait for special federal funds
until the society has manufactured failures is neither sound
education nor sound manpower development. There is abso-
lutely nothing to prevent the operation of such special educa-
tion and training as part of the ongoing local educational pro-
gram available to every young person. For example, the
Neighborhood Youth Corps program provides income for
needy youth in school and out of schoolyet the ones who
drop out are allowed to earn twice as much as the ones who
stay in school. There is no incentive for the student to stay
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in school except long-delayed rewards for completing his edu-
cation. He has no guarantee of a job, a scholarship, or a
future. The only thing he is sure of is that he gets half as much
money to stay in school instead of going to work.

Fourth, a separate school system, if carried far enough,
will segregate people at some early age (twelve, thirteen, or
fourteen), based on parents' income. Economic segregation
may prove more disastrous than racial segregation in the
schools. Certain Latin American countries have experienced
some of the problems that can follow from this kind of
segregation. Why can't federal funds for special manpower
programs be used as a basis for integrating the schools? The
basis might then be better education rather than solely social
mixing. In many large cities today the federal programs are
often nearly all black, while the public school programs are
nearly all white.

Fifth, the separation of education and training based on
need and source of funds tends to make the schools even more
homogeneous and selective. The danger of the public school
becoming "pure" ethnically, economically, and culturally is
even more likely if certain students receive their education in
a separate school. The long history of civilization attests to
the genetic and social danger of constant intermarriage. It is
true that our schools are too "pure" today, and the last thing
we should do is hasten the process in an attempt to solve
an immediate problem with a dangerous remedy.

Sixth, a separate program for occupational skills in federally
funded and administered programs widens the gap between
education and work at the very time technology calls for this
gap to be closed. The concept of special programs for the
education and training of the poor and uneducated is not new.
It was tried in the big cities in separate vocational high
schools and proved a dismal failure. There is even less reason
to feel this approach would suci:eed today, especially if funded
and operated entirely outside the local school system.

In addition, there is evidence that enrollees in the programs
are not satisfied with simple skills and a job. They need and
want self-improvement which will allow continued learning
and career mobility, both vertically and horizontally.

Seventh, in the long run, there is a real danger that the
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basic motivation for financing these programs will be employer
needs rather than people needs. One approach is to use the
nation's manpower needs as the basis for training programs
and then add health, education, and social services as needed.
Logically, however, the individual's talents, needs, and edu-
cation would make a better base on which to build the necessary
occupational skills, health services, and social services. The
end result would be the same, with the added benefit that the
system can adjust to the individual rather than forcing him to
fit the system. We may be falling into the trap of thinking of
our economic and social programs as completely separate.
They cannot be in a technological age which is highly de-
pendent on educated, confident, and skilled citizens.

Eighth, the worst danger of a separate program of educa-
tion is that it would take the heat off our present educational
system. It is extremely difficult to change the schools now, even
in the face of violent attacks by "friends" as well as by those
who would not hesitate to destroy them completely. We have
too many educators, school boards, and taxpayers ready to say,
"Yes, let the federal government take care of those others.
In fact, we have some more in the schools I would like to send
them." There are those who would make the schools account-
able only for those who fit the present curriculum and methods.
To relieve the schools of responsibility for those who most
need education would, in the long run, be the surest way to
guarantee the eventual decay of our educational system.

Ninth, if the major thrust for manpower development is
allowed to take place outside the educational mainstream, it
would further separate the schools from the employers, re-
moving from the schools another important pressure for
change. A closer relationship with business, industry, and
public employers would result in new approaches to edu-
cation and occupational skill training. This would do much
to make schools more responsive to student needs and to
changing labor market demands.

Tenth, a separate school system would make it even less
likely that the year-round school, with a variety of approaches
to learning, work experience, youth participation, and integra-
tion of all kinds of persons into the school program, will come
into being.
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New Roles for the Schools
Society today judges a man's worth by what he can do, his

ability to live effectively, earn a living, and to achieve his own
purposes. Society judges the school more by how well it helps
each student achieve his goals than by how well a few have
done. To meet today's manpower requirements and to help
everyone become a contributor to our society, the school must
perform several new functions.

Occupational orientation and guidance programs must be
installed in our school systems, beginning at the elementary
or junior high school levels. To offset the dropout rate, stu-
dents must be acquainted with the wide variety of jobs that
employers have to offer, with the skills needed for each oc-
cupation, and the compensations that training and a job offer.
Some experimental efforts along these lines are already under-
way, and others should be encouraged. Clearly there is need
for a bridge from junior high school to high school vocational
programs so that young people will benefit from efforts to
motivate them to think about work and the relationship of
education to work.

Schools, in cooperation with business and industry, must
offer work-experience programs to students so they can develop
skills, earn scholastic credit for the work experience, and earn
money. Work experience is as important to the high school
student as it is to the college student. Cooperative school-work
programs are a real asset to the youngster seeking entry into
the job force. Limited work-study and work-experience pro-
grams in distribution and marketing, some of the trades, and a
few other fields have been in operation at the secondary level
for many years. Such opportunities need to be extended to as
many students as possible and should not be restricted to a
few vocational fields or to needy students. These programs
should be planned and operated by local school officials who
would be responsible for developing contacts with local in-
dustry and business and for placing high school youngsters
in jobs pertinent to their studies and interests. Initially such
programs could be limited to students who need the money
to help them stay in school. However, introducing youngsters
to the world of work has an educational as well as an eco-
nomic value, and work-experience programs should be ex-
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tended to all high school students who need or wish to
participate in them.

New links must be forged between business, industry, and
education. In today's technological world, classroom instruc-
tion is of little benefit without an opportunity to apply what is
learned. Youngsters must understand job application forms,
learn the importance of interviews, learn good work habits,
know how to get along with supervisors, how to dress prop-
erly, and how to develop skills on the job. Business and
industry can play a vital role by informing schools of specific
requirements and perhaps supplying instructional material,
machines, and even part-time instructors. They could also
accept pupils for part-time work and supervise them in the
work-experience programs.

Job placement bureaus must be operated in high schools.
Teachers are better acquainted with the interests, abilities,
and characteristics of pupils than anyone else. Therefore, the
schools are in the best position to place a student in the kind
of job that suits him best, that he will be happiest in, and that
provides a step in his career development. Schools should be
responsible for the transition of all noncollege-bound students
from school to work. The school cannot ignore these re-
sponsibilities if it is to be effective and give direction to the
entire educational process.

There is another issue which has been buried in our prac-
tices, times, and problemsthe educational level of the na-
tion's adults. This country, at this time, has several million
adults eighteen years of age and older who, by accident or in-
tention, have been denied the opportunity to fulfill themselves,
achieve personal goals, and build into their lives the values
and aspirations of a free society. A meaningful work role
for them is out of the question. They have not learned the
basic skills--reading, writing, computingto make them em-
ployable. These people help fill the welfare rolls and the un-
employment rolls.

We have learned that the investment a nation makes
in developing human talent determines its character. For a
free society this investment may be the key to survival. The
planning process in a free society always involves the adult,
because he has the franchise. No technological tool has been
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invented that can replace him or his ability to make judgments.
Yet in the past we have always emphasized education for the
child, who neither participates nor contributes to public affairs,
and we have neglected the adult who is the decision maker.
There are, however, opportunities for help opportunities
through federal assistance and opportunities through local
and state programs in each community where business and
employers are located.

There is a great need for strengthening the business-em-
ployer-school partnership at the local level. Basic education
can best be promoted through joint efforts between the local
school and the employer. We must develop a plan which pro-
vides continuing education for adults in basic education pro-
grams and which is responsive to changing conditions, indi-
vidual needs, and the needs of the labor market.

The concept of education as being finished when a person
is prepared to become a full-time participant in the labor
market does not have the validity it had in the past. The
future requires a meaningful dialogue between industry and
education and specific development of a plan for continuing
education for everyone. With what is known as "the tight
labor market," many employed persons today stand a chance
of joining the hard-core unemployed, of becoming just another
statistic on the welfare rolls.

A National Manpower Policy
There have been dozens of books and hundreds of articles

written and published during the sixties which have spoken to,
about, and around the question of a manpower policy. Yet in
none of these has a specific role for the educational structure
of this nation been spelled out or even considered a major
component of a comprehensive manpower policy. The dilemma
posed by this fact is clearly defined in an article by Stanley
Ruttenberg:

The Labor Department looked at the status of the
hard-core of unemployed youths and adults in the Nation
and suggested more than a decade ago that we had to do
something about the source of this unemployment. The
source, it was pointed out clearly and graphically, was the
continuing and growing rate of dropouts or pushouts
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from our schools, as well as advancing technology and
automation. The decade of the sixties, we said, would
produce more than 10 million jobseekers who would
not have finished high school. We also pointed out that
the number and types of jobs such persons could fill
were diminishing rapidly with each year, even a' the
dropout rate increased.

The seeds of the dilemma are with us today. The
school system, at great expense, keeps turning out ill-
prepared persons for the labor force; and the Federal
Government, at great expense, attempts to mold these
persons into productive citizens with the aid of private
industry, using the same basic training which was avail-
able in the school system.

But, the school system, both vocational and academic,
has tended to recede from the realistic needs of the
present and the future. Learning for the sake of learn-
ing, arbitrary academic requirements, and poor teach-
ing tools have taken their toll of pupils. Systems that
insist on the standards of the past, the hoary traditions,
have tended to inspire apathy and total disinterest
among the young recipients. This glaze of apathy seems
to have reached upward into the curricula and to those
who teach them.

Manpower programs have not found all the solutions.
Neither the Labor Department nor any other Federal
agency is capable of finding anything more than a short-
range solution for our manpower problems. The answer
lies in the hands of our educational systema system
that has been the foundation and the strength of our
country. The task of that system today must be to im-
prove the school curricula to prevent the school pushout,
dropout, and hordes of unprepared persons from descend-
ing on the job market, unskilled, untrained, and un-
wanted.2

2 Ruttenberg, Stanley. "Manpower TrainingThe Seeds of a
Dilemma." Manpower, January 1969. p. 13.
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If we arc going to develop a manpower policy that is more
than a piecemeal approach to various crises and political or
economic fluctuations, it must be based on principles stemming
from long-term people needs and economic growth potential.

If a national manpower policy is to provide the necessary
manpower from the professions to the low-skill jobs and is to
make sure that everyone is employable and employed as spelled
out in the 1946 Employment Act, then a set of criteria must
be developed. The following list is neither definitive nor neces-
sarily valid in all respects. It does not speak to the problems of
job development or economic factors, but rather to the basic
components of people and manpower needs in a rapidly chang-
ing technological society.

1. Provision of a basic education through the high school
level which provides the tools for continued learning and re-
training is necessary for everyone.

2. Everyone must receive occupational skill training at some
level of his educationin high school, postsecondary schools,
college, or graduate professional schools.

3. Work experience should be provided as part of this
education, preferably prior to the time the student enters on
full-time employment.

4. Special basic education and skill training must be made
available to those who find themselves unemployed or under-
employed.

5. Since this program of education and training cannot en-
tirely take place within the educational structure, provision
for private and public employers to participate in the program
is mandatory.

6. Supportive services, such as health, and rehabilitation
services for handicapped and disabled persons should be part
of the total program.

7. Opportunities for student assistance at the technical and
paraprofessional levels must be available to all who qualify
in order to meet more rapidly the growing demands of
technology.

8. Income support should be provided to those who need
it during training and retraining periods prior to employment.

9. Incentive payments of federal funds should be made to
local and state educational units that make the most rapid
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progress toward full employment, reducing school dropouts,
and upgrading the labor force. These payments should be
based on local rates of change and not on national criteria.

10. Contractual arrangements between local education ( and
training) agencies and private businesses should be encouraged
when this is the most inexpensive method of financing.

11. Full-time utilization of public facilities and equipment
should be a goal of the program.

12. Assessment and evaluation of the program should rest
upon a follow-up survey of students on the job after one, two,
and three years of experience and a reduction in the size of
the flow as well as of the pool.

13. There should be public review of plans andprograms by
independent advisory groups and open citizen hearings.

14. The long-range policy should provide incentive to
coordinate, consolidate, and reduce the number of agencies
and the resulting heavy overhead.

15. Incentive for greater federal, state, and local coopera-
tion should be provided.

16. The neediest person's ability to be responsive to chang-
ing manpower needs should be increased.

17. The policy should be responsive to immediate needs,
but also to future needs in terms of manpower requirements,
population patterns, and disadvantaged people.

18. The policy should be comprehensive, embracing both
prevention and correction.
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7. A WIWI Of
manpower

America's strength and affluence is basically the result of
human achievement, stemming from men's ideas and brought
into being by their experience, initiative, talents, and skills.
Thus, in a very real sense, the progress of a free society is
determined by the investment made in helping its people
discover and develop their potential.

For well over a century, this nation has invested in a suc-
cession of strategies to develop the minds and skills of its
people. Today, the effort is called "manpower development";
the strategies are called "manpower programs," supported by
"manpower legislation."

This chapter focuses on federally supported programs
which promote the development of professional, technical
subprofessional, and skilled nonprofessional manpower; why
these programs came about; and why objectives changed.

The Professions
As early as the 1860's the industrial potential of America

began to emerge and change the nature of work, especially in
agriculture and engineering. Professional competence and
skills were in demand, but the colleges and universities, tradi-
tionally confined to educating the elite, had not produced the
professional manpower needed in agriculture and engineering.

I Much of the information here has been adapted from published
reports of federal agencies responsible for leadership in manpower
development (see Tables 1 and 2) and from Levitan, Sar A., and
Mangum, Garth L. Federal Training and Work Programs in the
Sixties. Ann Arbor: Institute of Labor and Industrial Relations,
University of Michigan, 1969.
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TABLE 1. Funding Federally Supported Manpower ProgramsFiscal
Years 1961-1968 (Millions of Dollars)

1961 1962 1963 1964 1965 1966 1967 1968

DEPARTMENT
OF LABOR
U.S. Employment

Service 112 144 162 173 182 226 277 296
Bureau of Apprentice.

ship and Training 4 5 5 5 6 7 8 8
Bureau of Labor

Statistics (Man-
power Statistics) 4 5 5 6 7 8 9 9

Manpower Develop-
ment and Training
Act 70 130 397 435 421 416

DEPARTMENT
OF HEALTH,
EDU CATION,
AND WELFARE
Vocational Education 50 54 57 57 187 261 285 296
Vocational Rehabili-

tation 75 88 103 128 146 231 328 387
Adult Basic

Education 19 36 29 39

OFFICE OF
ECONOMIC
OPPORTUNITY
Neighborhood Youth

Corps 132 272 373 281
Job Corps 183 310 211 285
Work Experience

and Training 112 112 100 45
Operation

Mainstream 36 36
New Careers 36 36
Special Impact 20 20
CAP Manpower 6 28 29 30

TOTALS 245 296 402 499 1377 1926 2162 2184

Source: Departments of Labor; Health, Education, and Welfare; and Office
of Economic Opportunity.

To accommodate the new era's demand for professional man-
power in specialized fields, Congress passed the Morrill Act
of 1862. This legislation encouraged states to set up land-
grant colleges and universities by providing each state with
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TABLE 2. Summary of Federally Supported Manpower Programs, 1968

Program

Level of
Operation

Fiscal 1968
1967 Appro-

(Thou- priaiion
sands of (Millions

Agency 1 Persons) of Dollars) Services Provided
U.S. Employment
Service

USES 5,815 2 296 Recruitment, counseling, test-
ing, placement, employer ser-
vices and limited labor mar-
ket research

Vocational
Education

OE 4,823 s 296 Vocational education

Vocational
Rehabilitation

RSA 174-4 387 Medical & psychiatric as-
sistance, prosthetic devices,
skill training, education &
other services needed to en-
hance employability

Adult Bask
Education

OE 411 39 Rudimentary education

WIDTA
Institutional

Training
OJT

:Experimenta-
tion and
Demonstration

USES
OE

BWTP

MA

177 5 1 Remedial and skill training;
386 basic education

110 5 j Subsidies to employers to
cover training costs

6 30 Research and wide range of
services

NYC
In-School
Out-of-School

BWTP 446 7
172 7 f 281 Work experience including

limited counseling & some
education

New Careers BWTP 9 36 Training, subprofessional
and employment

Special Impact BWTP 6 20 Low income area investment
to improve employment op-
portunities

Operation
Mainstream

Job Corps

Work Experience

BWTP 8 36 Work experience, limited
counseling, basic education,
skill training

JC 39 a 285 Skill training, conservation
work, and basic education

APA 46 45 Work experience, including
limited supportive services
and basic education

CAP Manpower CAP NA 30 0 Any service enhancing em-
ployment & employability of
the poor
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S.111 =MO NM.

Eligibility Criteria-------
All workers but the bulk un- State Employment Security None
employed agencies

State and Local Program
Administrators or

Contractors Ai lowInces

State determined State Vocational Education Limited allowances (56,000
agencies participants in fiscal 1967)

provide $45 per month not to
exceed $350 per year for
poor youth 15-21.

Physically, mentally or "so- State Rehabilitation agencies Limited to 36 special work-
cially" handicapped shop projects in 27 states as

of July 1968. Provides $25
per week for an individual
with $10 per dependent to a
maximum of four.

Over 18 years of age State Education agencies None

Mostly unemployed, but some
upgrading
Same

Same

Public schools or skill centers
and private schools
Employers, state apprentice-
ship agencies, trade associa-
tions, unions, and nonprofit
community agencies
Public, nonprofit or private
institutionssass.,=

Department of Health, Edu-
cation and Welfare

APAAssistance
Payments
Administration

OEOffice of Education
RSARehabilitation

Services
Administration

Adult$10 above average
weekly unemployment bene-
fits in state plus $5 for each
of 4 dependents.
Youth$20 per week
None
Same as institutional

Key to Agency Abbreviations

Department of Labor

BWTPBureau of Work-
Training
Programs

MAManpower
Administration

USESU.S.
Employment
Service

Office of Economic Oppor-
tunity

CAPCommunity Action
Program

JCJob Corps

1 See Key to Agency Abbreviations.
2 Non-farm placements calendar 1967.
3 Preliminary estimate, excludes home economics students.
4 Rehabilitated during the year.
5 Enrolled during the year.
6 Some 10,000 to 50,000 persons were "involved." However, the wide variety of services

provided makes a total operational level meaningless.
7 Enrolled September 1966-August 1967.
8 As of June 1967.
9 Excludes wages paid to indigenous poor.

NANot applicable.
Source: I.evitan and Mangum, op. cit., pp. 18-19.
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14-21 years of age, family Same
income below poverty level
Mostly 16-21

$1.25 per hour
Maximum 15 hours per week
$1.25 to $1.60 an hour
Maximum 32 hours per week

Disadvantaged adults Public or nonprofit institu- Employment at minimum
tions wage

NA Public or nonprofit institu- NA
tions

Disadvantaged adult (rural Public or nonprofit institu-
area emphasis) tions

Employment at minimum
federal or prevailing local
wage

Same as NYC but school
dropout

Urban centersprivate in-
dustry and education insti-
tutions
Conservation centersDepts.
of Interior & Agriculture and
state agencies

$30 to $50 per month plus
$50 a month adjustment al-
lowance, half of which can
be allotted for family sup-
port with matching by Job
Corps

Public assistance recipients
and other needy, including
farm families with annual
income of less than $1200

Public welfare agencies, non-
profit agencies and private
employers under special
waiver

Basic needs, as defined by
state

Income below poverty Public, nonprofit or private Determined by project
threshold organizations

federal land for support of at least one college. These institu-
tions were to teach "without excluding other scientific and
classical studies . . . such branches of learning as are related
to agriculture and the mechanic arts . . . in order to promote
the liberal and practical education of the industrial classes in
the several pursuits and professions in life."

Congress then passed the Hatch Act in 1887 so that land-
grant institutions could establish agricultural experiment sta-
tions for research and for diffusing "useful and practical in-
formation on subjects connected with agriculture." Three
years later, the Second Morrill Act stipulated permanent
annual appropriations to support the institutions and the
Smith-Lever Act, passed in 1914, added agriculture and home
economics extension services.

One hundred years after the Morrill Act of 1862 this
country had land-grant institutions in the fifty states and in
Puerto Rico. Although the sixty-eight institutions account for
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only 3 percent of American colleges and universities, they
include several distinguished universities and five of the
nation's seventeen schools of veterinary medicine.

In 1963, land-grant institutions enrolled 21 percent of the
college population, awarded 20 percent of all baccalaureate
degrees, 25 percent of all master's degrees, and 40 percent
of all doctorates. The following year they conferred 74 per-
cent of all baccalaureates in agriculture, 37 percent in engineer-
ing, and 47 pcxcent in home economics.

Or the one hundredth anniversary of the Morrill Act,
Oliver C. Carmichael wrote: "Undoubtedly the scientific, tech-
nological and technical development of the past 100 years has
been largely due to the emphasis on science and technology in
American higher education which in turn stemmed largely
from the land-grant college movement."

The Morrill Act, with its modest beginning, virtually set
the pace for federal leadership and support in the development
of professional manpower. Since then, the continuing shortage
of professional manpower in the fields of education, science,
medicine, and engineering has stimulated a series of legislation
to support education and training for professional careers.
Among the most notable are the Sputnik-inspired National
Defense Education Act of 1958, the Health Professions Edu-
cational Assistance Amendments of 1965, the Education Pro-
fessions Development Act of 1967, the amendments to the
National Defense Education Act, and the Higher Education
Amendments of 1968.

Skilled and Technical Manpower
Since colleges had assumed responsibility for supplying

professional manpower, it seemed logical to expect that
eventually high schools would provide the skilled and technical
manpower needed for the nonprofessional occupations. But
no such development took place, that is, not without federal
legislation.

Pressure for vocational training, or a useful and practical
education, at the high school level reached a climax in the

2 Carmichael, Oliver C. "A Hundred Years of the Land-Grant Move-
ment." Saturday Review, April 21, 1962. p. 59.
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early 1900's. The need for skilled workers had become
critical. Although the population increased from seventy-six
million to over ninety-two million between 1900 and 1910,
too few possessed the skills or training required by the chang-
ing economy.

The National Society for the Promotion of Industrial Edu-
cation, organized in 1906, concentrated its efforts on gaining
leverage to push for passage of federal legislation.3 It favored
federal-state assistance to vocational education in secondary
schools, an idea which teetered in the balance. In 1916 voca-
tional education legislation became a "national preparedness
factor" in the training of manpower for a war effort. In this
setting, Congress passed the Vocational Education Act of
1917better known as the Smith-Hughes Actwhich Presi-
dent Wilson signed two months before America entered
World War I.

The Act authorized $7.2 million, an amount that is still
being appropriated yearly. Dominant allotments went to
vocational agriculture and home economics, but provisions
were included for training in trades and industry. Between
1917 and 1956, several other pieces of vocational education
legislation added some $40 million to the annual appropriation
of $7 million.

The George-Reed Act of 1929 added $1 million annually to
expand the agriculture and home economics program; the
George-Ellzey Act of 1934 upped the supplementary funds
to $3 million and provided additional support for trades and
industry; and the George-Dean Act of 1936 added $14 million,
authorized funds on a continuing basis, and added support for
vocational education in the distributive occupations.

World War II and the 1950's
During World War II, Congress put more than $100

million into the Vocational Education for National Defense
(VEND) program. VEND provided preemployment and
supplementary training for seven million war production
workers between 1940 and 1945, received just praise, and in-
fluenced Congress to supplant the $14 million George-Dean

In 1926 the Society became the American Vocational Association
(AVA), the leading professional organization in vocational education.
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Act with the $29 million George-Barden Act of 1946. Funds
were authorized for the same four service fields (agriculture,
home economics, trades and industry, and distributive occupa-
tions), but states were allowed greater flexibility in programs.

A more direct move toward an active manpower policy
came that same year. The Employment Act of 1946 made
the achievement of "maximum employment, production and
purchasing power" a national objective and a specific concern
of the federal government, "with the assistance and coopera-
tion of industry, agriculture, labor, and State and local govern-
ments." But in the years following, government efforts toward
its objective took the form of limited fiscal and monetary
measures to prevent recessions or stimulate business recovery.
There was little public demand for more atIrmative action.
This period of complacency and inaction about manpower
problems came to an abrupt halt in the 1950's.

The early 1950's were years of beleaguerment for voca-
tional education. The federal school-aid controversy was at
its peak, and vocational education was caught up in the argu-
ment. The Korean War began, demanded heavy spending,
and the cries for cutbacks in domestic spending grew louder.
States' righters said the government should drop the voca-
tional education program altogether; labor and business sup-
port had become lukewarm. The American Vocational Asso-
ciation rallied its allies against these forces and helped the
program to scrape through yearly congressional battles with
little damage, most of which was repaired between 1955 and
1957.

The 1958 National Defense Education Act (NDEA)
brought the first significant addition to the vocational educa-
tion program since 1917. Under Title VIII, it made funds
available for training persons for employment "as highly
skilled technicians in recognized occupations requiring scien-
tific knowledge . . . in fields necessary for the national
defense." 4

4 Congress made Title VIII of the NDEA a permanent part of the
Vocational Education Act of 1963, in recognition of the increasing need
for technical education and for trained technicians.
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The Vocational Education Act of 1963
Vocational education needed a boost forward, but it also

needed a stronger base upon which to operate and expand in
the complex space age of the sixties. On February 20, 1961,
President John F. Kennedy, in his message to Congress on
American education, recommended that a panel of consultants
be appointed to review and evaluate the current program and
submit recommendations for improving and redirecting it. The
consultants deliberated from November 1961 through No-
vember 1962 and concluded that the national program of vo-
cational education had been insensitive to economic and social
change, to labor market demands, to the impact of change on
education and education for job preparation, and to the diverse
vocational needs of various population segments.° This report
was used as a basis for drafting the Vocational Education Act
of 1963.

Passage of the 1963 Act was spurred by the high levels of
unemployment among young people. It recognized the need
for a flexible educational system which could provide pre-
vocational training, saleable skills, and work experience to
high school students. It focused on services to people without
respect to predetermined occupational groupings and, in effect,
suggested that funds would be available to take care of all
training needs except training for occupations requiring a
baccalaureate degree. The Act authorized federal funds to be
used for:

1. Training persons attending high school.
2. Preparing high school graduates or dropouts available

for full-time study for job entry.
3. Training or retraining persons in the labor market for

advancement or job stability.

6 Text adapted from Vocational EducationThe Bridge Between
Man and His Work: General Report of the Advisory Council on Voca-
tional Education. U.S. Department of Health, Education, and Welfare,
Office of Education, OE 80052. Washington, D.C.: Government
Printing Office, November 1968.

° U.S. Department of Health, Education, and Welfare, Office of
Education. Education for a Changing World of Work. Report of the
Panel of Consultants on Vocational Education. Washington, D.C.:
Government Printing Office, 1964.
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4. Developing special programs for persons with academic,
socioeconomic, or other handicaps that prevent them from
succeeding in the regular vocational education programs.

5. Supporting the ancillary services and activities needed for
teacher training and supervision, program evaluation, special
demonstration and experimental programs, development of
instructional materials, state administration and leadership,
and the conduct of periodic evaluation of all programs and
services in relation to projected manpower needs and job
opportunities.

The Advisory Council on Vocational Education reported
on the achievements and progress which the 1963 Act had
made possible, but also discovered that vocational education
programs and services under the 1963 Act had not expanded
rapidly enough to help students with special needs, the cul-
turally and economically disadvantaged in depressed rural
areas, and young people in the slum and ghetto neighbor..
hoods of large metropolitan areas.' The total of federal
vocational education funding had been entirely too small to
expand and develop programs in accordance with need. In
addition, all youth did not receive the benefits of vocational
guidance because of a lack of commitment among schools to
include vocational guidance in the total education process.
The Council's report included a comprehensive series of
recommendations for dealing with these inadequacies and
other problems and suggested that all federal vocational
legislation administered by the Office of Education be combined
into one act.

Vocational Education Amendments of 1968
The 1968 amendments to the Vocational Education Act

embodied most of the Advisory Council's recommendations.
Highest priority was given to the training and educational
needs of the rural and urban disadvantaged, the mentally and
physically handicapped, and those seeking training at the post-
secondary level. The legislation permitted great flexibility in
programs, authorizing large resources which would be at the

T Pocational EducationThe Bridge Between Man and His Work,
op. cit., p. 197.
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disposal of state and local educational agencies. It earmarked
one-third of the home economics funds for development of
special programs to improve the quality of family life in
economically depressed areas and placed stress on consumer
education in home economics curriculums. It also authorized
new and enlarged programs of combined school and work
and other promising innovations which, if fulfilled, will aid
greatly in building a bridge between school and employment.

The 1968 amendments call for profound changes in voca-
tional education. They offer the public schools great resources
with which to make the changes, but they also impose on them
equally great responsibilities for developing the vocational
and educational potential of the nation's citizens.

Manpower Development and Training Act
Early in 1961 the federal government took action to stimu-

late recovery from the recession that had begun in 1960. In
addition to monetary and fiscal measures, the government
moved to reduce social and economic waste among its human
resources.

The country had, and still has, large manpower resources
which could be drawn on to meet its manpower needs--women
who want suitable jobs, not the traditional "women's jobs"; a
greatly underutilized, and sometimes unused, work force of
Negroes, Mexican-Americans, Puerto Ricans, and American
Indians; and disadvantaged teen-agers in rural and urban areas.
The totality of wasted manpower has almost always included,
in addition to the unemployed, large numbers of people who
have given up the search for work, who no longer have will
or purpose. In addition, there are those who are confined to
the least desirable, lower paying jobs because of poor educa-
tion, poor health, and diKriminationespecially, but not ex-
clusively, racial.

The training of jobless workers in depressed areas began
under the Area Redevelopment Act of 1961. A considerably
larger undertaking was launched under the Manpower De-
velopment and Training Act (MDTA) of 1962 which aimed
at achieving full employment. Manpower programs were
charged to train persons who were unemployed because of
automation, shifts in market demand, and other economic
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changes and conditions. In addition, the programs were to
equip jobless workers with needed skills and to aid in match-
ing workers and jobs.

Since the passage of the MDTA more than one million
persons have enrolled in training programsnearly 715,000
in institutional programs, the remainder in on-the-job training
or in some combination of the two. Over 600,000 persons
have completed both institutional and on-the-job training
programs during the first six years of operation under the
MDTA. Nearly 450,000 in this group were in institutional
training, and about 85 percent of those who completed institu-
tional training obtained jobs. This degree of success is espe-
cially remarkable in that over two-thirds of those trained were
classified as disadvantaged and over one-half of this group
were school dropouts.

The Department of Health, Education, and Welfare
(HEW) and the Department of Labor share responsibility
for administering the MDTA. HEW arranges for institu-
tional training, either directly or through state agreements,
in public and private education and training institutions. It is
responsible for classroom instruction, including adequacy of
curriculums and facilities and the provision of manpower in-
structors. The Department of Labor designates the occupa-
tions for which training is to be provided and select. and refers
individuals to manpower training programs. Upon comple-
tion of training, the Department of Labor is responsible for
placement of trainees and for periodic follow-up on the em-
ployment progress of former trainees.

Changes Since 1962 and Emerging Patterns
The manpower training program has changed considerably

since 1962, though its objectiveprompt placement in jobs
remains the same. The MDTA was originally designed to
solve the paradox of high unemployment and the inability of
employers to hire workers in skill-shortage occupations. Even
with the decline in unemployment, manpower underutilization
remains highly concentrated among specific population seg-
mentsnonwhite teen-agers and adults, older workers, the
culturally underprivileged from urban slums and rural areas,
the illiterate, and the physically and mentally handicapped.
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In an attempt to make the manpower program a more effec-
tive instrument, Congress passed several amendments to meet
the complex needs of these groups. During the first year of
operation under the Manpower Development and Training
Act, Congress authorized an enlarged program of youth train-
ing because of the high rate of youth unemployment. Since
lack of education was prevalent among the hard-core un-
employed, provisions also were made for basic education.

`,Additional amendments to the MDTA in 1963, 1965, and
1966 were aimed at further increasing the effectiveness of
the program by authorizing special training programs and
services to equip the disadvantaged for employment. These
amendments led to a redirection of the program in 1966 with
a decision to concentrate 65 percent of the manpower effort
toward tilaining the disadvantaged and the other 35 percent
toward Meeting the need for trained personnel in occupations
with skill shortages.

The JOBS (Job Opportunities in the Business Sector) pro-
gram, launched in 1968, represented another new partnership
between business and the federal goverment in training and
employing disadvantaged workers. It ranks with the on-the-
job training program, established six years before by the
MDTA, as an innovative undertaking by industry and govern-
ment in the training of manpower. The JOBS program differs
from the on-the-job training program in that it (a) serves
only disadvantaged workers; (b) is targeted to the fifty
largest urban areas; (c) relies on employers to provide not
only jobs and training but also the full range of supportive
services required to help disadvantaged workers make a satis-
factory job adjustment; and (d) utilizes the services and sup-
port of businessmen to help develop and promote program
efforts. This program, spearheaded by the National Alliance
of Businessmen, reaches out to tap an unused and long-ignored
reservoir of manpower.

The Trainees
Each change in program direction has been reflected in

changes in the characteristics of enrollees. The most radical
change has been the rapidly growing proportion of disad-
vantaged persons enrolled in the institutional program. Per-
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sons classified as disadvantagedthose least likely to be
employed or, once hired, able to keep a jobconstituted 69
percent of the total institutional enrollment in 1968.

The Manpower Administration of the Department of
Labor, for manpower program purposes, defined a disad-
vantaged individual as a person having two or more of the
following characteristics: nonwhite, less than twelve grades of
education, unemployed at least fifteen weeks, under twenty-two
or over forty-five years of age, handicapped, or a public as-
sistance recipient. This definition has been changed somewhat
for current data collection purposes, chiefly to include the poor
who lack suitable employment.

Throughout the years more men than women were school
dropouts and more nonwhite than white trainees were drop-
outs. Although white trainees were less likely than nonwhite
trainees to drop out of school before graduation, they were
more likely than nonwhite trainees to drop out in pre-high-
school years. Of the 56 percent of all the white trainees who
were school dropouts, 22 percent had never entered high
school. On the other hand, although 62 percent of all the non-
white trainees were school dropouts, only 16 percent had
dropped out prior to the high school years. The trainees with
the lowest level of educational achievement were the most
likely to have been unemployed at the time of enrollment for
training (see Table 3 ) .

Nonwhite trainees increased:from just over 27 percent of all
institutional trainees in 1967 to 49 percent in 1968 (see
Table 4). They represent a much larger proportion of the
trainees than nonwhite persons are of the unemployed in the
nation's labor force.

TABLE 3

Years of School Completed

Percent of 1968
Enrollees

Unemployed at
Enrollment

Less than 9 years 86
9-11 years 83
12 years 77
Over 12 years 64

Source: Manpower Pc-Pc.rt of the President, January 1969.
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TABLE 4. Percent of Manpower Trainees with Stated Characteristics
Enrolled in Fiscal Years 1968 and 1967

Institutional On-the-job

1968 1967 1968 1967

Trainees enrolled 100 100 100 100
Dropouts from high school or grade school 60 58 50 45
Nonwhite 49 41 36 27
Unemployed 80 81 67 61
Underemployed 17 16 30 36
Public assistance recipients 13 12 5 3
Eligible for allowance 83 81 24 16
Unemployed 15 weeks or more 45 41 36 33

Source: Manpower Report of the President, January 1969.

In October 1968, Congress extended the authority for ad-
ministering the manpower training program to June 1972. At
the same time, it acted to strengthen institutional training,
giving particular attention to manpower training skills centers.
The fifty-five manpower training skills centers, recognized as a
major resource for training the unemployed and underem-
ployed, offer great promise for the speedy training of persons
in need of employment or upgrading. They also have potential
as a community-wide resource for retraining and developing
new skills.

The Role of the Schools
Progress in developing this country's human resources will

depend, in large measure, upon the educational system. Man-
power development programs impose heavy demands on edu-
cational instwtions at all levels. Given the resources, the
schools can take on these new tasks. The schools' responsibili-
ties for manpower development are threefold. The first is
essentially remedialto provide education and training for
people who lack marketable skills or are employed below their
capabilities, while job vacancies remain unfilled for lack of
qualified workers. Second, the school must give students the
best preparation for work and life. This responsibility in-
volves education at all levels, from preschool to postgraduate.
Third, schools must provide for continuing education and
updating of skills throughout the individual's working life.
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Conclusions
In assisting the unemployed to find jobs, the MDTA pro-

gram contributes not only to the welfare of the trainees and
their families but also to that of the nation. Unemployment
involves heavy costs in terms of lost productivity and purchas-
ing power, welfare payments, crime, and delinquency. Esti-
mates show that the MDTA training programs returned to
society within one year more than the total cost of these pro-
grams to the federal government.8

The War on Poverty°
In his State of the Union Message in 1964, President John-

son said: "It is, therefore, the policy of the United States to
eliminate the paradox of poverty in the midst of plenty ill
this Nation by opening to everyone the opportunity for educa-
tion and training, the opportunity to work, and the opportunity
to live in decency and dignity. . . ." Congress confirmed his
statement later that year by passing the Economic Oppor-
tunity Act, which described its intent "to mobilize the human
and financial resources of the Nation to combat poverty in
the United States."

The Job Corps
The Job Corps was created as part of the Economic Oppor-

tunity Act in order to prepare youths, aged sixteen through
twenty-one, "for the responsibility of citizenship and to in-
crease [their] employability . . . by providing them in rural
and urban residential centers with education, vocational educa-

8 All studies to date indicate that the benefits of manpower training
programs exceel their costs. For example, a recent pilot study by the
Department of Labor comparing the costs and benefits of MDTA
institutional training indicates the value of the training as a federal
investment. This study concluded that the average net federal benefit-
cost ratio, defined as the direct and indirect benefits to society (exclusive
of increased taxes paid) compared to the federal investment per trainee
was 1.78 to 1 in the first year after training. Thus, even though no
one knows how long the differential benefit may last, or whether it may
increase or decrease, the desirability of the program is clear.

9 This section draws heavily on the information compiled by Sar A.
Levitan and Garth L. Mangum, op. cit.
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tion, useful work directed toward conservation of natural
resources, and other appropriate activities." The underlying
assumption was that many youths from impoverished homes
should be removed from their home environment before they
could be rehabilitated through training and education.

Although antecedents of the Job Corps may be traced back
to the Civilian Conservation Corps (CCC) of the thirties, the
contrasts between the two institutions are significant. The
CCC was a product of the Great Depression, when deprivation
and need were widespread, and the one and one-half million
enrollees represented a broad cross section of the population.
It was terminated when the armed forces absorbed the bulk
of its clients, and acute labor shortages developed from war-
time conditions. The Job Corps, on the other hand, focuses
upon the special needs of a small minority of youths who,
because of educational deficiency and debilitating environment,
are at a competitive disadvantage in the labor market. The
CCC 'was essentially a job creation program which empha-
sized conservation work. The Job Corps stresses the needs of
the individual Corpsmenthough the work experience of en-
rollees in conservation centers is also devoted to "useful
social work."

It is difficult to estimate the size of the Job Corps' potential
clientele. In 1967, there were about one million out-of-school,
unmarried youths from poor families, most of whom were
eligible to enroll in the Job Corps. Even under ideal condi-
tions, the majority of these potential candidates might not
have been interested in residential centers or even required
such costly training. In fact, the Job Corps has had to main-
tain a continuous promotional effort to fill the available facili-
ties, which by mid-1967 could accommodate 43,000 youths.

It must be left to speculation whether the difficulties in
attracting enrollees were caused by lack of interest on the part
of potential clients, the quality of training and education
offered in the centers, or inability to "reach" the youths. In
large part, the problem may be traced to the decision of the
Job Corps administrators to stress the needs of the most
poorly educated, those who needed the Job Corps facilities
most desperately. The Job Corps could have avoided a great
deal of criticism and unfavorable publicity if the administra-
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tion had decided to attract the "cream" of the disadvantaged
youths. Whether they could have filled their quotas this way
is also open to speculation, since the expanding labor market
and armed forces provided ample opportunities in most areas
for "good," well-motivated youths. The initial negative image
of the Job Corps, which still persists, may also have hindered
recruiting. It is probable, therefore, that the Job Corps had
little attraction for youths who were able to obtain jobs on
their own.

The record of the Job Corps is clear : it tried to attract
youths who had difficulty finding employment even in a tight
labor market. Two out of every five enrollees in May 1968
had completed eight years of education or less. Actual edu-
cational achievement was much lower than the formal educa-
tion indicated and had not varied much since the second year
of the Job Corps. Reading and arithmetic comprehension for
half of the enrollees was at about the fifth-grade level. Nearly
one out of every three was unable to read a simple sentence or
solve a third-grade arithmetic problem. Three out of every
five came from broken homes and two out of every five from
families on relief (see Table 5).

Ethnic mix. A major problem of the Job Corps has been
the continued increase in the proportion of Negro and other
nonwhite enrollees, a factor which has contributed to tensions

TABLE 5. Corpsmen Characteristics as of May 1, 1968

Men
11.M.M.

Women

Total Urban Conservation

Highest grade completed (%)
3 grades or less 38 33 51 24
9-10 42 50 38 38

11-12 20 17 11 38

Median educational attainment
Reading 5.2 6.0 3.6 6.3
Arithmetic 5.2 6.3 3.6 6.1

Family (%)
Broken home 60 NA NA NA
Unemployed head of family 63 NA NA NA
Relief 39 NA NA NA.IMII

Source: Job Corps, Office of Economic Opportunity.
.1
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in the centers and to the early departure of some enrollees.
During the first year of the Job Corps, whites constituted a
majority of the enrollees. By July 1967, the ethnic distribu-
tion of enrollment was 32.3 percent Caucasian, 58.5 percent
Negro, and 9.2 percent others. The ethnic distribution did
not differ greatly according to type of center.

Even a more experienced and knowledgeable staff might
have found the problems of achieving the proper balance
between discipline and freedom of Corpsmen difficult, if not
insurmountable. Inducing southern whites, for example, to
live with Negroes in racially integrated dormitories on a
voluntary basis and motivating them to train and learn to-
gether on an equal basis would be no mean accomplishment,
even for an expert in social psychology. Few of the Job Corps
staff, at least in the early days, were fully prepared to handle
such problems. But they learned quickly; plagued by strife
and violence during the first two years, only a few racial in-
cidents in Corps centers have been recorded since then.

Program evaluation. According to a June 1968 follow-up
study of 161,000 youth who had left the Corps six, twelve,
and eighteen months before, about seven out of every ten
former Corps members are constructively occupiedin jobs
(79 percent), in school (10 percent), or in the armed forces
(11 percent). The three out of ten who were not accounted
for in these ways included many who had spent less than six
months in the program, as well as some girls who had with-
drawn from the work, force for marriage and other reasons.
Overall, unemployment was still high, but the proportion use-
fully and gainfully occupied represented a great increase over
the 44 percent who had had jobs, either full- or part-time,
before they entered the program.

Among former Corpsmen who were still unemployed,
about one out of four said the chief problem was lack of
transportation to work; another one in four said racial atti-
tudes barred him from jobs; and most of the others attributed
their failure to obtain work to lack of high school diplomas.
The Job Corps is attempting to minimize employer demands
for high school diplomas by working through the National
Alliance of Businessmen and its job-finding program for the
hard-core unemployed. At the same time, Job Corps efforts
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at general education development have been intensified; to
date, 7,000 Corpsmen have passed the high school equivalency
examination. Cooperative arrangements have also been worked
out with the Department of Labor, in which youths who
drop nut of the Job Corps are referred to the Neighborhood
Youth Corps (NYC) or MDTA training projects.

To assist Job Corps enrollees interested in employment in
the federal government, representatives of the U.S. Civil
Service Commission and other federal agencies visit Job Corps
Centers to provide counseling and guidance, including informa-
tion on recent policy changes with respect to disclosure of
arrest records. A system has been devised which will permit
each enrollee to receive consideration for federal employment
in his home city or any other location of his choice. Through
December 1968, the Department of the Interior and the
Department of Agriculture alone had hired about three
hundred Corpsmen.

Neighborhood Youth Corps
From its inception in 1964 until mid-1968, the Neighbor-

hood Youth Corps (NYC) enrolled nearly 1.6 million young
people from low-income families and placed them in varied
work activities. As a first step in overcoming handicaps to
employment, NYC youth gain genuine work experience in a
supervised work setting, thereby beginning to establish work
habits and attitudes that will stand them in good stead for
their whole working lives.

The NYC program has three separate components with
somewhat different objectivesan in-school program for
youth of high school age (not necessarily in high school
grades), an out-of-school program, and a summer program
designed to encourage high school students and dropouts to
return to school in the fall.

For the nearly 200,000 disadvantaged youth served by the
in-school program during fiscal 1968, the objective was to
make it easier to remain in school through financial assistance
earned by part-time work." In order to encourage rather than

1° It should be noted that this figure and others for "individuals served"
represent the total number enrolled in the given program during the
fiscal year, including both first-time enrollments and individuals already
in the program at the beginning of the year.
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impede continued education, in-school enrollees are limited to a
maximum of fifteen hours of work per week. The pay is
$1.25 per hour.

Wages help to cover basic necessities such as clothing and
school supplies and perhaps help out with family expenses,
thus facilitating school attendance as well as furnishing a work
incentive. For youths in poverty-stricken families financial
pressure at home may be a critical factor in deciding between
further education and immediate entry into the job market.
Low-income families are notable for their frequent disinterest
in long-range personal plans, probably because of a pervasive
feeling of futility about sustaining such plans. The availability
of the NYC program is thus a strong positive factor for school
continuation in the face of an often negative home environ-
ment. The minimal pay the enrollees receive is tangible sup-
port of their individual efforts. Furthermore, the NYCwith
its counseling services and working relationships with the U.S.
Employment Service and other government agencies, industry,
and laborgives youths guidance beyond the capability of
most poor families.

The NYC's out-of-school program served more than
160,000 disadvantaged youths in fiscal 1968. In addition to
furnishing work experience in preparation for the competitive
job market, this program encourages youths who dropped
out of high school to resume their education on either a full-
time or part-time basis. Project sponsors also refer youths,
for whom further education may be difficult, to vocational
training programs and assist them in obtaining regular jobs.
Besides paid work up to forty hours per week, out-of-school
programs provide supportive services, including remedial edu-
cation, counseling, and medical assistance. Compensation for
time spent receiving supportive services, within the forty-hour
workweek, is a new and important feature of the program.
It is designed to overcome resistance to participation in sup-
portive activities on the trainees' own time.

The out-of-school program has a relatively small Work-
Training in Industry segment, in which sixty-six private firms
participate. The six hundred enrollees in this program are paid
by the employer, who is reimbursed by the NYC for part of the
training costs. As in other NYC out-of-school job arrange-
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ments, the enrollees' workweek may be adjusted to include
time for supportive services. The counseling and remedial
education provided by NYC builds a foundation for future
work, training, or educational experiences.

Like the in-school program, the summer NYC program
bolsters youngsters' financial resources to help them to con-
tinue their schooling in the fall. During the summer of 1968,
364,000 boys and girls across the country performed many
different tasks. They worked in beautification projects; im-
provement and maintenance of school buildings, parks, and
recreation facilities; and with young children in Head Start
projects and in Operation CHAMP, a summer recreation pro-
gram for children and teen-agers sponsored by the NYC, the
President's Council on Physical Fitness and Sports, and the
Office of Economic Opportunity.

Several program changes have facilitated recruitment and
swelled the number of NYC enrollees. One change made by
the 1966 amendments to the Economic Opportunity Act ex-
tended the scope of the in-school program, qualifying students
in grades 9 through 12. Transportation to and from work sites
was also authorizeda matter of particular importance in
rural areas. It is highly important that the NYC succeed in
helping youth from the ranks of school dropouts and poor
families, many of whom would otherwise be likely to continue
the cycle of poverty. More than one-fourth of all enrollees
are en welfare rolls or from families receiving public as-
sistance.

A recent in-depth study of 2,000 youths formerly enrolled
in the NYC out-of-school program found that, on the average,
this group did not have a significantly better employment
situation than a control group of non-NYC enrollees, nor did
they return to school in larger proportions. Nevertheless, the
overwhelming majority of participants expressed satisfaction
with their work experience while in the NYC. The findings
suggested that the program be bolstered with closer links be-
tween training and real jobs, more effective techniques for
motivating return to school, and possibly more emphasis on
remedial education. Some fundamental restructuring of the
program along these lines is in process.
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Furthermore, it is necessary to look beyond the statistical
averages, which often conceal highly important accomplish-
ments. Many individual projects have a high success rate in
terms of enrollees returning to school, entering vocational
training, or going to work in steady jobs. There have been
instances where college potential has been identified, and the
NYC counseling staff has steered a few enrollees into college
preparatory courses.

Moreover, many cities have credited the NYC with de-
creases in juvenile crime rates. In San Antonio the rate
dropped 12.6 percent in the low-income area where the NYC
was operating, while climbing 5.5 percent in the higher-income
sections. A juvenile court judge in Dayton credited the NYC
with a 30 percent drop in juvenile crimes in 1967. A Los
Angeles newspaper reported that only 1 percent of 2,000
enrollees had been convicted of crime since joining the project,
although 50 percent had criminal records.

Changes Since 1963
Amendments to the Economic Opportunity Act in 1965,

1966, and 1967 made significant changes in the Neighborhood
Youth Corps, authorizing programs to provide part-time
employment and on-the-job training for young people from
low-income families. In addition, these programs were to
make maximum use of programs operating under the Man-
power Development and Training A ct, as amended, and the
Vocational Education Act of 1963. Later amendments to
the Economic Opportunity Act defined the objectives of the
Job Corps more explicitly, added programs known as Opera-
tion Mainstream, New Careers, and Special Impact, and
emphasized coordination and consolidation of these programs
in specific areas.

The 1962 Amendments to the Social Security Act
The 1962 Amendments to the Social Security Act were

designed to ease public criticism of relief given to persons able
to work and to create work-relief projects to help train relief
recipients for jobs. In other words, these amendments intro-
duced the concept of rehabilitation by establishing a Com-
munity Work and Training Program for persons eighteen
years or older who received assistance from the Aid to Fami-
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lies with Dependent Children Program. The objective was
to instill better work habits in enrollees in order to enable
them to get and hold a job.

Under Title V of the Economic Opportunity Act of 1964,
this concept was expanded and the program was made a part
of the "war on poverty." The Work-Experience Program (as
it was then called) served not only those on welfare but also
other needy persons who would have been eligible for public
assistance except for certain technical problems. The focus
continued to be on unemployed adults, primarily the parents
of dependent children.

The Work-Experience and Training Program, as it was
renamed in 1966, had an enrollment of about 85,000 during
that fiscal year. Subsequently, enrollments dropped somewhat
because of reductions in funding. At its peak, the program
reached only a very small proportion of all persons on welfare
rolls.

The Work Incentive Program (WIN), a comprehensive
manpower program designed to really break the cycle of
poverty for public assistance recipients, was made mandatory
in 1967 (Title IV, Social Security Act, as amended). The
WIN program is administered jointly by the Department of
Labor and the Department of Health, Education, and Wel-
fare through state agencies. Its national goal is to restore
to economic independence all employable persons sixteen years
of age and over in families receiving Aid to Families with
Dependent Children.

All states were required to enter the WIN program by
July 1, 1969; only fifteen states were still operating Title V
projects beyond the end of 1968. Under WIN, the enrollee
retains his welfare status, until he proves his ability to suc-
ceed in the regular job market. Furthermore, although WIN
began with a limited appropriation, the authorizing legislation
is open-ended with respect to client referrals. Referrals by
welfare agencies to WIN manpower services proceed under
three priorities.

Priority I is for persons who can be identified as job-ready
when their case is first reviewed. Intensive efforts are made
to find them suitable jobs or on-the-job training opportunities
and to provide the supportive services needed to keep them
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on the job; allowing participants to retain a considerable part
of their earnings (the first $30 of their earnings per month,
plus 30 percent of all additional earnings) without affecting
their welfare benefits furnishes an incentive to work.

Priority II is for those who are not job-ready but can he
made so through work orientation, basic education, skill train-
ing, and work experience. After this intensive efforts are made
to persuade employers to hire these individuals, and services
are provided to ensure their retention on the job. During the
training period, $30 per month is added to welfare benefits
as a training incentive.

Priority III enrollees are judged not ready even for the
kinds of services provided for the priority II group. For these
people, special work projects are arranged with public or
private nonprofit agencies. Their potential for training and
regular employment is reassessed at three-month intervals, and
at each reassessment they may move into the priority II or I
group. Priority III enrollees are guaranteed a total income
equal to their public assistance grants, plus 20 percent of their
wages.

The $10 million appropriation in fiscal 1968 funded WIN
programs for 8,200 enrollees in eleven states. The $118
million appropriation in fiscal 1969 provided for an estimated
100,000 enrollees and child day-care services for a limited
number of enrollees.

The federal government is the nation's largest employer of
WIN graduates. Operating under guidelines issued by the
U.S. Civil Service Commission, federal agencies are to employ
person who complete training in WIN programs and serve
as hosts to program enrollees who need work experience to
develop skills for employment. From November 1965
through September 1968, federal agencies provided more than
two and one-half million hours of work experience and train-
ing to enrollees under the Work-Experience and Training and
Work Incentive Programs.

Vocational Rehabilitation"
The vocational rehabilitation program began as an adjunct

to vocational education, sharing with the latter a common

11 Levitan and Mangum, 0. cit.
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coauthor and a similar method of financing. The Smith-Fess
Act of 1920 added moneys for training the industrially dis-
abled to the matching grants for vocational education begun
under the Smith-Hughes Act of 1917. However, the inaugura-
tion of rehabilitation services for disabled veterans at the end
of World War I was impetus for federal support of rehabilita-
tion efforts already under way in several states.

The program at first operated under the independent Vo-
cational Education Board and later under the Education Divi-
sion of the Department of the Interior. It maintained a pre-
carious existence during the 1920's but during the 1930's
managed to shift its image to that of a relief program, ever
escaping the early economy measures of the Roosevelt ad-
ministration." When the Federal Security Agency was estab-
lished in 1939, the vocational rehabilitation program was
transferred to it, along with most other New Deal social
service programs.

Financial support remained limited to training the physically
disabled, with no provision for medical or other services.
Some states provided medical care, supportive services, and
subsistence funds but, lacking federal support, these declined
as a proportion of all rehabilitation expenditures from 13.7
percent in 1922 to 4.4 percent in 1938. As a result, those states
most involved in rehabilitation efforts demanded unshackling
from the federal vocational education program and the
broadening of federal support.

War production manpower shortages and disabled returning
veterans focused new attention on vocational rehabilitation
early in World War II. Efforts to consolidate both veteran
and civilian rehabilitation programs under a common juris-
diction were unsuccessful. However, out of these debates
came the LaFollette-Barden Act of 1943, which established
the current vocational rehabilitation program. The federal
tie to vocational education was severed, and an independent
Office of Vocational Rehabilitation (OVR) was organized
in the Federal Security Agency.

Client eligibility was expanded to include the blind and
mentally handicapped. Rehabilitation services were to include

12 Obermann, C. Esco. A History of Vocational Rehabilitation in
America. Minneapolis, Minn.: T. S. Denison & Co., 1965. pp. 240-42.
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medical restoration and all services necessary to return the
disabled to remunerative employment. Rehabilitation clinics
and cooperative rehabilitation activities were established to
help meet the manpower needs of defense industries. The
number of rehabilitated clients nearly doubeld from 22,000
to 43,000 in one year (see Table 6). In the process, the
country became more aware of its large disabled population
and the shortages of rehabilitation personnel to provide the
needed services.

General sympathy for the disabled and bipartisan support
for vocational rehabilitation was sufficient not only to protect
it from the cutbacks in social service activities in the 1960's,
but also to bring it major expansion during that period as
well. The 1954 amendments authorized a strong research
program and federal grants for university support and indi-

TABLE 6. Number of Persons Served and Rehabilitated by State
Vocational Rehabilitation Agencies in the United States

(Selected Fiscal Years)
Amol.

Year Served Rehabilitated

1921 NA 523
1930 NA 4,605
1940 65,624 11,890
1942 91,572 21,757
1943 129,207 42,618
1945 161,050 41,925
1950 225,724 59,597
1954 211,219 55,825
1955 209,039 57,981
1956 221,128 65,640
1957 238,582 70,940
1958 258,444 74,317
1959 280,384 80,739
1960 297,950 88,275
1961 320,963 92,501
1962 345,635 102,377
1963 368,696 110,136
1964 399,852 119,708
1965 441,332 134,859
1966 499,464 154,279
1967 569,907 173,594

Source: Department of Health, Education, and Welfare, Rehabilitation Services
Administration,
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vidual fellowships to train professional rehabilitation per-
sonnel.

Recent legislative treatment of the vocational rehabilitation
program reflects both the growing public concern for those
handicapped in competing for jobs and successful efforts on the
part of the program to build political support. This develop-
ment of a firm political base has been particularly successful
under the direction of Mary E. Switzer, who became director
of the OVR in 1951, commissioner of vocational rehabilitation
in 1963, and administrator of the newly created Social and
Rehabilitation Service (SRS) in August 1967.

It is, of course, difficult to be against rehabilitating the
physically and mentally handicapped. But the Vocational Re-
habilitation Administration has established a reputation for
competent administration and skirted the troublesome federal-
state relations issue by giving the bulk of its money to the
states in largely unfettered grants. But these are more ways of
avoiding criticism than of fostering aggressive support. On
the more positive side, the federal agency, as well as state
agencies, have cemented relationships with universities through
research, fellowship, and training grants. Support for research
on medical restoration has developed friends in medical circles.

The National Rehabilitation Association functions as an
effective spokesman for a broad range of vocational rehabilita-
tion agencies and groups, both public and private. The Asso-
ciation has been deeply involved in legislative activities and
often acts as liaison between Congress and the rehabilitation
groups. It provides technical expertise in the development of
legislation, organizes grass roots support, arid maintains
relations between the states, the Congress, and the federal
agency. National associations of sheltered workshops and
volunteer rehabilitation facilities have also won federal sup-
port for their activities and have become strong supporters of
the vocational rehabilitation program.

In addition to engendering widespread support with no
entrenched opposition, the agency continues to effectively ex-
ploit current public policy emphasis. Miss Switzer sees a
definite pattern in the evolution of social philosophy and has
chosen to ride with it: "Vocation Rehabilitation, like many
other aspects of human affairs, has evolved through three
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stages of public attitudescompassion without action, fol-
lowed by willingness to act for economic reasons, followed by
willingness to act for social reasons."' In response, the
agency developed cost-benefit analysis as a political argument
before other agencies had begun to experiment with it as a
management tool. Vocational rehabilitation expenditures are
never spoken of as costs but as high-return investments. Tradi-
tionally the argument has been not that rehabilitation makes
people happier but that it makes them self-supporting.

In keeping with the times, emphasis shifted from economics
to humanitarianism in 1965. Amendments that year contained
four major provisions : (a) liberalization of federal financing
and case service eligibility, (b) federal support for the new
construction of workshops and other rehabilitation facilities,
(c) an intramural research activity including a data-processing
facility, and (d) a concerted program for the removal of
architectural barriers to the handicapped. However, voca-
tional rehabilitation's contribution to the "war on poverty"
was a predominant theme in the hearings and floor debate on
the bill. Eighty percent of entering vocational rehabilitation
clients are reported to be poor because they had no income
when they applied for services. Supporters within and out-
side the agency suggested reassignment of the total antipoverty
effort. Such inveterate economizers as Congressman H. R.
Gross suggested expansion of vocational rehabilitation as a
"proven antipoverty program instead of pouring money into
new untried programs." Final passage of the legislation was
achieved by a standing vote in the House and a similar show of
unanimity in the Senate.

The 1965 amendments changed the matching ratio for the
basic support of state rehabili`ation activities from between
50 and 70 percent to a 75 percent federal share and resulted
in a doubling of federal expenditures in the following two years
(see Table 7). Innovation grants were added with 90 percent
federal support in the first three years to encourage develop-
ment of techniques not previously used in the state. Also
provided were 90-percent-supported expansion grants to en-
courage an increase in the number of rehabilitants receiving

13 Switzer, Mary E. "Rehabilitation a Decade Hence." Rehabilitation
Record 5: 19; July-August 1964.
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current services. Private nonprofit as well as public rehabilita-
tion groups were made eligible for the latter program. Full
federal financing was provided for planning grants for the
development of statewide comprehensive plans. The 1954
federally financed training grants and individual trainee fellow-
ships for development of professional rehabilitation personnel
were also expanded. The 1965 amendments also provided for
the first authorization of moneys to construct new rehabilita-
tion facilities and workshops. Grants were also made available
for initial staffing or to upgrade existing staffs.

The work of the National Commission on Architectural
Barriers is a further indication of the many-sided attack by
vocational rehabilitation on the problems of the handicapped.
The Commission's coordinated public relations program is de-
signed to make architects and builders aware of the special
needs of the handicapped. It provides technical assistance to
ensure the handicapped of ready building access and the use
of drinking fountains, telephone booths, and other public
facilities. Efforts are also being made to obtain official action
through legislation or state and local building code revisions to
achieve necessary reforms in architectural planning.

The amendments of 1967 and 1968 authorized federal
funds to be used for vocational rehabilitation of handicapped
individuals who are both deaf and blind and authorized the
training of professional and allied personnel needed to pro-
vide specialized services to the deaf-blind.

For more than thirty years, the Rehabilitation Services
Administration of the Social and Rehabilitation Service has
administered the Randolph Sheppard Vending Stand Act,
passed in 1936. Under this Act blind persons are given prefer-
ence to operate vending stands on federal and other property.
In 1968 there were 2,920 stands on federal and private prop-
erty, providing employment for 3,259 operators. These
operators averaged $5,580 in annual earnings.

The 1968 amendments added a grants program which
allows contracts or jointly financed cooperative arrangements
with employers and organizations for projects to prepare
handicapped people for employment in the competitive labor
markets.
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Other new programs include projects to recruit and train
manpower, including the handicapped, for careers in rehabilita-
tion; grants to public, private, and rehabilitation agencies to
encourage development of special programs to recruit and
train handicapped individuals for career jobs in health, wel-
fare, public safety, and law enforcement; and a program to
help the disadvantaged, including those without physical or
mental disabilities but with employment handicaps as a result
of environmental deprivation.

The rehabilitation process has proved its ability to serve
the physically and mentally handicapped. This same process
appears applicable to the new dimension of the program
helping the economically and socially handicapped to become
employable. During fiscal year 1968 alone, 208,000 handi-
capped individuals were rehabilitated, compared with only
110,000 in 1963. This is particularly noteworthy since over
one-fourth of all rehabilitants are classified as mentally ill or
mentally retarded, about double the proportion of five years
ago.

Federal-state vocational rehabilitation services are aimed at :
1. Handicapped youth in school rehabilitation programs.
2. The mentally retarded, through the public schools and

their speci..1 education components.
3. Public offenders and juvenile delinquents, through inte-

gration of vocational rehabilitation services with the rehabili-
tation services of correctional institutions.

4. The mentally ill, through integration of state hospital
services with local rehabilitation agency services.

5. Alcoholics, beneficiaries of Social Security Disability In-
surance, disabled public assistance recipients, selective service
medical rejectees, and target areas of highly concentrated
social and economic need.

Vocational rehabilitation has demonstrated that many with
serious physical and mental handicaps can be made economically
self-supporting by intensive services and a favorable public
and employer reaction and that the rehabilitation effort pays
off in both economic and humanitarian terms. It suggests that
the same could be true with the most seriously socially and
environmentally handicapped. It also demonstrates that even
a proven payoff and an apparent federal willingness to supply
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large amounts of matching funds cannot attract support for
services for more than a fraction of those eligible.

The Federal-State Employment Service
The preamble of the Constitution contains the philosophical

basis for the existence of the U.S. Employment Service which
has been renamed the U.S. Training and Employment Service
(USTES). According to the preamble, one of the purposes
for establishing the federal government was to promote the
general welfare, and failure to develop and use properly its
human resources has a negative influence on the "general
welfare." The Federal-State Employment Service system has
as its major function the facilitation of the employment
process for all workers and employees who seek its assistance.

Therefore, fundamental to all federal manpower develop-
ment efforts is the conviction that maximum use must be made
of the Federal-State Employment Service system. Its re-
sourcesa national network of state and local offices and
trained manpower staffare unmatched and make the Em-
ployment Service the logical agent for local implementation
of national manpower policy. However, in order to fulfill
this role the Service has undergone basic changes to redefine
its place in a changing economy.

In the drive to achieve full utilization of the nation's unused
or underutilized manpower resources, ever-increasing demands
have been placed on the Employment Service at all levels
federal, state, and local. During the 1960's the list of new
legislation passed in which the Employment Service had a role
is indeed formidable. In addition to the basic legislation
authorizing employment and training programs, such new
legislation as the Farm Labor Contractor Registration Act
of 1964, the Civil Rights Act of 1964, the 1965 amendments
to the Immigration and Nationality Act, and the Veterans
Readjustment Benefit Act of 1966 have added heavily to
Employment Service responsibilities.

Before 1962, the Employment Service functioned prim9rily
as a labor exchange and as administrator of the work tests for
unemployment insurance claimants. The agency was limited
in its placement functions by the types and numbers of jobs
offered by employers and listed voluntarily with the local office,
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and by the workers and unemployment insurance applicants
who found their own way to the office. Today, its role is no
longer limited to job placement but has been broadened to
include identification of people who need employment assist-
ance, improvement of the labor exchange in matching people
to jobs, and development of an employment structure that is
free from discrimination and artificial hiring requirements.

To deal with these varied functions, funds for the Federal-
State Employment Service more than doubled over the five-
year period from June 1963 to June 1968 (from $153 million
to $341 million), and the number of local offices increased
by nearly one-fourth (to 2,147).

The State Employment Service agencies first moved toward
reorientation when, under the Area Redevelopment Act of
1961, they assumed new responsibilities which included careful
surveying of area training needs, development of training
proposals, the selection and referral of individuals for train-
ing, and placement of these individuals after they were trained.
In 1962, with the passage of the Manpower Development and
Training Act, the role of the Employment Service was further
expanded. In 1966, after a searching analysis of responsibili-
ties for meeting the manpower needs of the country, the
Employment Service developed the Human Resources De-
velopment (HRD) conceptthe most significant change in
the orientation of the public Employment Service during recent
years.

Begun on a demonstration basis in Chicago in 1965 and
adopted as a basic part of Employment Service operations in
1966, the Human Resources Development concept is ad-
dressed directly to the most critical present and prospective
manpower problemthat of hard-core unemployment and
underemployment in urban slums. The implementation of the
HRD concept brings together all Employment Service efforts
to serve individuals in the various groups that have difficulty
in obtaining suitable employment, i.e., youth, older workers,
handicapped, members of minority groups, hard-core unem-
ployed, and the urban and rural poor.

The HRD concept recognizes that active efforts to seek out
the disadvantaged must be made. The background of aliena-
tion and discouragement characteristic of slum residents often
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means that those who need help most will not seek it, even if
they know it is availableand many do not. HRD therefore
starts with an effort to identify and reach out to those most
in need of employment services through new avenues, including
the use of community workers, staff in small neighborhood
centers, and mobile units. Wherever possible, individuals who
reside in the community to be served, or who are representa-
tives of the groups to be served, are utilized in these out-
reach efforts.

A second basic premise of HRD is the belief that people
who are disadvantaged need special kinds of services to help
them prepare for and adjust to the modern world of work.
These services include special counseling and testing, instruc-
tion on the requirements of a regular work situation, referral
to occupational training, and continuing contact with the
worker after he is employed to help him adjust to his new
work environment. A team approach to assisting workers is
presently being introduced, using counselors, coaches, and
other trained Employment Service personnel. This approach
provides continuity in carrying out the individually tailored
plan which is developed for each of the HRD clients to chart
his progress from unemployment to a job situation which
matches his interests and capabilities. In addition, special
efforts are made to obtain employers' cooperation in hiring
these disadvantaged workers.

Direct linkage with the outreach efforts of other com-
munity action, welfare, and education agencies and neighbor-
hood programs is an integral part of HRD. For example,
Employment Service personnel are stationed in community
action agency neighborhood centers and in other accessible
locations.

Human Resources Development is not itself a program
but provides the rationale and methodology for Employment
Service participation in a number of programs. The new
HRD approach has enabled the Employment Service to be-
come the deliverer of manpower services to urban and rural
slum areas in the Concentrated Employment Program (CEP).
Area residents are being recruited as community service
trainees on the employment offices' own staffs, in order to
provide a bridge to the target communities and, it is hoped,
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give convincing evidence to these communities that the Em-
ployment Service has a true commitment to serve their best
interest. Maintaining contact with private employers through
the JOBS program and other, more traditional channels also
enables the Employment Service to provide necessary linkages
in the employability-employment process.

In addition to the Concentrated Employment Program a
major operating base for the HRD concept is the network of
centers which has evolved from the Youth Opportunity Center
(YOC) program. The YOC program was initiated in 1964
in response to the growing concern about youth unemployment.
The national network of centers has now been expanded to
provide services to the disadvantaged of all ages.

The Employment Service's concern with youth is based on
more than twenty-five years of service in many of the nation's
school systems. The cooperative schools program, designed
to assist youth in the transition from school to employment,
was developed voluntarily by the staff of local schools and
local Employment Service offices to supplement school guidance
programs. It provides placement and employment counseling
services to seniors entering the job market and to school
dropouts, with the objective of helping them find suitable
jobs. During the 1966-67 school year, local employment offices
served nearly 10,000 high schools, close to one-half of all the
high schools in the country.

Working with school officials in inner cities, small towns,
and rural areas, the Employment Service is now reorienting
its cooperative schools program in line with HRD objectives.
Emphasis will be on providing employment assistance to actual
and potential dropouts as well as to high school seniors and
recent graduates who, because of unequal educational oppor-
tunity, are inadequately prepared to bridge the gap between
school and work.

The expansion and transformation of the Employment
Service have not been accomplished without problems. The
Employment Service has struggled through major difficulties
occasioned by local differences in both needs and program
approaches, delayed legislative action on funding, and different
program demands and priorities from the national offices of
the various federal agencies seeking to carry out the pro-
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grams required of them under different pieces of legislation.
Inadequate staffing, the rigidities of state merit systems, and
the slow development of rapport with minority groups in many
states have also contributed to the problems of growth and
readjustment.

Under the Wagner-Peyser Act no groups or individuals
may be denied the services of the public employment offices.
Furthermore, nearly all services applicable to one group are
needed to some degree by other groups. One of the greatest
difficulties of the Employment Service has been how to stretch
its limited staff resources to meet the needs of residents of
depressed rural areas and urban ghettos; of unemployed and
underemployed persons; of employed applicants who expect
to be laid off; of jobseekers who meet the criteria of disad-
vantaged and those who do not; of veterans and nonveterans.

State Employment Service agencies hope to alleviate some
of their staffing problems and at the same time provide job
opportunities for the unemployed and underemployed through
the TIMS (Training in Manpower Services) program, which
was developed to help staff priority manpower programs with
newly trained people who were previously unemployed or
underemployed. TIMS guidelines call for recruitment of
people who live in the community to be served, waiver of
written merit system examinations as a selection requirement,
establishment of a career ladder of preprofessional job clas-
sifications, and a firm commitment on the part of the state
agencies to hire those who satisfactorily complete the training.
Six TIMS programs are underway, and a number of states
are considering this kind of training to help staff their man-
power programs.

As the development of a national manpower policy moves
into the next phase, the Federal-State Employment Service
strengthened by the addition of new manpower tools and with
increasing ability to respond to local needscan assume an
even larger role in the implementation of manpower programs.

Adult Basic Education
About 17 million Americans eighteen years of age and over

have less than eight years of formal schooling. They repre-
sent 13 percent of the population in this age group. A large
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majority of these individuals are still of working age : two
out of every three are under 65, and one out of every four is
under 45 years of agc .14

The Adult Basic Education (ABE) Program, initially
authorized by the Economic Opportunity Act of 1964, repre-
sents a national effort to remedy the education deficiencies
which limit the employment opportunities of this large seg-
ment of the population. The program is now administered by
the U.S. Office of Education under the Adult Education Act of
1966. It operates through state departments of education
and, mainly, local public school systems, although private
nonprofit educational agencies may also apply to the states for
funds for local programs. Classes are offered free of charge
to undereducated adults and are now available in all states,
the District of Columbia, and several territories.

Adult basic education can take place almost anywhere. The
principal concern is to bring education to the people wherever
they arein homes, churches, union halls, hospitals, cr prisons.
Formal adult learning centers have been established in school
buildings in a number of areas, but many basic education
classes are conducted in open-air settings of migrant labor
camps and Indian reservations.

Subject matter usually has to do with occupational, social,
or family activities. Reading, writing, arithmetic, speaking
English, and other fundamentals come first, followed by
practical instruction in such down-to-earth matters as answer-
ing an advertisement by telephone, using the classified tele-
phone directory for job leads, and making out an application
blank. The curriculum may include consumer education, home
and family life, and other subjects necessary to carry out adult
responsibilities. Television and radio are used as instructional
aids; in one case, a traveling language laboratory is bringing
advanced instructional techniques to Spanish and American
Indian settlements where English is unknown.

ABE students are as ethnically varied as America itself
white, black, Oriental, Mexican-American, American Indian,
Puerto Rican. More are married than not, and nearly half
are the heads of families or the main wage earners, though

14 Manpower Report of the President, including a Report on Man-
power Requirements, Resources, Utilization, and Training, January
1969'1p. 80.
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the wages they earn are usually minimal (more than half the
ABE students recently surveyed reported annual incomes be-
low the $3,000 poverty line). One out of five was on public
assistance.

Altogether, 1.3 million peoplenearly two-thirds of them
under forty-five years of agehave been reached by the ABE
program in the past four years. Though nearly one-fifth re-
ported that they had nine to eleven years of formal education,
their actual educational accomplishment was below the eighth
grade as required for participation in the program. One out of
every five enrollees had never gone beyond the third grade.

Most of the people in the program enrolled without a
definite occupational goal in mind, seeking simply to better
their education. However, about 10,000 each year go into
job training under the manpower training programs. The
Adult Basic Education Program thus supplements the more
limited MDTA provision for remedial education for those
who need this extra help in order to profit from occupational
training.

Efforts have been underway to strengthen the program.
Training institutes have been held for teachers and administra-
tors, chiefly in summer sessions at colleges and universities
across the country, to acquaint them with the special problems
of the disadvantaged and to improve their techniques for
teaching this group. Several demonstration projects also have
been sponsored by the Office of Education to aid in developing
new and more effective teaching methods and materials. Other
special projects aim at recruiting and enrolling the under-
educated, the hard-to-reach and hard-to-teach, in remedial
education and job training programs.

The level of funciing for the ABE program will largely de-
termine the pace of progress in eliminating adult illiteracy in
the United States. Since fiscal 1965, Congress has appro-
priated nearly $109 million for this program. Annual appro-
priations have more than doubled during the past four years:
in fiscal 1965, the appropriation was $19 million; for fiscal
1968, nearly $39 million. However, the scale of program
operations is still far be'ow that required to quickly reduce
the educational deficiencies which now contribute so heavily
to the national problems of poverty and hard-core un-
employment.
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S. A Manpower \
Development Approach

Emerging Trends
During the 1960's certain trends were evident from the

standpoint of a national manpower policy:
1. The trend toward making manpower policy synonymous

with programs for the unemployed and the disadvantaged.
2. The trend toward sole concern for the pool of disad-

vantaged and little concern for the prevention of the causes of
unemployment and individual failure.

3. The institutionalization of emergency measures into
permanent operating programs funded solely by the federal
government.

4. Failure to recognize lack of education as the root cause
of individual failure and the substitution of job skills as a cor-
rective at a time when technology has been moving the nation
and the work force in precisely opposite directions.

5. A practice of isolating the administration of federal
programs from other levels of government to the degree that
the federal government is seen by many as having sole re-
sponsibility for the disadvantaged.

6. A trend to respond only to the crises and not to the long-
term need of rebuilding and restructuring established institu-
tions to reduce the flow into the pool of disadvantaged.

7. A practice of noninvolvement of state or local officials
in the planning of federal legislation and administrative regu-
lations until the legislation or regulations have been fixed, with
the force and effect of law.

8. A trend to reduce the pressure for state and local re-
sponse to their responsibilities for the disadvantaged.



9. A trend to force a partnership between the federal
government and business rather than to encourage a state
and local partnership with individual employers.

10. A trend toward establishing a system, rather than
developing a plan, for coordination and supplementation. The
core of this problem is in the bureaucratic establishment at the
federal level where cooperation is penalized and incentives for
separation are provided by appropriations.

Funding and Legislation
In general, budget requests have tended to become institu-

tionalized in proposed legislation. Support for remedial man-
power training has been an administration priority during this
decade, with little thought given to prevention. However,
Congress has promoted both vocational education and man-
power training, as shown by passage of the Vocational Educa-
tion Amendments of 1968 and the budget increases voted for
both vocational education and manpower training in fiscal
year 1970.

Appropriations for vocational education stabilized shortly
after an initial small increase when the Vocational Education
Act of 1963 was put into effect in fiscal year 1965. Between
1966 and 1969, appropriations varied by no more than $32
million over the 1966 level, reaching in 1969 a figure only
about $13 million above 1966. Budget requests usually came
close to final appropriations, since authorization levels were
so low.

During this same period, the states responded swiftly to
the additional funds provided under the 1963 act. While only
a 50-50 matching effort by the states was required to meet
federal funding requirements, most states overmatched the
federal dollar by large amounts and continued to increase
expenditures for vocational education in spite of spiraling
state and local taxes and the uncertainty of federal appro-
priations.

In October 1968, Congress passed the Vocational Education
Amendments of 1968, authorizing basic grants of $2.9 billion
to the states for the first five years of operation. Parts of the
act have separate authorizations for exemplary programs
and projects, cooperative education, consumer and homemak-
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ing education, residential schools, and work-study. The
amendments placed high priority on meeting crucial needs and
provided stiff requirements to ensure that efforts to help the
disadvantaged would be made: 15 percent of the basic grant
allotment must be spent on the disadvantaged, 15 percent on
postsecondary programs, and 10 percent on the handicapped.

Thy 1970 budget request of $279 million was considerably
lower than authorizations provided in the Vocational Educa-
tion Amendments of 1968, but it did represent an increase of
about $31 million over the previous year's request and ap-
propriation. The administration decided to include vocational
education in budgetary restrictions to reduce inflation, but the
House, responding to mail from concerned citizens, passed
an allowance of $488 million, almost doubling the 1969 appro-
priation of $248 million. This indicates the obligation House
members felt concerning the Vocational Education Amend-
ments of 1968, which authorized up to $565 million in basic
grants in 1970, as well as Congressional support of the
strongly expressed demand to increase funding for manpower
development through public education. The Senate also in-
creased appropriations for vocational education.

Administration support of vocational education has been
limited to minor increases. The conflict of philosophy between
present manpower legislation and vocational education centers
on delivery systems. While vocational education is primarily
a decentralized program administered through states and
thus subject to Congressional influence and control, manpower
training programs are more centralized, requiring direct
federal decision by the executive branch.

Comparison of the vocational education budget with those
of the Manpower Development and Training Act and the
training programs under the Economic Opportunity Act shows
that during the 1960's the executive branch has generally
supported manpower training more than vocational education.
In a year in which much concern was expressed about the effect
of additional expenditures on inflation, the federal budget
request for the Manpower Development and Training Act
increased almost $290 million over the previous year's ap-
propriation. Most of this increase will go to on-the-job train-
ing programs in JOBS and CEP. Total requests amounted
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to $689 million for 1970, as compared with $279 million for
vocational education.

The 1970 projections for JOBS and CEP came to $316
million, leaving the states only $208 million with which to
conduct their MDTA training programs. Since about 60 per-
cent of the $160 million allocated for institutional training
under MDTA goes to the state employment services for the
payment of allowances to trainees, the institutional programs
were reduced relative to on-the-job training.

General trends in MDTA budgets include increased support
for on-the-job training programs and for subsidizing employ-
ers who provide basic education as well as job skill training.
During the mid-1960's policy was redirected from serving the
less disadvantagedthose who were motivated and willing to
learn and work but who were lacking in skills and opportunity
to providing manpower training for the hard-core disad-
vantaged, the functionally illiterate, and the alienated.

The actual programs which were promoted in redirecting
MDTA, however, reduced emphasis on institutional educa-
tion programs and gave greater priority to on-the-job training,
which is lower in initial cost and guarantees an entry job but
which gives no guarantee of continued employment if job skills
shift. The proof lies in the fact that the number of people
in the pool of disadvantaged remains about the same.

The hard-core disadvantaged frequently need basic educa-
tion before they are able to accept skill training. Difficulties
experienced by many employers in training disadvantaged
people has led to federal subsidies to employers for locating
plants near slums and for hiring and training the disad-
vantaged, including providing them with a basic education.
Although this is a good program, the flow of disadvantaged
to the pool has not been reduced.

Both vocational education and MDTA appropriations show
a pattern of initial rise to a level maintained from 1966
through 1969, then great increases provided in the House
allowance for fiscal year 1970. The budget request, however,
varied considerably for 1970, with vocational education rising
only slightly, while manpower training increased by about
70 percent. The House approved almost all of the administr2-
don's request for MDTA, including the increases for JOBS
and CEP, both fundamental on-the-job training programs.
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Training programs under the Economic Opportunity Act
include the Job Corps, the Neighborhood Youth Corps, and
several other programs administered by the Department of
Labor. The administration's budget asked for decreased fund-
ing from 1969.

Adult basic education received increased budget requests
which were approved by the House. The amounts involved
were small compared to the need, but adult basic education was
one of the few educational programs increased in President
Nixon's budget. Since all of these funds flow directly into
programs for the hard-core disadvantaged, the value of this
program could not be disputed.

Considering overall budget trends since 1965, support for
vocational education seems to have come chiefly from Con-
gress, while manpower development and training has been
pushed by the executive branch. Increases in funding have
gone to on-the-job training, increasing direct training by
private employers and resulting in more subsidy arrangements
for employers and smaller responsibilities for public education
even though many facilities and skill centers located in
schools and colleges are not in full use.

Since many of the on-the-job training programs are admin-
istered by the Secretary of Labor through a direct grant sys-
tem, there has been greater federal direction of manpower
training programs with less involvement of state and local
governments. The greater involvement of private employers
has reduced the role of education in manpower training to
the extent that if administration budget trends are approved
by Congress, the Secretary of Labor and private industry will
have the major administrative and program responsibility for
manpower training.

The result of the emphasis on manpower training programs
means concentration on remediation at the expense of pre-
vention. On-the-job training and even regular institutional
training programs under MDTA and 0E0 help those people
who failed to receive proper education and skill preparation.
Vocational education should be developed into a well-co-
ordinated system extending from junior high exploratory pro-
grams through skill training, with levels of instruction from
basic education through advanced postsecondary programs.
Then in cooperation with private employers, vocational edu-
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cation could reduce the flow of the unskilled and alienated into
the unemployment pool as well as effect some permanent
pool reduction. Budget requests, however, indicate a tendency
to settle for remedial, short-term manpower programs as the
solution to current problems of unemployment, without coming
to grips with long-term needs for education and training.

Efforts to institutionalize trends in budget requests concern-
ing education and manpower training have been made in pro-
posed legislation. Some of the proposed legislation reduces the
role of the educational system in manpower development and
training, tending toward a completely federalized manpower
program under the control of the Department of Labor. This,
in effect, would establish a dual system of education with
separate programs for the disadvantaged after they have been
denied the help they needed during their development years
in school.

On May 5, 1969, Representative Steiger introduced the
Comprehensive Manpower Act of 1969 in the House. Its
declared purpose is "to develop and strengthen a systematic
National, State, and local manpower policy and provide for
a comprehensive delivery of manpower services." Structure
of the bill includes authorization of $2 billion for fiscal year
1971, increasing to $3 billion for 1974. The appropriations
are to be divided : 30 percent reserved by the Secretary of
Labor for direct grants for educationally oriented programs,
with the remainder to be apportioned among the states. To
administer the program, the Secretary of Labor is to enter
into an agreement with the governor of each state, in which
a planning group is to develop a comprehensive manpower
plan for the state. Responsibility for carrying out the plan
rests with the governor. If the comprehensive plan is not
approved by the U.S. Department of Labor, the Secretary is
to formulate a plan for the state together with the Department
of Health, Education, and Welfare. Long-range plans are to
be submitted to and approved by the Secretary of Labor, and
the Secretary of HEW must approve sections of the plan
relating to institutional training and operation of skill centers.

The Steiger Bill is aimed at providing training and as-
sistance to those from poverty-level families, unemployed and
underemployed persons aged sixteen or older, students in
grades nine through twelve from low-income families who need
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part-time employment and useful work experience, and persons
eligible for the Job Corps.

Programs acceptable for funding include counseling and
testing, skill training, basic education, medical examinations
and treatment, on-the-job training, work-study, public service
employment, family and supportive services, recruitment and
placement services, research, employer incentives, experimental
programs in correctional institutions, relocation payments,
evaluation of state programs, cooperative training, and train-
ing allowances.

The involvement of the educational community is limited
to participation in the planning group by the state educational
agency, a requirement that institutional training be provided
through the state educational agencies where possible, require-
ments that the Secretary of HEW approve aspects of the
plan relating to institutional centers and approve direct
grants for educationally oriented programs, plus joint par-
ticipation of the Secretaries of Labor and HEW in formulat-
ing a plan for a state without one.

Representative O'Hara also introduced a bill in May 1969,
entitled The Manpower Act, with the purpose of ensuring
"an opportunity for employment to every American seeking
work." In this bill, the Secretary of Labor has total responsi-
bility for providing manpower services either directly or
through contracts with public or private agencies and organiza-
tions. He selects the most appropriate mode of operation ;
state plans are not authorized. No state apportionments are
provided for; authorization of appropriations includes such
sums as would be necessary to carry out the act.

Those eligible for training and services are much the same
as in the Steiger bill, with the addition of persons in correc-
tional institutions. Persons between eighteen and sixty-five
who are unemployed or underemployed, but able and willing
to work, are eligible for public service employment.

Approved activities are similar to those in the Steiger bill,
with the addition of residential training programs and de-
velopment efforts to solicit job opportunities for the disad-
vantaged, occupational training in industry through contracts
for upgrading programs, and public service employment for
those not likely to find employment in the private sector.
Neither the educational community nor the Secretary of HEW
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is to be involved directly in this proposed manpower program.
The Secretary of Labor is authorized to use any type of ap-
propriate institution.

On August 12, 1969, Senator Javits introduced the admin-
istration bill on manpower training, the Manpower Training
Act of 1969, in the Senate and Representative Ayres presented
it in the House. The bill was intended to "establish a compre-
hensive manpower development program to assist persons in
overcoming obstacles to suitable employment and for other
purposes." Other purposes include creation of a comprehen-
sive manpower service system with a single administrative
channel through the Secretary of Labor, governors of states,
and mayors of cities and incorporation of innovations to im-
prove the manpower delivery system, such as advisory coun-
cils, computerized job banks, incentive opportunities, and pro-
visions relating the amount appropriated under the act to the
national unemployment level.

The administration bill authorizes continuous appropria-
tions of the amount necessary to carry out the act, with 75
percent of the funds (except for job bank and economic
stabilizer funds) to be apportioned to the states in a uniform
manner. Three stages of decentralization are proposed :
states having an approved plan would receive 25 percent of
their apportionment (the Secretary of Labor would control
the rest) ; states having a comprehensive manpower agency,
a state manpower planning council, and an approved plan
could use slightly over 66 percent of their apportionment;
and states with exemplary plans and processes of implementa-
tion could control 100 percent of their funds. The Secretary
of Labor could spend 20 percent of the total funds appro-
priated as he found necessary, and the remaining 5 percent
of the appropriation would go to states which were making
additional contributions to activities under the state plan.

The job bank has a separate authorization. The bill also
declares that an active manpower policy should be used as an
economic stabilizer and provides for an automatic increase
in manpower program funds, equal to 10 percent of the
amount appropriated, which would be used by the Secretary
of Labor when the ratio of national unemployment reached
4.5 percent.
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Each state must establish and maintain a comprehensive
manpower agencywith representation from all agencies hav-
ing responsibilities for manpower trainingto be eligible for
control over its funds. The Secretary of Labor administers all
funds a state does not qualify for and determines when a state
has an acceptable manpower agency and plan.

The groups this bill would serve are similar to those in
the other two billsthe unemployed, underemployed, and
disadvantaged, sixteen years or older. In addition, the Secre-
tary of Labor can designate persons eligible for participation
or can impose additional qualifications if he determines it
necessary for the implementation of the act. Programs and
services which can be funded under the state plan include
most of those in the other two bills. The Secretary of Labor
also determines other programs which could be funded.

Direct involvement of HEW is limited to concurrence by
the Secretary of HEW with respect to programs, standards,
rules, and regulations, and to representation of all agencies
administering manpower training in the manpower planning
organization and in area advisory bodies.

Any of these bills would substantially reduce the role of
education in manpower development and training. They would
permit control of all occupational training by a delivery system
of direct federal contracts, establishing a dual system of edu-
cation in which the disadvantaged "have nots" go to federal-
ized private industry schools and the "haves" go to regular
public institutions.

Specific effects of the trends in budget requests and in pro-
posed legislation include the following:

1. Control over program administration by the Secretary
of Labor and state governors.

2. Elimination of real participation by the Secretary of
HEW and the educational community in manpower develop-
ment and training.

3. Lack of real coordination of all the diverse programs
now providing manpower training.

4. Development of a separate school system.
5. Permanent establishment and institutionalization of

short-term, remedial manpower training.
6. Emphasis on training to reduce unemployment rather

than on educated, participating citizens who would be able to
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choose from a broad range of occupations in the world of
work.

We must either do new things in education or develop new
institutions to meet the need for manpower training. Educa-
tion is the underlying base for manpower development, and
integration of the educational system with manpower policy
is essential for successful operation. The concept of skill
training can be dehumanizing; development of human re-
sources requires more than narrow preparation for a job. The
schools must accept responsibility for manpower development
or new institutions will be developed which emphasize re-
mediation rather than prevention, isolate the disadvantaged
from the mainstream of society, and, even worse, reduce the
pressure on education to develop the necessary programs to
serve those who most need education.

Present and proposed manpower legislation provides 100
percent federal funding for the programs, including services
and individual income not provided in any educational legisla-
tion. This puts states and local agencies in an impossible
position. State and local taxes have risen sharply during the
sixties, to the point where it is difficult to provide matching
funds under vocational education legislation. Thus, it is very
easy to give up and let the federal government carry the load.

Since federal programs tend to utilize private industry or
skill centers rather than educational systems, a manpower de-
velopment policy will have to be developed to include educa-
tion as its basis and to coordinate the diverse federal, state,
and local programs which attempt to meet the multitude of
needs. Manpower training programs are generally highly
effective for people who have entered the labor market and
need remedial help to develop specific skills. Vocational edu-
cation prepares youths for job entry and adults for long-term
upgrading with great success, preventing failure and reducing
the flow into the unemployment pool. The disadvantaged can
benefit from both types of programs, depending on their
individual needs. A manpower policy must be developed which
provides a structured rlan with programs for all of these
people.

In neither the short- or long-range time span does it appear
likely that those most in need are anxious to be trained outside
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the mainstream of society. Surely a way can be found which
will allow these people to be integrated into a public system
of education and skill development open to all.

A National Manpower Development Commission
Thomas Jefferson said, "If a nation expects to be ignorant

and free, in a state of civilization, it expects what never was
and never will be." The people of this country have long held
to this basic conceptmore than have any other people. We
are now the eldest political unit among the nations. Yet today,
as never before, we are aware of the horrendous danger of
having some of our citizens without an education. It is obvious
that those who are ignorant are not free in a technological
age. Our efforts in manpower policy development have tended
to overlook this fact and to focus instead on remediation and
job skills. This has resulted in a manpower policy geared more
to jurisdictional organization than to functional need.

At the same time education in this nation has tended to
expand on the basis of a concept which emphasized only one
side of learning. Alfred North Whitehead, the Harvard
mathematician and educator, said that some educational trends
were fallacious. He wrote:

Th- antithesis between a technical and a liberal edu-
cation is fallacious. There can be no adequate technical
education which is not liberal, and no liberal education
which is not technical; that is, no education which does
not impart both technique and intellectual vision. In
simpler language, education should turn out the pupil
with something he knows well and something he can do
well. This intimate union of practice and theory aids
both. The intellect does not work best in a vacuum.
The stimulation of creative impulses requires, especially
in the care of a child, the quick transition to prac-
tice .1

In both the short- and long-run approach to manpower
policy the end is the person and the means is his development
through learning. Supply of labor, reducing unemployment,

1 Whitehead, Alfred North. The Aims of Education and Other
Essays. New York : New American Library, July 1949.
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job development, economic growth, fiscal effectiveness and
organization, and administratiun are but means which must
stem from a basic purpose and a basic premise regarding
human development goals.

It is doubtful that anyone would quarrel with either the
purpose or means. The arguments, the conflicts, and the
failures grow out of the secondary means and procedures.
Yet if there is no basic philosophy ur scheme, the building of a
sound operation will neither solve the problem nor accomplish
the secondary goals. At any one time a secondary goal, such
as unemployment or poverty, will take precedence in operat-
ing; but, if this is not built on a sound premise, it will surely
fail. Some progress has been made, but the pool of unem-
ployed and those in poverty have not been substantially re-
duced in terms of actual numbers.

A recent paper prepared by Walter Reuther spells out some
of the major goals which a national manpower policy should
consider. Reuther says in effect we must consider the following
in a manpower policy :

Regarding Employment
1. Full employment; how do we create it and maintain it.
2. A job as rewarding work, for every person to his highest

capacities.
3. A good work environment, which will promote individual

dignity and self-respect.
4. A chance to learn and advance for every person.
5. A decent wage and income insurance between jobs.

Regarding the Nature of Work
6. Strive to eliminate the uselessness of certain work.
7. Prepare all for creative and contributory work..
8. Allow for the enjoyment of leisure.
9. Develop means for the transition from one job to an-

other in a technological society.

Regarding the Equality of Opportunity
10. Special help for the disLdvantaged individual and com-

munity.
11. Elimination of the barriers of prejudice as to race,

creed, or sex.
12. Opportunities for the handicapped.
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13. Preventive and therapeutic medicine for personal or
area distress.

Regarding the Worker as a Human
14. Eliminating the use of people as "manpower" and their

purchase in a "labor market."
15. The human as a contributor to society rather than as

an instrument of production.
16. Education and training for people as more effective

participants in, and for enjoyment of all, aspects of living.2
This is a tall order. Yet we cannot wait to act upon the

broader, more human aspects of manpower policy. It is thus
sound philosophy to make education the cornerstone of man-
power policy as human problems arise from technological
changes. Such changes must provide benefits and protection
for all, and any policy which simply aims at eliminating the
symptoms of unemployment and poverty without focusing
on the causes cannot be good enough today.

There are basic problems to be encountered in accomplish-
ing our goals, many of which grew out of what appeared to be
sound solutions in the past. The first of these problems is
the unplanned overlapping of federal agencies involved in
some aspect of manpower policy implementation. We cannot
immediately eliminate these agencies of course; such a cure
would be more drastic than the disease. Many people needing
help would be lost in the shuffle, and the time factor alone
would be disastrous to many. We must, therefore, provide
incentives for cooperation and coordination among agencies
at the federal level. This is difficult to do by taking away re-
sponsibilities (politically at least), but it might be done by
substituting new or more important responsibilities which
would be needed in a comprehensive manpower policy.

The second problem is the multiplicity of governments
involved in some aspect of manpower policy implementation
federal, state, local, and intermediate. Again, we should not
eliminate the responsibilities of these various levels and forms
of government. In fact, it may be argued that this would be
the worst thing to do. If the smallest government unit sees no

2 Reuther, Walter P. "The Human Goals of Manpower Policy."
Manpower Tomorrow. (Edited by Irving H. Siegel.) New York:
August N. Nel ly, Publishers, 1967. p. 31.
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responsibility, we cannot expect that sound solutions will be
formed, because it is at this level of government that the op-
portunity for direct involvement with people is greatest. The
solution rests more on how these government levels and units
may supplemenl each other's efforts than on the elimination of
responsibility for the problem at any one level. Incentives for
planning together and incentives for helping each unit do what
it can do best appear to be the best places to start.

Third is the variety of funding levels available in various
pieces of federal legislation. There are now laws which pro-
vide a variety of support levels to the needy depending on the
program in which they participate. To accomplish manpower
training, one federal agency may supply 100 percent money,
another 90, another 80, another 50, and some none at all.
Incentives to compete rather than complement are built into
federal laws. On top of this, the ability of various areas,
governments, and private employers to match federal funds is
so diverse that it prevents some from even making an effort.
A program must be developed which tries to build equality
among support programs for similar responsibilities. The
question is constantly raised as to how schools can carry out
programs of manpower training or provide related services
when their funding level is 50 percent that of another local
agency receiving Cederal funds to do the same thing. Federal
funds in manpower should be used to stimulate support from
local and private sources and to increase their desire to be
responsible.

Fourth is the instability of federal funds and their late
arrival, preventingoften eliminatingsoun3 planning and
administration. Unusually high overhead and start-up costs
keep recurring because of this instability, which is rooted in
the fact that there is no basic manpower policy.

Fifth is the constant change in laws on the books which
causes confusion within all agencies involved. In the beginning
it was hoped that after a few years the need for permanent
programs to aid the needy would disappear. Since that is not
likely to happen in a technological society, constant changes in
the laws are bound to create ineffectiveness. This is not an
argument to keep the same laws but rather to develop a long-
range plan within which change may occur. How many of the
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states which must submit long-range plans for federal approval
are aware of any long-range plans of the federal government?

Sixth is the variety of local conditions and environments
which dictates the failure in many places of any overall federal
set of regulations. Obviously, greater reliance is necessary
on the people and elected officials in these areas as to how to
carry out such operations. This, of course, must be done
within the framework of a national policy.

Seventh is the fact that the solution of manpower problems
lies with the development of peopleeach of whom is differ-
ent. No single approach to each person at any level is likely
to create the self-development of each individual, which
should be the first goal of any manpower policy. Perhaps we
need to consider a policy which provides greater, options and
choices to the individual after adequate personal help and
assistance. This approach argues that there are several ways
for an individual to gain competence and several social institu-
tions which may serve him. The concept that it is necessary
to have one all-encompassing agency may be unsound.

Eighth is the common problem of protecting the senior
worker in each craft, skill, or profession. Those who have
achieved some security because of their own skills or profes-
sional organization greatly fear the technological change
which may replace them with less well-educated and skilled
people. Overcoming this fear or upgrading these people to
higher level work has got to be part of the solution. Simply
ignoring it will create future problems faster than the present
ones can be solved.

Ninth is the lack of emphasis on monitoring or assessing
the effectiveness of new programs. The inability to evaluate
by state and local governments, either through lack of funds
or manpower, seriously delays program change at these levels.
There is practically no money at the operating level in the
federal government to get the facts needed to improve ad-
ministration. It may be well to assign the evaluation of pro-
grams to a different level, but to prevent the local, state, and
federal administrators from monitoring and assessing their
own programs guarantees administrative and jurisdictional
defensiveness.
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Tenth is the competition for political "brownie points"
among the various government levels. Who will get credit for
the program that works seems to be of great concern to elected
officials at each level and often prevents organization and ad-
ministrative changes. The swing vote at all levels or the
minority of voters that can control an election often become
the basis for action because there is no comprehensive policy.

The last problem is that there is no stimulus to continue
innovation or improvement. There must be rewards built
into a manpower program to provide incentives for effective
results. At present, the overriding emphasis is on the develop-
ment of new approaches, with little emphasis on providing
funds to flow to the state or local agencies doing the best job.
The belief that simply knowing about good practices will
cause change is considered to be a change agent in itself. The
gap between research and development and program operation
is especially obvious at the federal level. Federal funding at
present bypasses the state and local government units as
change agents and relies on so-called competition with other
private or nonresponsible organizations to use the change
money. It is not working.

The previous analysis indicates that there should be a better
approach than those discussed. The following ideas are pre-
sented as a basis for such an approach. They are grounded
on a few principles which should be outlined first.

1. Fiscal incentives for cooperation and coordination are
necessary at the federal and state levels among the various
agencies responsible for program administration.

2. One single manpower agency cannot do the job, nor is
there any likelihood that one could be formed at either the
federal or state level.

3. Parts of the manpower job should be assigned to those
agencies, at federal and state levels, that have the talent and
experience in particular areas.

4. An overall planning group is necessary which is not
responsible to any agency that administers programs. This
group must consider both flow and pool problems.

5. There must be citizen participation at all governmental
levels in an advisory role, independent of any personal benefit
or government connection.
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6. Special funds for long-range planning and agency plan
review must be provided.

7. Education is the underlying base for manpower develop-
ment; thus the educational agencies at all three levels must be
a fundamental part of the overall operation of the policy.

8. Public hearings are necessary prior to the adoption of any
plan at all three governmental levels.

9. Prevention should have equal priority with correction.
10. Plans must involve business and industry in the de-

velopment of manpower, as well as its utilization. This must
be done on a permanent basis.

The most glaring defect in the present piecemeal approach
is the failure to develop manpower and correct failures at the
fringes of society's mainstream.

The most urgent need is a planned approach that meshes
the variety of programs which are now separate. This includes
general education, vocational education, manpower develop-
ment and training, adult education, poverty, rehabilitation,
welfare, and on-the-job training.

The most feasible process is to use those agencies now
established rather than build additional ones.

The most effective way is to provide incentives to coordinate
rather than compete.

This is the way to start. In the long run this effort may
lead to the development of a new agency, the elimination of
others, and the changing of practices; but this is not likely
to come about just because someone suggests it.

The first step in developing a truly comprehensive man-
power policy would be to establish, by Congressional action, a
National Manpower Development Commission, independent
of Congress, federal agencies, and the executive branch. The
Commission members, to be appointed by the President, would
have overlapping terms of service so the Commission could
not be dominated by any administration. The Commission
would administer no programs, make no federal grants, and
control no federal agency. Its primary purpose would be to re-
view the operation of the total manpower development effort
and report to Congress, the executive branch, federal agencies
that operate programs, and parallel state agencies. Its recom-
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mendations should be made public and be available to any
concerned agency or unit. In addition, this Commission should
have at its discretion an incentive fund which it could make
available only to federal agency operating units.

The Commission should consist of eleven voting members
representative of organized labor, business and industry, edu-
cation, urban planning, rural development, state planning unit,
along with citizens knowledgeable in manpower, vocational
education, poverty, welfare programs, and health fields.

In addition, there should be seven ex officio, nonvoting
members appointed from the Department of Housing and
Urban DevelopmentModel Cities, the Department of Com-
merceArea Development, the Office of Economic Oppor-
tunityCommunity Action, the Department of LaborMan-
power Administration, the Department of Health, Education,
and WelfareHealth, Vocational Education, and Social
Services. The Commission would be free to invite representa-
tion from other agencies when it wished, but it could not
mandate any specific task to be done by the agencies. Agency
compliance would be voluntary.

Funds to operate the Commission would come from Con-
gress, limited by law. There would be no appropriations, how-
ever. The funds would be set aside from each agency's ap-
propriation.

The independence of the Commission should be so protected
that it would not appear before the Bureau of the Budget
or committees of Congress in support of programs or funds
for itself or any agency of the federal, state, or local govern-
mental units. Governmental units might ask it for information,
but the Commission would provide it only within the operating
funds it is allowed and at its sole discretion.

The incentive fund which the Commission would have avail-
able to it would come from 1 percent of the appropriations of
each of the following federal agenciesDepartment of
Labor; Department of Health, Education, and Welfare;
Office of Economic Opportunity; Department of Commerce;
and Department of Housing and Urban Development. The
money could then be allocated to any single agency, or a
combination of agencies, through a coordinated plan sub-
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mitted to the Commission by the combined agencies. Criteria
for selection of agency grants would be :

1. The urgency of expanding a single program or plan to
meet a current crisis.

2. Programs which promote and actually cause agency co-
ordination in expending their own funds.

3. New program approaches which appear to the Commis-
sion to offer promise of stemming the flow of youth and adults
into the pool of disadvantaged.

4. Programs that grow out of joint planning between and
among federal agencie,;.

5. Such special programs as the Commission feels merit
trial funding and which include the commitment of redirection
of agency funds by the applicant agency.

The basis for awarding the funds to any federal operating
unit or combination would be the submission of an application
and a five-year plan by the agency to the Commission. No
funds would go to an agency refusing to outline its future
plans. The agency's plan would include consideration of plans
submitted to it by the individual states.

The National Commission would report annuallyor
through special reports as it deemed advisableonly after a
review of federal departmental plans and upon receipt of
reports from each of the state commissions recommended in
this proposal.

It is further suggested that the Commission, in its annual
report, outline a plan for the federal departments to consider
in developing their own operations. A public hearing of the
Commission's plan would be held prior to the final draft, at
which time written questions could be raised by concerned
federal departments and written comments could be submitted
to the Commission within ten days. The Commission would
consider these comments but in no way be held accountable
for including them in its own plan or recommendations. Each
state commission could also comment in writing on the Com-
mission's plan within ten days following the hearing date, in
no more than five written pages. The annual report would
also include the awards of incentive funds and a brief outline
of the proposal and the reasons for funding each proposal.
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State Manpower Development Councils
The proposal for a start in developing a comprehensive

manpower plan includes a State Manpower Council operating
in similar fashion to the federal Commission. The State
Council would operate from funds set aside from federal
grants made available to each state by each of the federal
departments. A state incentive fund would be available, in the
same manner as the federal incentive fund, for the State Man-
power Development Council to distribute among the state
agencies administering funds for manpower development. It
is suggested that 2 percent be set aside for the State Council.
Each State Council would then have not less than $200,000 or
more than $400,000 to operate its own activities.

Each State Manpower Development Council would be ap-
pointed by the governor for overlapping terms which exceed
the term of office of the governor, except that the first ap-
pointees would be staggered. First appointees to the Council
would draw lots to determine their length of appointment.
The State Council would consist of sixteen members represent-
ing the state employment agency, vocational education agency,
state welfare agency, state health department, state employ-
ment security, state education agency (if different from voca-
tional education agency), state economic opportunity agency,
organized labor, business and industry, urban planning, rural
development, state planning office, along with citizens with
special competence in employment creation, disadvantaged
planning and services, local education functions, and industrial
development.

The duties of the State Council would be :
1. To develop a state Comprehensive Manpower Plan after

review of the state plans prepared by each of the state opera-
tional units receiving federal-state grant funds, including vo-
cational education, public health, state welfare agency, state
employment agency, vocational rehabilitation agency, and
office of economic opportunity.

2. To allocate incentive funds to each of the state admin-
istrative units or any combination thereof which meets the
criteria established for such grants to improve the operation
and plans of state mnpower development programs.
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3. To hold a public hearing, at which time the incentive
grants would be made and the preliminary state plan pre-
sented. Twenty days should be allowed for comments from
state agencies and local units before a final plan is presented to
the governor, the legislature, and the National Manpower
Development Commission.

4. To develop an annual report which would include an
evaluation of and recommendations to each of the operational
state units represented on the Council. These would be based
on a review of the state plan submitted by each agency to its
federal counterpart or funding unit.

5. To act as an advisory council to the state agency desig-
nated to administer the Manpower Development and Training
Act in the state. (41ternate) To be the state board which ad-
ministers the corrective and remedial manpower funds from
the Department of Labor.

6. To comment on the National Manpower Development
Commission's annual report and recommendations.

7. To make specific recommendations to the governor, the
state legislature, and the state board regarding changes
needed in the individual state agency plans. These would
include recommendations for changes in legislation and or-
ganization necessary to improve the operation and develop-
ment of the state's total manpower efforts.

8. To prepare and disseminate guidelines for cooperative
local manpower planning.

9. To evaluate and assess progress and state plans devel-
oped by the state manpower agency.
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9. Education and
Manpower Policy

We have talked a great deal in this country about man-
power policy and manpower development, but there is still no
real national manpower policy. Under the heading "man-
power development," we have essentially produced a not-too-
sophisticated approach to welfare and to the poor. This
approach, and all present proposed legislation, is concerned
almost completely with programs aimed at the poor and the
disadvantaged. The major premise of this book is that pro-
grams which isolate the poor and the disadvantaged from edu-
cation and services which all other citizens use to gain indi-
vidual success will not work.

A national policy which provides an approach for the dis-
advantaged that is separate from the main programs for other
citizens is de facto segregation of both groups and therefore
of less quality and less value. In both the short run and long
run, such a policy rigidifies present institutions and multiplies
the need for even greater isolation. No citizen of this country
wants to be branded a failure in order to gain the extra help
he needs to become a successful person. No institution or
program will long be supported if it is seen solely as an increas-
ing burden to the rest of society.

What Is Our Present Manpower Policy?
The present definition of the target group to be served by

manpower programs includes the unemployed, especially those
out of work for fifteen weeks or more; the nonwhite; youths,
especially those with less than a high school education; those
over forty-five years of age; those receiving public assistance;
the physically, mentally, and socially handicapped; the resi-
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dents of inner city ghettos; and members of families having an
annual income of less than $3,150 per year for a family of
four.

Our manpower policy is thus simply a special program for
the "others" in our society. It has become increasingly an
experiment in designing an approach to welfare for the most
disadvantaged members or potential members of the labor
force. The original emphasis of the Manpower Development
and Training Act, to upgrade those in the labor force to move
into shortage skill areas, has been almost totally replaced by
the emphasis on the submarginal labor force groups and handi-
capped individuals. At the same time, public funds to train

retrain for shortage skills have become a smaller and
mailer percentage of the federal investment.

There has been little concern for the concept of job develop-
ment as a function of manpower policy. While we now know
that mere economic growth will not provide jobs for all, the
overall function of manpower policy is to develop a total ap-
proach to a stable and increasingly productive economic
foundation for national strength and development. While
the development of labor supply and its placement is funda-
mental for all, our present policy has focused only on the
poor and disadvantaged part of the supply, a loss to both
the poor and the rest of society. At the same time, this narrow
focus has placed nearly all efforts in the hands of one federal
agency. It is obvious that the solution to the problem cannot
be achieved unless other agencies and other levels of govern-
ment are given responsibilities and funding under a total man-
power policy umbrella. The lack of an umbrella becomes the
basis for agency conflict and competition in order to avoid the
rain of criticisms that follows from continuing problems.

These remarks are not made to question the necessity of
immediate efforts and emergency programs to aid the poor
and unemployed. They are not made to criticize the value
of the present objectives, but rather to ask if this is a wise or
broad enough base for a true manpower policy, either for
today or tomorrow. We have become so "hung up" on this
goal that we are unable to develop a true comprehensive man-
power policy. In the long run a manpower policy must become
an integral part of all government efforts at all government
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levels in the areas of economic, educational, and political poli-
cies which are aimed at all parts of the nation and all of its
citizens. If this is not done, the support and the resources
needed will not be produced, nor will public funds be invested
at a sufficient level. If the present manpower programs con-
tinue in the direction they are headedsimply doing more
of what has been done and trying to do it betterthey will be
in the same kind of trouble that the educational system is
now in.

What Is a Comprehensive Manpower Policy?
A comprehensive manpower policy should contain several

elements, including adequate job opportunities (demand) ;

qualified and motivated people (supply) ; and a process for
bringing people and jobs together (placement). Of course to
these must be added the concept of economic stability and
growth with special help for the disadvantaged.

Unfortunately, very little effort has been made, in terms
of money, in the area of job demand. Very little has been done,
in terms of money, relative to placementat least for youth
and in response to the mobility of people. The major emphasis
has been on the supply of labor and has been almost totally
related to the poor and unskilled. Since all poverty programs
began without any overall manpower policy, their policy has
evolved in practice, bit by bit, amendment by amendment,
and dollar by dollar. In effect, manpower policy has become
direct aid to the poor, minimal skill training, and an entry
job.

The action developed where the money was, and the De-
partment of Labor became the largest educator of one group
of citizensthe disadvantaged. As time passed, the Depart-
ment of Labor took over many of the 0E0 programs involv-
ing education and training and greatly expanded its own role
in the education component of training the unemployed. The
situation now has reached the point where this effort has
become the public image of the major role of manpower policy
and the .Department of Labor. In effect, the evolved purpose
of manpower policy is service to the poor, and this has become
institutionalized in the Department of Labor. The provision
of the necessary supportive services required to make an indi-
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vidual not only employable at the entry level but capable of
upward mobility in the labor market has been reduced and
confused in the emphasis on simply getting a job. While
the demand increases for workers at the highly skilled and
technical levels, those most in need of work are trained at
lower levels of skill. This simply clogs the entry openings
and creates a scarcity at the technical levels. In the preoccupa-
tion with the supply side, the need to relate supply to demand
has been largely overlooked. If job creation efforts were
part of the manpower policy and programs, and were marked
by attempts to improve the quality of labor supply, there could
be a demand component, which manpower policy now lacks.

The limited purpose of present manpower policy and
practice is most clearly shown in the federal budget entitled
Federal Manpower Programs. The scope of the concept is
found in the following statement :

This five-fold increase [in the federal budget for man-
power programs from 1964 to 1970] reflects the increas-
ing emphasis on manpower programs as a method for
increasing the employability of the disadvantaged
"poor persons who do not have suitable employment and
who are either (1) school dropouts, (2) under 22 years
of age, (3) 45 years of age or over, (4) handicapped,
or (5) subject to special obstacles to employment." 1

Further evidence of constricting the purpose of manpower
policy to one area is a "list of new aids to the competitively
disadvantaged which have emerged frold the experiments of
recent years." 2

1. Remedial education for the children of illiterate parents
and the victims of deficient schools.

2. Outreach to seek the discouraged and undermotivated in
their native habitat and to encourage them to partake of avail-
able services.

1 U.S. Bureau of the Budget, Budget of the United States 1970,
January 1969. Special Analysis K, pp. 134-47.

2 Levitan, Sar A. and Mangum, Garth L. Making Sense of Federal
Manpower Policy. Policy Paper in Human Resources and Industrial
Relations No. 2. Ann Arbor: Institute of Labor and Industrial Rela-
tions, University of Michigan-Wayne State University, and National
Policy Task Force, 1967. pp. 4 ff.
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3. Adult basic education to remedy the deficiencies of those
left behind.

4. Prevocational orientation to expose those of limited ex-
perience to alternative occupational choices.

5. Training for entry-level skills for those unprepared to
profit from the more advanced training which takes for
granted the mastery of rudimentary education.

6. Subsidization of training costs to induce employers to
accept less attractive employees for on-the-job training.

7. Training allowances to provide support and incentive
for those undergoing training and residential facilities for
youths whose home environment precludes successful rehabili-
tation.

8. Work experience for those unaccustomed to the discipline
of the work place.

9. Job development efforts to solicit employer support
and uncover job opportunities in keeping with the abilities
of the disadvantaged jobseeker.

10. Creation of public service jobs tailored to the needs of
jobseekers not absorbed in the competitive labor market.

11. Supportive services, such as medical aid, for those who
need corrective measures to enter or resume positions in the
world of work, or day-care centers for mothers with small
children.
12. Relocation allowances for residents in labor surplus

areas and special inducements to employers to bring jobs to
those stranded in depressed areas.

Nearly all the above items are related to the problem of labor
supply and only two to the problem of demand and two to the
problem of matching people and jobs. It may be well to pose
some questions at this point. Since labor supply in a techno-
logical society is most closely related to education, what social
institution should be provided the resources to serve those
not now served? Many of these "new aids" require resources
(money) not now available to the school. Should not federal
manpower policy be such that program operation puts the
money where the people are and where facilities already exist?
Again, the flow and pool problem; why not use more funds to
prevent people from getting into the position where they are
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required to prove their failure before they qualify for special
help ?

This kind of analysis must raise the fundamental question of
what would be the best role for each federal agency to carry
out and which governmental level can best do the job. It also
poses the question of whether any one agency should do the
job. Even more importantly can any one agency do the job?
Finally, we must ask if a national manpower policy which
originated and developed as a welfare service concept should
continue to be so oriented.

Alternative Approaches
Many persons have become disenchanted with the variety

and overlapping of approaches to this problem during the
1960's. What was often tried as an alternative to the
"failures" of established social institutions has been in opera-
tion long enough to provide evaluations of the new institu-
tions. The same questions still arise as were posed in the early
1960's, and the pressure is not on the new programs-0E0,
MDTA, and a host of other experiments. They were certainly
not all failures, but we still lack a policy for a continuing
effort which now is recognized as necessary for the well-being
of the nation. It surely is obvious that there can be no "six-day
war" to win the victory over poverty, injustice, and unequal
opportunity.

The essential question is whether we are going to be con-
cerned with all manpower development as a public policy.
Today the answer must be yes, because one level of the prob-
lem cannot be solved in isolation from the other levels of the
problem. In a technological society no person can remain in a
static, unchanging work role ; therefore, what is done at one
level of manpower supply is affected by what happens at other
levels.

If one level of the manpower problem, the education and
training of the disadvantaged, for instance, becomes the re-
sponsibility of one agency and one level of governinent, the
disastrous result will be that no one is charged with the
proper relation between the two levels of manpower needs.
An escalating competition develops for public funds for one
manpower level against the needs of other levels with tragic
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results for both. The opportunities for vertical mobility of
individuals is reduced and the investment at one level may
multiply the problems at the other level.

The isolation of segments of the manpower supply com-
ponent from the total picture of manpower development is
destructive both to helping the disadvantaged and reducing
manpower shortages of higher skill demands. A total ap-
proach would be one of preventing unemployment, instead of
combating unemployment. Another aspect of a comprehensive
manpower policy is that it is not a policy limited to special
groups. It concerns itself with all human resources, all groups
of people, and all kinds of demand. A comprehensive policy
also provides for adjustments during economic change rather
than after change has occurred. Because of the growing
rapidity of changing manpower demands due to technology,
a fast way of responding is necessary at all levels of manpower
supply. The approach which needs to be considered is the
assignment of functions of the total manpower picture to gov-
ernmental agencies under a comprehensive policy which is
concerned with all manpower components.

Manpower Supply
Responsibility for the supply of manpower, that is, the

education and training of individuals for employment, should
rest with the federal agency which has experience and person-
nel in the field of education and training and which is presently
responsible for the education of all youth as well as skilled,
technical, and professional manpower through institutions at
the state and local levels of government. The necessary re-
sources and services should be provided through this system
of federal, state, and local agencies, to serve the disadvantaged
as well as the rest of the nation's citizens. A permanent re-
lationship with employers must be established, not as an
emergency measure, but as a permanent pattern of manpower
development. At present the needed extra resources and
services required by the disadvantaged are delivered through
a multiplicity of other agencies, yet most state laws require
youth to attend the public schools which do not receive this
type of federal support.
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Manpower Demand
Manpower demand is, of course, fundamental to the suc-

cessful utilization of a trained manpower supply. It is also
the most directly affected by changes in the total economy
brought about by new knowledge and improved efficiency in
production and services. Yet this is the component of man-
power policy which has had little attention.

It would seem that the federal agency most concerned with
analyzing and anticipating new demands and reduction of old
demands would be the Department of Labor. There is a major
need to project labor demand and, in cooperation with other
federal agencies concerned with economic policies, to deter-
mine the demand for labor supply far in advailee of present
conditions. Without a better system of planning for change
instead of reacting to change, the preparation of a qualified
labor supply is likely to be always too little and too late. The
assignment of this function to the federal agency with ex-
perience and personnel in this field of manpower need is more
reasonable than to expect the development of an education
and training system for a fraction of the total manpower re-
sources outside the system which now serves the majority of
citizens.

If this component of manpower policy could be integrated
with plans for, economic growth and stability, with industrial
development, and with growing needs in public services and
social services, a more rational approach to developing man-
power supply could be developed. The lack of adequate pro-
jection of labor needs related to other government planning
prevents adequate planning by the supply component. In
addition, the expanding need for informational material re-
garding future employment opportunities at all levels of edu-
cation--elementary, secondary, postsecondary, college, and
adultis so great as to hinder planning by individuals as to
the best way to prepare for their future work roles. If these
two needsbetter future projections of manpower needs and
job opportunities and information as to educational and skill
requirementswere more adequately met, the job of schools
and business and industry would be much easier.
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Matching Supply and Demand
Finally, there is the matter of bringing together the qualified

person and the job vacancy. This is now left largely to private
efforts of workers and employers. Those who most need this
service are likely to get the least help. In terms of a healthy
manpower policy, placement should be a great deal more than
merely finding a job; it should be a matching process which
provides hope for learning while earning so the individual
looks to the future with hope for improvement. Up to this
time, the Federal and State Employment Service has func-
tioned (and it began this way) as an office providing income
insurance during periods of unemployment. Few individuals
or employers tended to use the placement service since it was
not related to institutions concerned with preparation of quali-
fied manpower but primarily served those least well qualified.
Since the matching process requires demand as well as supply,
such a service cannot function isolated from preparation.

It also has been consistently demonstrated that a placement
function directly related to the education and training institu-
tion provides rapid feedback for creating change as well as
motivation to the learner involved in preparation for employ-
ment. There has been little effort to integrate placement
with the schools of the nation; in fact, the argument has be-
come one of institutional and agency jurisdiction. What is
needed are joint efforts which serve the individual while he
is in the training process.

The present mobility of job demand and industry location
as well as population shifts due to technological change indi-
cate that a new national emphasis must be placed on the crea-
tion of a job bank information center which can be used by
regional and local placement centers. The correlation of future
labor demand patterns with immediate demand specifics in
terms of jobs becomes mandatory if a good matching process
is to be developed. Localized placement efforts are not ade-
quate for today, let alone for the future.

Again the Department of Labor would appear to be the
logical federal agency to provide the plans and data so sorely
needed to serve the entire manpower supply spectrum. This
however, does not mean sole jurisdiction over the placement
process; this must be tied to the supply and demand corn-
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ponents through the institutions that prepare and the em-
ployers that use manpower. In effect, it must be clear that
bringing supply and demand together in specific employment
should not be the sole responsibility of the federal agency
or its state components; rather the necessary information
and services should be available to the supply and demand
programs so they can integrate their efforts for maximum
human resource development and utilization.

A Hard Head and a W arm Heart
Up to this time, the major thrust of manpower efforts for

the unemployed has come from a moral concern and a long-
held ethic of responsibility for the poor plus the growing
militancy of the poor and the blacks to organize as a political
and social force. The time has come to approach the man-
power effort with a hard head as well as a warm heart. The
welfare of every citizen is deperdent on the ability of each
person to become successful. We can no longer assume that
most citizens do not need any help but rather that everyone
needs special preparation for employment as well as a good
job which uses his talent and a network of information and
services which allows the best match to be made.

A manpower policy related only to the poor shows a failure
to recognize the conditions of the time. A new approach is
needed. E. Wight Bakke has stated it well :

The parting of the ways came after World War II. In
Western Europe, as we have seen, there occurred a modi-
fication in emphasis and objective in the direction of
positive and preventive measures, and the target popu-
lation was beyond the disadvantaged unemployed.

In the United States, after a brief start toward a full
employment objective and the development of positive
labor market activities to support it, we continued on
the remedial road characterizing our traditional ap-
proach, albeit with an emphasis on remedies focused on
the most fundamental cause of human distress in a
working worldthe lack of employability.3

3 Bakke, E. Wight. The Mission of Manpower Policy. Kalamazoo,
Mich.: W. E. Upjohn Institute for Employment Research, 1969. p. 48.
This book is recommended to all those who wish to obtain a lucid
analysis of what is needed in a comprehensive manpower program.
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Bakke goes on to outline the development of a de facto man-
power policy in the United States with a list of reasons for our
emphasis on the disadvantaged portion of our population to
the exclusion of the rational development of a total manpower
program as a foundation for a stable economy with particu-
larized employment for al1.4

Lip service to full employment. Until recently, we never had
to face up to the inflationary consequences of attempting to
promote full employment and economic growth by expan-
sionary fiscal and monetary policies.

Evidence of those hardest hit by unemployment and poverty.
There was clear evidence from experience and from our
monthly employment and unemployment statistics that we
faced a problem of class rather than mass unemployment. The
persistent youth unemployment rate of three times the general
average and a nonwhite rate double that of white youths
pointed up the necessity for efforts to help disadvantaged
youth, particularly nonwhite youths.

The "war on poverty." A third factor was the decision of
President Johnson to make the "war on poverty" a major
part of his domestic program. The idea was bold and in the
best tradition of every American earning what he gets. It
also did not take much savvy for Congressmen to sense that
a war on poverty focused on benefits to disadvantaged individ-
uals had more appeal to American voters than economic
planning and a rational distribution of services and funds to
achieve economic growth and stability. No one was much
concerned that manpower activity and social welfare acti% y
were becoming the same in the public's mind. One can give
hearty support to the intent, if not the results, of the poverty
war and at the same time warn of the danger of a manpower
policy if the mission and operational field are restricted to
the least employable.

The civil rights movement and riots. When special atten-
tion was concentrated on the Negro, a host of problems per-
taining to health, education, family and community life, extra-
legal occupations, and adaptation to urban and industrial life
arose, indicating the need for services normally :onsidered the
province of social welfare but obviously required to develop
satisfactory employability.

4 Ibid., pp. 56-66.
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Supply and demand. The current government-sponsored
manpower program in the United States focuses largely on
activities useful in improving the supply of labor and devotes
limited effort to demand. Thii is supported by tradition.
Vocational education, the G.I. Bill, and the National Defense
Education Act all are aimed at supply. The potential of
compensatory enlargement or reduction of particularized
demand for labor falls into the class of politically oriented
activity known as "pork barrel." Public works, distribution
of government contracts, and regional development are looked
upon by Congressmen, who have sectional interests to serve
and a political acceptance to preserve, as something to get for
their constituents. To plan and to distribute such particu-
larized demand-produzing measures of the public works and
contract variety rationally and in the interests of balanced
economic stability and growth as part of an overall labor
market policy would run into sectional political interests. For
example, in the 1967-68 school year the average annual salary
of elementary and secondary instructional staff varied from
$4,735 in Mississippi to $9,450 in California, while expendi-
tures per pupil during this same year varied from $413 in
Mississippi to $1,125 in New York. At the same time federal
support to equalize educational opportunity was about 8 cents
of the total dollar expended nationally and amounted to $96
per child in Mississippi and just under $13 per child in
New York, which hardly made an equalizing factor, yet was
politically difficult to move that far.5

The attitude toward planning. The constant and continuing
fear of federal control on the part of large numbers of people
and individual institutions militated against any real initiation
and follow-through of a comprehensive, preventive, and posi-
tive manpower policy.

The Result Today
Primary emphasis in the 1960's on the disadvantaged, to the

exclusion of other basic elements of manpower policy, has
limited, if not prevented, the potential of a manpower policy

5 U.S. Department of Health, Education, and 'Welfare, Of of
Education. Digest of Educational Statistics. Washington, D.C.:
Government Printing Office, 1968. pp. 33, 55.
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more broadly conceived to strengthen the nation's economy
and to increase the economic well-being of all American people
especially the disadvantaged. The flow continues and the
pool is again getting larger. This is certainly not intended to
criticize the efforts made, but rather to point up that concentra-
tion on one part of the problem cannot solve the problem or
even the part most in need of solution.

The net effect of today's policy can be best stated by posing
the following questions :

1. Are benefits for the uneducated, unemployed, underem-
ployed, and minority groups actually limited by the narrowness
of the present concept of manpower policy?

2. Can skill shortages and unsatisfied manpower demands
continue without harm to the availability of public income to
support the crisis of the disadvantaged?

3. Will failure to be concerned with upgrading the presently
unemployed prevent entry-level jobs from becoming available
to the less skilled?

4. Will the continued lack of attention to the prevention of
unemployment for adult members of the labor force act to
increase the pool of unemployed even faster?

5. Isn't preventive action in every way more desirable and
much less costly?

6. Doesn't concentration on the primarily disadvantaged,
after the fact, result in even less job development and adoptive
preventive action ?

7. Can overall economic stability and growth be achieved
if the ever-growing pool of unemployed is not reduced?

8. Can human dignity and self-respect be better developed
by preventive rather than corrective means, and can it be
achieved at all except in a system of manpower development in
which both preparation and skill training is coupled to and
supported by the work of those possessing what has been called
"higher-level" responsibility and talent?

The Challenge to Education
Throughout this chapter, I have challenged the failure to

include prevention as a first-order priority if the most needy
are to be served in a way that is more than a patriarchal
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approach from the federal government. Such an approach,
it seems to me, requires three things:

1. Education's involvement and prime responsibility in
providing occupationally salable skills and work experience
at all levels.

2. A reversal of the trend toward separation of education
and training of the disadvantaged from the mainstream of
society. This would mean an emphasis by other governmental
agencies on those areas of manpower policy which must be
expanded if manpower development is to be more than
sophisticated welfare.

3. A plan whereby the necessary services and resources
needed by the education and training institutions, to prevent
failure, are available through the institutions vhich have the
first responsibility for preparing youth for employment. How-
ever up to this time there has been a failure to consider such
possibilities on the part of the educational community as well
as the welfare and manpower fraternities. This failure has
resulted in noninvolvement of state and local governments;
noninvolvement of those concerned with fiscal, monetary,
health, education, trade, investment, urban and regional
development, and military policies; the definition of successful
manpower policy as one which gets the unemployed jobs
(regardless of their future or value) ; and a public image that
manpower policy is simply assistance to the poor in the form
of short-term skills for immediate employment.

Putting the matter positively, measures to meet par-
ticular employability and employment needs of the dis-
advantaged necessarily support and are supported by,
concurrent measures to train, upgrade, make more pro-
ductive, allocate, and utilize more effectively the entire
labor force including the employed; and to deal with
the factors, processes, facilities, and organization of the
entire national labor market. Putting the matter nega-
tively, a consequence of concentrating predominant atten-
tion on the disadvantaged unemployed, to the relative
neglect of manpower effort in the more comprehensive
sense, is to reduce the possibility of adequate service even
for the disadvantaged.°

6 Bakke, op. cit., pp. 89-90.
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The growing awareness of blacks and other disadvantaged
of their right to equality of treatment makes them aware that
they have been set aside as objects of special treatment and
marked as a special class rather than given extra help to get
into the mainstream. The actions of any government should
be perceived as provided for all citizens, if the hope is sincere
to integrate all into the mainstream of American life and to
develop within those with special needs a sense of unity with,
rather than separateness from, the national mainstream.

In the final analysis, a comprehensive manpower policy or
program must deal swiftly and strongly to help all those who
suffer from poverty and social degradation move into a
respected role in American society. But the mission and
operation of a manpower policy cannot be constrained to the
relief of poverty, The necessity of the development of all
citizens, from. the unskilled to professional and administrative,
is the function of manpower supply; and it cannot be central-
ized and separated from the total manpower program. To
deemphasize the new role of education in a technological age
can only delay the final solution for those most in need of
assistance.
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10. major issues
in Education and

mannower Developmant

The forces of change are demanding a review of long-held
American attitudes toward the utilization and conservation
of the country's human resources. The evidence has become
concrete on the: connection between the education of every
citizen and our strength as a society. It has become obvious
that there must be a comprehensive national manpower policy,
and such a policy must be based on education and training.
It has also become apparent that no single agency or level of
government can do the job.

In major national crisessuch as World Wars I and II
the nation has turned to the educational community for help,
and it has responded with the education and training of skilled
manpower. Most observers contend that today's problems of
youth in a new world of work is a "major national crisis."
We must have, almost immediately, a national policy decision
which sets a direction toward solutions. This policy must
speak to the nature of the change and not just to the specific
symptoms of the problem as has been done thus far. The
responsibility of the educational community, as well as others,
is to see that the role of education in a manpower policy is
clearly defined. The relationship between education, the indi-
vidual, and his adult work role must be more than a temporary
"fli:tation"; it must be a permanent "love affair." The
responsibility of Congress and the executive branch is to set
the policy in regard to national problems, finance, and special
needs and to involve all levels of government in the effort to
solve the problems. Thus far it has been a case of frittering
away time and money because we lacked a policy or puttering
with the visible symptoms. We must have fundamental change
in our established institutions.
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Those who formulate policies must be aware of several
major issues that demand understanding and the involvement
of education before they can be solved. The constant barrage
of criticism of education for failing to do things that nobody
wanted education to do must be replaced by a sober assess-
ment of how education can do those things that must now be
done. Those who must consider how this is to be accomplished
must look at some major issues.

Prevention Versus Correction
How can preparation for a career or an occupational role

become a major purpose of American public education in order
to prevent terrible future damage to people and excessive costs
for remediation?

The absence of this function in the American schools comes
from two basic American values. The first is the ideal of pre-
venting class distinction in our society. We thought this would
come about if we offered all children the same curriculum
and the same methods. The second is the status of college and
advanced educational degrees as the hallmark of achievement.
In the past, the nature of work allowed most of our educational
failures to be absorbed into tho. work force and educated on
the job.

Unfortunately, the response has been to create new institu-
tions which are not concerned with the prevention of failure,
but rather are solely directed at short-range correction. This
has tended to neglect the emphasis that must be given to
prevention. There are those who now believe that education
is a failure. They argue that American public education
cannot change; thus, during the 1960's major federal funds
were spern on programs which relieved the schools of responsi-
bility for those who need education the most. Those whose
own education and philosophy were developed in institutions
with the platonic concept of learning have pushed for even
greater separation between education and work. Emphasis
on more and better of the same education has really pre-
vented educational change. This emphasis has tended to move
us in the direction of a dual school system and, in many ways,
has created even greater inequality of opportunity.
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The Generation Gap
How can we involve youth in a relevant and contributory

role in a technological society?
Our young people are essentially excluded from any signifi-

cant role in the welfare of the home, the community, and the
school. They are truly nonessential in today's society. The
symptoms of this exclusion from society are a matter of daily
record in every newspaper and news magazine in the nation.
Those who suffer most are the poor, the minorities, and, often,
the ...nost educated.

The patterns of transition from adolescence to adulthood
have disappeared for many young people. For some, the
inability to find work because of a lack of education and
training is a permanent rejection by society. For others, the
pattern of preparation for living and involvement lasts so
long it is intolerable. In the past, involvement for nearly all
youth was real, necessary, and recognized by their parents,
friends, and themselves. The youth who wanted could make
his own way, become economically independent, choose several
patterns, and plan several approaches to self-dignity and
independence. Most of all, young people were needed. They
could find employment easily, or they could earn their own way
while in school.

Our youth today yearn to make a difference, improve
society, and contribute to a better world. Unless we find ways
to use our young people in the solving of societal problems,
we can expect an increase in the generation gap. The schools
of the country must become the social institution which pro-
vides ways for youth to become involved; unless they do this,
they will lose relevance for more and more young people.

Unemployment and Underemployment
How can schools become a pathway to employment and

career improvement for all those who enroll and for those who
need more education or retraining?

The nation with the highest level of educational achieve-
ment also has the highest level of youth unemployment. In
addition, we have manpower shortages in many skilled and
technical areas. The relationship between education and
employment is greatest in a technological society; yet we have
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less involvement of our educational system in occupational
preparation than do other industrial countries, particularly
for the unemployed or underemployed. At the same time, we
appear to have the greatest commitment to education as a
method of individual development and self-improvement. We
have learned that simply having a job with little hope for
upward mobility is not adequate satisfaction in an affluent
society.

Although all these conditions are known, we still have failed
to involve the schools in any major effort to reduce the hope-
lessness of the unemployed. There are approximately 24 million
adults over sixteen years of age, yet we have launched no
major effort to reduce adult illiteracy. Our schools are not
seen as relevant institutions by those in greatest need of educa-
tion, and the connection between adult basic education and
preparation for employment is casual at best. Our school
facilities and equipment are used less than half of the year
and almost not at all by employers and other social agencies
as a way to attack the unemployment and underemployment
problems.

Educational Change
How can schools offer the diversity of educational options

necessary to serve all the youth of the nationP
The image of education is firmly implanted in most people's

minds. Most Americans have attended twelve years of school
or more; hence, concepts held by most citizens tend to define
the purpose of the schools in relation to their own experience.
Because most people have been successful in school and as
adults, the pressure is to maintain, expand, and improve the
schools as they are today. The concept of excellence in educa-
tion is one of selectivity and narrowness.

Up to this point educational research and experimentation
have been mainly devoted to teaching methods, curriculum
content, technological aids to instruction, and to activities
within the walls of the school. Essentially, efforts have been
devoted to changing the methodology of what is already being
done. The basic assumption seems to be that if we do more
of what we are doing now and do it better, we will solve the
problems.
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1. One must question the assumption that doing the same
thing better will reach those that were not reached in the past.

2. One must raise a more fundamental question: how can
the schools motivate some to learn in the first instance?

3. One must question whether such tinkering will bring
basic changes.

4. One must question whether knowing how to do better
causes one to do better.

5. One must question whether the resources for research
and experimentation should be used mainly by those not
responsible for operational programs in education.

6. One must question if less than 1 percent of each educa-
tional dollar spent on research can have much impact.

7. One must question whether large investments for new
learning carried on by institutions apart from the educational
structure will change the structure of education or will relieve
the schools of any necessity to change.

8. One must question whether funds for educational change
which do not require commitments for new uses of state and
local funds will change the use of the ninety-two cents raised
by nonfederal taxing units.

9. One must question whether the failure to involve local
and state educational leaders in planning for change develops
a climate for cooperation or for competition and conflict.

10. One must question whether increasing investments for
research will bring as much immediate change as will invest-
ments in new program diversity.

The essence of this argament is that we are failing to try
new educational approaches because we have too clearly
defined the role and function of the schools. The present
role of the schools was set decades ago and to simply adjust
what is now being done fails to consider the possibility of new
activities by the schools as an approach to change. Until the
schools get involved in doing different things, there is little
pressure to change what they are now doing.

Transition From School to a Next Step
How can the educational system develop a continuing rela-

tionship between its students, its programs, and the world of
world
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Young people today have little opportunity to learn about
career options and the many kinds of work available. They
have little opportunity to learn about or explore emerging
occupations of the future. There is little material available
in the usual school curriculum that deicribes the work to be
done or the relationship between education and a work role.
This is particularly true at the elementary and junior high
school level ; it generally is late in college or in professional
school before the instructor concerns himself with the occupa-
tional function of education. Thus, 80 percent of young people
fail to receive guidance and assistance in selecting a career
area. Furthermore, there is almost no opportunity for first-
hand experience when the student maker a choice; he is most
likely to be influenced by occupations which he has encountered.

The complexity of the work world today is such that even
if the student is prepared the problem of placement in an entry
job related to a career goal is likely to be purely accidental.
The more the individual needs help the less likely he is to get
it. Today an entry job must provide both earning and learning,
yet there are those who argue that placement is not a function
of the schools. The real test of any educational experience
is what happens to the individual after he leaves. If we need
a way to assess the quality of education, a follow-up of the
student should provide a quick and definitive evaluation. It
may also be the simplest way to determine what change should
occur as well as the pressure to make change take place.

We have known for a long time that a reward for learning
increases learning. Can there be any greater reward for a youth
than a job which challenges him and provides income, inde-
pendence, and a chance for upward mobility? Is there a better
way for the schools to become accountable? The time has
passed when education can avoid responsibility for transition
assistance to young people who enroll as students.

At the same time, government agencies with know-how and
experience in developing occupational projections, labor
market information, and manpower needs must concentrate
their efforts on the development of materials of this kind to
be used at all levels of education. The concept that one agency
can do all things and should have sole jurisdiction is fallacious.
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The Undereducated
How can the schools cooperate with business, industry,

public employers, and other social agencies to help the unedu-
cated succeed in a technological society?

The relationship between poverty and lack of education is
well documented. For the poor, lack of education means loss
of seniority rights; technological displacement from jobs;
first-fired, last-hired; loss of self-dignity; and a lack of hope
in the future. Often the side effects on people are more serious,
since they affect the educational achievement of their children,
and a new round of failure, despair, and nonparticipation in
society is the result.

Schools can no longer avoid the responsibility to offer aid
in the form of direct education to these people. An even
greater opportunity exists in the development of permanent
relationships between local educational units and local em-
ployers. The advantages are apparent to employers in busi-
ness, industry, and government in the form of greater pro-
ductivity, stability, and loyalty from employees. There is no
place in the nation where people work which does not have
schools and school personnel.

Education and retraining must become a continuous pattern
in our technological age. This partnership at the local level
represents the best opportunity for an efficient, responsive
pattern to the problem. The development of this relationship
could bring about a new image of schools and their role in the
minds of many people. This kind of partnership has long been
in effect at professional and managerial levels with higher
education; it has now become necessary that a similar program
be developed at the level of greatest need. The alternative
is the development of additional institutions and programs at
greater cost while much of our school facilities, personnel,
and materials are only partially used.

Lack of Relevance in Education
How can the schools provide optional ways to learn and a

choice to those who do not wish to go to college?
When nearly one million young people fail to complete high

school each year in this nation, one must conclude that many
do not believe that schools are helping them very much. When
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nearly 40 percent of the high school graduates each year enter
four-year colleges to obtain baccalaureate degrees and only
half of them succeed, we must ask if the choice was relevant.
When SO percent of the high school graduates drop out before
completing two years, something must be wrong.

The most amazing thing is that so few people see this as a
problem. College enrollment has become the end for so many
people that a student has little choice. Today a person must
have an advanced degree or be considered a failure. This
societal worship of higher education as a symbol has become
so great that it dictates the program of the high schools;
prevents the definition of quality in education; downgrades the
concept of the work role of adults ; dictates the kind of
personnel that can work in the schools; determines schools'
accreditation regardless of purpose; and prevents the develop-
ment of multiple learning approaches and multiple education
goals for the students.

The net effect of this parental snobbery, administrative fear,
and professional featherbedding has been the development of
a galaxy of fully funded federal education programs which
begin to develop their own clientele and vested interests. The
development of this educational system has created a new,
closed, class-conscious educational structure.

We must have the development of a multiplicity of goals
in the schools. Such a development would lead to a multi-
plicity of learning approaches, many of which could use talents
people have that schools today seldom strengthen and never
reward. It would appear that each of us in a democracy must
find an adult role which makes a contribution to society
through some form of work.

The school must forget the curriculum which was college
prep, vocational, and general and move to a program aimed
at career preparation and development. This would mandate
certain basic educational skills with related theory and knowl-
edge for a career and an adult role, plus specific occupational
skills at some level of competence. For some, this might occur
in high school; for some, in one or two years of education
following high school; and for some, in college; but in every
case there must exist the chance to exit and reenter the educa-
tional system for more learning and retraining. The purpose
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would be to broaden options rather than to make early choices
of job training, general education, or college preparation.

Lack of a National Manpower Policy
How can the nation develop comprehensive manpower

policies responsive to the needs of people and to the market
demand for more skilled, technical, and professional man-
power?

The absence of any manpower policy has created immense
confusion. For example :

Question: Can one get tax dollars in order to attend school
to prepare for a job?

Answer: Yes, if you are going to college to prepare for a
paraprofessional or professional job. No, if you are in high
schoolunless you can prove you are a failing student, your
parents are poor, or you have a police record. In this case
we have a special school for you; in fact, if you are bad
enough we have a school where you can live, get paid, receive
clothing, and get transportation home during vacations.

Question: If I get a National Merit Scholarship, may I
learn to become an auto mechanic?

Answer: No, these can only be used for college degrees.
Question: If I can finish high school, I plan to go to a

special school to become an oceanographic technologist. I need
money to stay in high school; where can I get it?

Answer: You can earn $21 per week by working in the
Neighborhood Youth Corps, but you can earn twice as much
if you are a dropout. In fact, you would then become eligible
for Manpower Development and Training, which will pro-
vide up to one year of training with pay, transportation, and
certain health care. You must be over sixteen, but we will
also help you get a job at the end of the year.

Question: What am I eligible to receive while in high
school?

Answer: Nothing, unless you can prove you are a failure.
Question: What about my little brother in the sixth grade?

He needs &asses.
Answer: You should go see the welfare people; if your

parents aren't on welfare, there is nothing the school can do
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since you are in a school which has less than the average dis-
advantaged.

Question: Can I get help to retrain my employees prior
to closing the plant?

Answer: No, we can't do anything until they are un-
employed.

Question: My greatest skills are in the electrical field; can
I get trainingnder MDTA at the local school?

Answer: No, because we have no shortages in this area
for electricians. The course the school is running is not eligible
for federal funds, and you will have to pay the tuition.

These are admittedly overdrawn positions, but they il-
lustrate the lack of concern for a manpower policy. Legisla-
tion now being prepared in Congress is aimed at the pool of
disadvantaged, undereducated, unemployed, while at the same
time ignoring the flow into that pool. If this does not become
part of a national policy which involves other levels of govern-
ment, other federal agencies, and the educational system,
we are simply engaged in a game of perpetual motion.

The question of manpower needs simply comes down to pay-
ing the difference between the cost of basic education and oc-
cupational preparation. We now do it for the professions,
such as law, medicine, engineering, and teaching. Are we going
to do it for other occupational areas and for those people
who do not want to become lawyers, doctors, or scientists?
Maybe the real prestige and status problem comes from the
fact that the taxpayers pay most of the cost for professional
manpower and practically none of the training costs for the
nonprofessional.
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A veneer of progress in the form of technological advance-
ments covers the societal distress in Americaa functional
disorder symptomized by youth rebellion and unemployment,
severe pockets of poverty, increasing racial tensions, drug
abuse, rising crime rates, increasing welfare rolls, widening
gaps in educational opportunity and quality, disagreement over
our military posture, manpower shortages, and a nation
divided over goals and solutions. In the middle of this crisis
is a system of education unresponsive to the needs of many
of its youth and most of its adults.

Regardless of the achievements of any individual or group,
the greatest resource of theation is the sum of the individuals
available and the diversity of their talents. It is obvious that
the nation has no policy for the development of this resource
either in its education or its manpower programs. Its maxi-
mum development must become a first priority of education
and manpower policies. Each time a person fails to achieve
this maximum potential, to whatever degree, there is a loss
to the nation and to the world.'

Education for the assumption of a contributory adult role
is not the only solution to our social crisis. It is in the schools
and colleges, however, that the prevention of this waste must
begin. It is through the schools, in cooperation with other
social agencies, that the tragic cycle of poverty, discrimination,
inadequate education, and youth rebellion can best be reversed,
for it is by learning that skills are acquired, attitudes de-
veloped, a desire for knowledge born, and hope created or
aborted. The often quoted statement of Alfred North White-
head made in 1917 seems especially applicable today:

In the conditions of modern life the rule is absolute,
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the race which does not value trained intelligence is
doomed. Not all your heroism, not all your social charm,
not all your wit, nor all your victories on land or at sea,
can move back the finger of fate. Today we maintain
ourselves. Tomorrow science will have moved forward
one more step, and there will be no appeal from the judg-
ment which will then be pronounced on the uneducated.'

Conclusions
From the prior chapters, some basic conclusions have been

drawn which are fundamental in planning the role of education
in the development of a comprehensive manpower policy.
Conclusions have also been drawn about the need for a man-
power policy which is fundamentally based on education. In
each case we are speaking primarily to that part of a man-
power policy which is concerned with the provision of needed
manpower in the labor market, the education and training of
those not employable, and the continuing education and re-
training of present workers. There are no conclusions or
recommendations on job creation or economic growth and
employment.

Technological change will continue at an increasing rate as
a benefit to all or as a threat to many in our society. The over-
riding necessity of our time is to educate all youth and adults
to use technological change for the benefit of every individual
and for the strengthening of our total society.

ll comprehensive national manpower policy must be as con-
cerned with the development of human resources as it is with
correction :4 failures. If the sole or major effort of a national
manpower policy is concerned only with the pool of unem-
ployed and disadvantaged and not with the flow of uneducated
and unskilled youth and adults into the pool, then the problem
can never be solved. In the long run, the goal of a man-
power policy should be to eliminate the pool of disadvantaged
and unemployed and to prepare everyone for employment.

A test for insanity used in New York State at the turn of
the century illustrates the flow and pool problem. The person
to be tested was taken to a room which contained a bucket, a

1 Whitehead, Alfred North. The Aims of Education and Other
Essays. New York: New American Library, 1949. p. 25.
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dipper, and water running into the bucket. He was told to
empty the bucket. If he used the dipper and never emptied the
bucket, they sent hirn to an institution. If, however, he turned
off the spigot and then emptied the bucket, he was declared
sane.

In a technological age of constant change, education must
be the basic foundation of a comprehensive national manpower
policy. A manpower policy which does not provide a direct
linkage with the public school system assumes that work and
jobs are unchanging and man is only interested in economic
returns. Education must provide the basis for continual learn-
ing as well as skills which are transferable among a variety
of jobs and which provide for the vertical mobility and flexibil-
ity every person must have in a changing work force, which is
increasingly becoming automated. The essence of increasing
economic growth is found in the more efficient use of our
human resources. Such efficiency comes from an educated
citizenry.

The threat of a dual school system in the nation has become
a real possibility. We, as a people, decided long ago that we
wanted a society designed for people. This society must pro-
vide equal opportunities for every young person to fulfill his
potential; equal opportunities for every person, young and
old, to live his life 'with a measure of dignity; and equal oppor-
tunities for every person to be free of want, ignorance, disease,
and discrimination. Some of our present policies and proposals
actually require a declaration of failure before a person can
be eligible for certain education. The danger of a separate
school system based on family income, ability to be employed,
past educational achievement, or certification of failure could
be more destructive of the fabric of our society than our dual
school system based on race. Separate cannot be equal in our
concept of democracy.

In a technological age, occupational preparation must be a
fundamental part of everyone's education and a specific task
of the public schools. The cost to society of the failure to pro-
vide occupational education cannot be measured, whether
viewed in terms of national security, economic growth, or
political and social stability. There is no way to measure the
cost to the individual in terms of his loss of a societal role,
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his loss of self-dignity, or the loss of his potential participation
in our culture.

The importance of education to the individual and his suc-
cess in occupational preparation, ar well as his role as a citizen,
cannot be overestimated. However, education alone is not
enough for the youth and adults in today's work force. To
attempt education without occupational training is to ignore
the facts of modern technological life. When occupational
training takes place in one's education should be a matter of
individual goals and plans, not a matter of age or educational
structure.

One of the crises of our age is the inability of young people
to participate in the real experiences of society or to contribute
to the improvement of society. Technology has made our
young people economic liabilities. Their great need is to give,
to be worth something, to make a difference. In today's situa-
tion, over half our youth have no recognized roles to provide
them with a measure of responsibility and independence. In
the past, most of these opportunities were provided in the
home, the community, or in productive work. Today, these
options have disappeared for most youth. "Playing school"
the make-believe involvement in advisory or adult policy-mak-
ing boardswill not satisfy today's young people. Participa-
tion in the recognized activities of daily societal operation
must be provided in the school program and in private and
public agencies doing the daily work of society.

Our public schools must make fundamental changes im-
mediately or they will become more irrelevant in the lives of
large numbers of our people. Up to this time, efforts to change
the schools have resulted in minor innovations in curriculum,
methodology, and instructional techniques. Such pedagogical
tinkering has become so irrelevant that large segments of
society question the ability of the schools to respond to the
times. The alternatives being considered today are contracts
with private industry, a new public school system financed by
the federal government, and a competitive private system
financed with public funds. The less than one-half of 1 percent
of the education dollars spent on research and experimentation
has had little, if any, effect on the purely operational activities.

The development of a comprehensive national manpower
program must include incentive funding which rewards co-
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operation among public agencies at the federal, state, and local
levels. All the pleading, all the pledges, and all the administra-
tive admonitions will do little unless there are direct benefits
to the individual agencies for coordinating their efforts. No
one federal agency, single state agency, or lonely local agency
can do the manpower job alone. Competition may have its
merits, but it is unlikely to serve the diversity of need and the
variety of people of this nation in the development of a work-
able manpower policy.

Work in a technological age has become the basis for the
individual's adult role and status. That there is a difference
between general education and vocational education is a long-
held theory which technology has exploded. The changed
nature of work is so great in this country that the person
without a work role finds himself isolated from contact with
the majority of people. This condition is true for our youth,
our older generation, our married women, and our disad-
vantaged. This continuing separation of education and a work
role in the educational system is the major reason for the
rejection of education.

We must establish a permanent operational relationship
between education and employers in business, industry, and
public agencies as a basis for both education and manpower
training. The present crisis efforts at temporary employment
of disadvantaged youth and adults by employers is destruc-
tive of permanent solutions to the basic problem. Much more
than temporary income for "make do" work is necessary. The
concept of work experience as learning only for the poor, the
uneducated, and the unemployed is denigrating to those in-
volved as well as supportive of a philosophy that work ex-
perience is not part of quality education. On-the-job training
unconnected to self-improvement through learning and broad
skill development is a palliative rather than a cure. Work
experience as a methodology in education and training is a
fundamental need for all.

Expansion of postsecondary education below the baccalau-
reate level is necessary to reduce technological manpower
shortages and to provide optional career patterns for youth
and adults. Openings in technician occupations doubled during
the 1950's, while openings in other occupations requiring
special training increased by only one-half. By 1975, there
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will be a needed increase of 77 percent. Unless more youth
and adults move upward into these shortage areas, openings
below this level are closed to those with less education and
skills.

Continuing education has become necessary for everyone.
The nation's educational system must develop new ways so
any individual may obtain additional education and new oc-
cupational skills regardless of previous education level or job
competence. Eliminating adult illiteracy must become a first
priority for schools and employers.

Discrimination in today's society has become more a matter
of education and skills than color or race. Since a higher per-
centage of minority groups lack education and occupational
skills, they experience the highest levels of poverty and wel-
fare. For this reason, as well as for the sake of justice and
equality, discrimination in education must be eliminated.

comprehensive manpower policy must provide a basis
for long-range planning and stability of funding patterns to
states and local agencies. The absence of any basic policy has
prevented state and local units from planning any effective
approach to the flow or the pool of unemployed. Late appro-
priations, administrative changes, and uncertain funds have
combined to make efforts sporadic, expensive, and confusing
to both the individual needing help and the employers who
hire the trainees.

Sound career choice is made in direct proportion to the
information, exploration, guidance, and opportunity available
to the individual to prepare and assistance given him for entry
placement in a job matched to the individual. The freedom to
choose a career does not assure anyone of making a good choice
unless there is a sound basis for judgment and opportunities to
try out preliminary decisions, as well as the opportunity for
education and skill development and an entry placement which
will provide additional learning opportunities. A recent survey
showed only 19 percent of high school seniors felt they knew
as much about jobs as they would like to know.2 For too long,
choice of occupation and preparation for career development
has been left primarily to chance. This is a tragic waste of
manpower.

2 Purdue University Opinion Poll No. 78, November 1966.
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ilmerican public education will be able to serve all youth
and adults only when it can provide the related services neces-
sary to allow learning to happen. Many young people are
unable to obtain the health care, special counseling, and tutor-
ing needed to learn, or the clothing, food, and money neces-
sary to stay in school. In nearly all cases these funds are
available in special education programs operated by agencies
other than the school. If education is the fundamental link
between the individual and society, why are related services
unavailable until the child has failed? This fundamental
question must be answered soon if our schools are to do more
than continue the flow of uneducated into the pool of un-
employed.

Some form of residential education is necessary for those
who need more specialized help than the day school can pro-
vide. Such an educational approach is necessary for those who
need custodial care for a period of time; for those who cannot
get certain kinds of instruction because of sparse population
or because they have special talents; and for those who need
special kinds of occupational training not available near home.
This residential school should be part of the regular system
and in no case should be confined to those who have failed.
Failure to provide these services early enough demands a
very expensive remedial program which becomes stigmatized
as totally second-class.

Schools must provide transition to a next step for every
individual who enters school. This responsibility provides an
assessment of the school's success with every student; it
promises the student a reward in relation to effort; it makes
learning other than academic achievement valued in the school;
it forces cooperation with other agencies in society besides
colleges; and it provides a new basis for excellence in education.

Independent citizen advisory councils can become the basis
for a continual objective review of both education and man-
power programs. Most advisory councils should be appointed
by the chief executive of each government or branch of govern-
ment. Their role is to advise executive, legislative, and opera-
tional units of needed change and improvements. Annual re-
ports to the public from such independent groups could create
pressure for creative change pertinent to the times.
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In the months and years ahead, there will be all sorts of
proposals and counterproposals regarding education and man-
power development. Education and manpower specialists
should consider that education and the development of human
resources cannot exist in an ivory tower. Quality programs
can only be developed through partnerships between education
and federal, state, and local governments, private employers
and trade associations, labor unions, and the rest of the com-
munity. We have reached a point where the allocation of
federal funds must become integrated with the efforts of
state and local governments.

Manpower policy must recognize that the attributes that
keep a person mobile in the labor force are his ability to absorb
new knowledge and skills and the opportunity to obtain them
prior to unemployment. We are at a point in time when the
question of the allocation of national resources for education
is being debated as never before; this debate should not divorce
education from manpower development at a time when their
cooperation is just becoming understood. There is a clear
trend toward separation; the facts of technological progress
argue that this is poor theory and unsound practice.

Recommendations
These specific recommendations are directed primarily to

the school administrators of the country in elementary,
secondary, and postsecondary institutions and to the super-
intendents and school board members responsible for the
education of nearly all our young people as well as the con-
tinuing education of thousands of adults. The priority is on
the preparation of these persons for transition to a work role
in a new and changing technological age. The concern is for
the changes necessary in our schools to serve the diversity of
persons that need education as well as the emerging manpower
needs of the nation. The problems are attitude, program, and
money. It is impossible, of course, to cover all aspects of the
problem, and this has not been attempted. It is hoped, how-
ever, that this book will lead to a reordering of priorities
both in our schools and in our legislative and administrative
bodies at all levels of government. The recommendations
which follow suggest broad courses of action and specific sug-
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gestions for their implementation. It is hoped that these pro-
posals will lead to the reduction of jurisdictional debate and
an increase in coordination of program operation at all levels
of government.

Schools should operate throughout the calendar year with
the added time devoted primarily to career planning, occupa-
tional preparation, and youth participation in adult roles in
society. This does not mean, however, an expansion of pro-
grams already existing, but rather an increase in options
available to the students, particularly in the junior high, senior
high, and postsecondary schools. It suggests the inclusion of
many educational efforts, specifically in the field of occupa-
tional preparation, and volunteer activities now carried on
outside the educational mainstream. It envisages the increased
use of facilities, equipment, and staff already available. It
suggests the establishment of new alliances with employers and
other social agencies providing services necessary for effective
learning to the student. It proposes new learnings for edu-
cational credit and new criteria for student success. It requires
an exchange between educators and people in the rest of the
work force on a regular basis. It mandates a change in the
organization and structure of the schools as well as in the
employment service, health units, and welfare agencies. It
proposes to involve the students, the parents, and business
and industry personnel as teachers. It requires education to
expand its services and reorder its priorities. It necessitates
a reversal of the concept of education as primarily the prepara-
tion for more education. It includes the activities which used
to be a normal part of the child's maturation and experience
as part of the educational experiences supervised by the
schools. It proposes to increase the participation of young
people in the activities of society and the assignment of re-
sponsibility to young people at an earlier age, with com-
mensurate rewards and recognition. It proposes that schools
be accountable for the success of every student.

The high schools and postsecondary institutions should
operate during the present summer period. Students would
opt to attend whichever of the three out of four, or two out
of three, periods they wish. If they choose they may complete
school early or decide to take elective programs during the
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optional period. In effect, the student may opt for whatever
pattern of school completion meets his preference and future
plans.

Work experience would be required of all students before
graduation. This experience could be gained during the school
year as part of the student's normal load or during any period
of the school year as a full-time worker while under the super-
vision of the school. Educational credit should be given for
such work experience, and it should be evaluated as any other
credit course. Work experience would normally be of three
kinds: exploratory in terms of learning about a career area;
employability skill training to learn attitudes, responsibility,
and cooperation; and skill acquisition in an occupational area.
Insofar as possible, the work experience should be related to
educational and career goals. Responsibility and level of
competence would vary with each student, and the work ex-
perience should be at the level of student achievement. All
work-study, Neighborhood Youth Corps, and other income
maintenance work programs should be run by the schools
as part of a total program.

Work as a viable learning experience would thus become a
part of all education for learning and earning. The primary
emphasis should be on learning.

Career orientation should begin in the elementa. grades
and continue through the junior high school for all students.
Emphasis should be' on broadening student knowledge of
career options rather than on early choices. Annual confer-
ences with the career counselor, student, and parents should
begin at the junior high school and continue through high
school. The Labor Department should earmark a major share
of funds for the development of career guidance materials
for use in the school, and local employment offices should hold
regular seminars with the teachers in the school to inform
them of opportunities in the work force and the emerging
patterns for new careers. Senior high school students might
well be used as teacher aides in working with elementary and
junior high students. This could be carried on during the off-
period in the school year and on weekends and evenings.

Related services necessary for student participation in such
programs should be provided through the schools. These

242



include health care, transportation, food, clothing, and money
necessary to continue in school. In the age group sixteen and
above, and in some cases below, much of this money could be
earned through cooperative education programs and by in-
cluding present income-maintenance work-study programs for
poor students as part of the education program. This plan
would operate through the local schools, the present National
Alliance for Business Programs, and similar efforts now scat-
tered through a variety of agencies. The aim would be to
make the school the best social agency to meet the needs of
young people and to make education the best vehicle through
which to achieve individual success.

All federal, state, and local government agencies should
be encouraged to provide work experience related to educa-
tional and career goals for all youth in school beginning at the
junior high school level and continuing through college and
professional schools. Part of their budgets should be devoted
to youth work experience in cooperation with local educational
institutions which would supervise the programs and give
educational credit. Priorities for these programs should go
to the most needy youths in terms of finances and this type of
educational experience.

Whenever possible, work experience of this kind should be
on a one-to-one basis with an interested adult employee.
Where this is not possible, small groups assigned to an adult
should be the goal. Large mass employment of youth should
not be carried on as a normal procedure. It is likely that the
one-to-one relationship between adolescent and adult may be
one of the better outcomes of the program. Young people in
today's society have little opportunity for a responsible role
in cooperation with an adult. The opportunity for learning
and guidance would reverse the isolation of the young from
the activities of society.

Optional courses should be available to the student who
could choose on the basis of int-rest or need. Opportunity
for catching up or forging ahead would be possible. Oppor-
tunities for individual projects, research, and creative activities
in a wide range of options should be available. Higher educa-
tion should expand the opportunities for advanced placement
for students who go on to college.
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employability skill development, 50 percent; occupational skill
training, 60 percent and 'upward, based on level of competence.

Funds and personnel to carry out such a program should be
part of the school budget and staff. Overhead costs to em-
ployers should be provided where the program and the nature
of the work experience make it desirable. Local employment
services should be available to the schools to a degree never
before considered. Educational credit should be given in all
cases, and a related guidance and education program in the
schools should be a fundamental part.

All students should be eligible to participate in the pro-
gram regardless of education or career goals. In other words,
this is not a proposal for the noncollege student; in fact, the
most easily created program could occur in the professional
occupation areas. It is aimed at broadening the educational
experience for all and attacking the problem of attitude as well
as competence.

We need to build into our society a new concept of the work
role as it relates to education. At this same level of urgency,
we need to tear down the barrier to youth involvement in adult
roles; it has already happened in sex, money, political action,
and independence; now it should happen in the area of re-
sponsibility and contribution through a work role.

Cooperative education must be expanded as a major learn-
ing method in occupational preparation. While this recom-
mendation is based on the work experience premise, it proposes
a major shift in the techniques by which the student gains a
large amount of specific vocational competence necessary to
enter the labor market as a full-time employee. It suggests
further that a permanent partnership be formed between edu-
cation, business, and organized labor. Playing around with
crises that force illicit affairs is no way to solve a problem or
produce a legitimate child. In addition, it has equal potential
at all levels of education and in all kinds of occupations. Sped-
fic job skills necessary for employment are changing so fast
that it is impossible to replicate the job conditions in shops and
laboratories. Thus, the actual place of work must become
the educational laboratory in many instances. If the schools
operate all year and labor laws are changed, we have a basis
for proceeding.
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A staff should be assembled in every school district in the
nation with a high school, in every two-year college, and in
every four-year college. This is actually the easiest and least
expensive way to move into a comprehensive occupational
preparation program as well as the easiest way to broaden
educational options for many youth.

Local agreements between the school and the employer
are necessary in all cases; yet the most important step would
be a program commitment arrived at cooperatively and pub-
lished jointly by the educational authorities, organized labor,
government employers, and the alliance of business and
industry.

A permanent advisory council for cooperative education
should be established to recommend policies and standards.
The council should include membership from the agencies,
students, and citizens. A similar state and federal committee
should be established.

The program should be open to all students, but preference
should be given to those students planning to enter work
directly.

Work experience, work-study, and cooperative education
should be administered in the school under one authority.

Occupational guidance, counseling, placement, and follow-up
must become major functions of every educational institution.,
Such a commitment proposes that the emphasis of the schools
shift from the 20 percent who will be graduated from college
to the 80 percent who do not acquire the baccalaureate degree.

Elementary schools should teach all children about work
and work roles in today's society.

Junior high schools should increase the emphasis on career
planning, educational options, and occupational preparation
available in the high schools and postsecondary schools. The
industrial arts and homemaking curriculum should be re-
directed, with a heavy emphasis on career orientation and
exploration.

State and local employment agencies should establish earlier
contacts with students and locate personnel in the guidance
departments of school systems and postsecondary schools. A
specific budget allocation should be set aside for this function.

A placement office should be established in every high school
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and two-year institution or in combinations of schools where
necessary. Local employment agencies should be required by
federal regulation to serve such offices. Part-time as well as
full-time placement should be carried out, and the student's
work experience should become part of his educational record.
Contacts through the schools with employers must be made
through a single office. Employers should be urged to hire
primarily through the school placement office.

Follow-up of students placed full-time should be a coopera-
tive function of the schools and the local employment agency.
Results should be made available to the schools, the state and
federal agencies, and the public.

A national center for occupational and vocational-technical
programs should be established with federal funds through the
Department of Labor and the Office of Education. Such a
center should have a computer data bank available through
a telephone tie-line and printouts to all states and regional
centers. Regional centers with data banks containing local
and regional information should be established with tie-lines to
every high school and two-year postsecondary institution.
Guidance and placement personnel would then have specific
data for student use during guidance counseling and placement
functions in the schools. Such programs are already in use,
and a national effort in this direction would make the cost of
individual terminals entirely feasible.

Programs to retain professionals and technicians as guid-
ance workers, counselors, placement officials, and occupational
information specialists should be given highest priority by
HEW and the Department of Labor. Each state education
agency should set aside a share of its state allotment of federal
dollars for this purpose. The programs should mandate a
period of actual experience with public schools, employment
agencies, and personnel departments of business firms. Guid-
ance and counselor certification for public schools and state
employment agencies, regardless of present requirements,
should be changed to include a period of work experience in
occupational guidance counseling and placement offices of
schools, employment agencies, and employers.

Manpower training skill centers should become permanent
functioning units operated by the public schools for adults.
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We will continue to have unemployed and underemployed
adults in the future. Many of them will need basic education,
occupational skill training, related theory, and counseling and
related services. In the case of the unemployed, this will in-
clude financial support during the training period. There
needs to be one single location where the adult can get all the
services he needs. The present manpower program fails to
offer such a centralized, self-contained facility except through
the skill center. This model is the same kind of operation
that many youths need.

Skill centers through the state manpower development plan
should be guaranteed permanent planning, administrative, and
operational funding. All funds necessary to serve adults en-
rolled in the center should come directly from the center, and
all payments for services from other agencies for the enrollees
should be paid by the center or the educational unit operating
the center. This would allow the skill centers to be more
responsive to individual needs as well as effective in dealing
with agencies supplying services.

The prime function of the employment service should be to
recommend adults for training and to spend more effort in
finding the most needy. Present dual administration is in-

effective and confusing to enrollees, as well as costly.
Necessary testing, counseling, and guidance prior to entry

into training and provisions for legal, medical, and welfare
needs should be administered by the skill center.

Specific grants to each center based on a local plan should
be the basis for operating the unit. The present project-by-
project approval should be abandoned. Those who argue the
danger of creating rigidity of operation should be more con-
cerned with the present confusion.

Funding of special training projects based on manpower
needs or crisis unemployment should go to outside contractors
only after skill centers have been fully utilized.

Adult basic education programs in the school organization
should be tied directly to the skill centers and adult voca-
tional programs of the school. In every case, those in basic
education courses should become thoroughly acquainted with
the options in the local skill centers and adult vocational pro-
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grams. In many cases, the adult basic education needed by
skill center enrollees can be provided by this program.

The fundamental principal is the establishment of perma-
nent responsibility, authority, and capability at the local level.
Continual federal financing at the 90 percent level with 10 per-
cent at the local or state level is sound. Under such a plan,
every skill center would have to take persons from any area as
enrollees. Until manpower development, especially for the
unemployed, is related permanently and directly to local
agencies, the first solution will be to go to the federal level.
The record does not imply great success. Proper safeguards
the protection of individuals from unfair treatment and
discriminationmust be the basis for any funding of state or
local agencies.

ildult continuing education should be available in every
public school system, two-year college, and four-year college
in the United States. The opportunity for everyone to learn
throughout his life is not only desirable but necessary. We
have not provided a plan, a structure, or a method to do this
in our country. Where the need has been great, as in the pro-
fessional and managerial fields, business and higher education
have shared the cost with little or no expense to the individual.
Yet today some states still prevent expenditures for adult
education at less than the college level.

Every state which still prevents state expenditures for adult
basic education should be urged to change its laws.

Federal funds should be made available to provide 90 per-
cent of the cost of the services of an adult education co-
ordinator in every school unit with a population of more than
35,000 and in any combination of educational units that has
at least that number of people. The opportunity to develop
joint school and private efforts in this area has never been
considered.

Federal funds allocated to states for adult basic 'education
shall be allowed for high-school-level education only after
the adult population with less than an eighth-grade educa-
tion is reduced to the national average of ten years prior to
the year of allocation.

A special federal tax allowance should be developed for
employers who provide personnel, time, or direct cash support
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to local education agencies for adult continuing education
below the baccalaureate level. Such a plan might give a 10 per-
cent advantage for each dollar given for the elimination of
adult illiteracy and for programs to earn a high school equiva-
lency certificate for adults over twenty-five years of age, and
an advantage of 5 percent for gifts of time or money for pro-
grams below the baccalaureate level.

Congress should appropriate a special 2 million dollar fund
to develop basic reading materials for teaching adult illiterates.
Two things should form the basis for content: consumer edu-
cation and occupational information and training. Such an
effort should include the problem of Spanish-speaking adults
and demand the same efforts as the New Mathematics and
New Science. Materials for use by employers and unions
should be included.

Costs of baby-sitters, glasses, hearing aids, transportation,
and medical examinations for all adult basic education en-
rollees who cannot afford these minor services should be pro-
vided as part of the program.

Youth volunteer programs must be made available for
every adolescent as part of his secondary and college education.
"Actually, if mere volume of conversation shapes an attitude
priority, the kids far ove..shadow any other aspect of adult
American tribulation, be it war, inflation, race or crime." 3
Our young people today are too often involved only in the
things they know about, or can do, simply because the system
does not introduce them to or allow them to participate in
essential activities. National concern and national needs pro-
vide the motivation and the way by which youth can become
involved. Since education is the major means by which youth
prepares for adulthood, it must become the major vehicle by
which youth gains experiences necessary to mature and learn.
One way is early involvement in work; the other is youth
participation in activities which are needed by society but are
not being carried on by adults.

Every high school and postsecondary two-year college
should establish a unit to develop youth volunteer activities
as part of the school's service to community programs. Recog-

3 Knebel, Fletcher. "The Mood of America." Look 33: 28; Novem-
ber 18, 1969.
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nition of individual service to the community should be given
through educational credit and accounted for in the student's
educational record.

The year-round school would allow students to spend part
of the year either as part-time or full-time volunteers in neces-
sary special services. Since many high school and college youth
would be available while elementary and junior high school
students were in school, one of the major volunteer services
could be as teacher aides and tutors to children needing special
help to succeed in school.

This type of youth volunteer activity could become funda-
mental to the recently announced Right To Read goal estab-
lished by the U.S. Commissioner of Education as a target for
the 1970's. Every elementary school has a high school or
community college nearby. Every high school student can
either walk to school or has transportation provided. Only
two elements need to be added : time for the adolescent to
work with the child and organized instruction on how to tutor
the child. Both of these elements are available in every school
and college in this country.

Volunteer services are needed in health care, welfare work,
conservation, beautification, public building and park mainte-
nance, recreation, geriatric care, traffic control, pollution con-
trol, wildlife conservation, research and laboratory assistance.
Youth can provide assistance in these and many other areas
of service to the community, the state, and the nation.

Youth volunteer activities should begin as early as the
elementary school years with groups of pupils allowed to care
for parts of the school site through shrub and flower planting
and care, parts of city parks, a city block, or other areas need-
ing care and maintenance that is not now provided. Summer
or off-quarter periods should be used for outdoor camping,
nature study, and conservation activities. Plans should be
developed by the U.S. Forest Service, Bureau of Land Man-
agement, Wildlife Service, Interior Department, and Park
Service for projects to be done by school youth. Local school
officials, in connection with related state agencies, should de-
velop programs in which all youngsters, particularly those who
do not get such opportunities, have a chance to volunteer for
this kind of service. Funds should be set aside in federal and
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state budgets for outdoor programs of recreation, conserva-
tion, and beautification for use in this effort. A policy should
be established whereby school groups can use all local, state,
and federal land that can be improved by school pupils and
students.

High schools and two-year postsecondary institutions must
assume responsibility for the transition to a next step for every
student. The fact that those who need help the most get no
assistance in finding suitable options when they leave school has
become one of the anomalies of our time. Few efforts are made
by any social institutions, including the state employment
services, to help. The difficulty of finding an entry job which
leads to better career options and continual learning is exceed-
ingly great. All the prior efforts of the school and other
agencies are to no avail if this transition is not made with a
degree of forward planning. Parents can seldom be helpful, and
few youths believe the school is concerned unless it is willing to
take the risk of being assessed on the basis of its success or
failure in job placement.

Entry job placement is much more than earning. The time.
has passed when the school can avoid this function. Specific
legislation should direct the federal, state, and local employ-
ment services to make information, personnel, and other
assistance available to the schools.

Congress should appropriate special funds to the Office of
Education for administration by the Department of Labor
to carry out special teacher institutes to inform every teacher
of the facts about labor market changes and future patterns,
information on economic development, emerging work oppor-
tunities, and educational needs. The Department of Labor,
with the approval of the Office of Education, should develop
a handbook on the work force and job information for class-
room teachers at the elementary, secondary, postsecondary,
and adult teaching levels. These. manuals should be distributed
free to every teacher through orders placed by the school
administrator. The manuals should be in the form of binder
notebooks with separate sections which can be updated as
needed. In addition, necessary labor market information
should be sent automatically to every school district and post-
secondary institution in the country. It should be designed
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to be easily reproduced and contain special inserts for use by
students.

An annual public report should be made by every school on
the pattern of student entry job placement and educational
choice both for graduates and dropouts. This annual report
should be required by the local educational agency as a condi-
tion of receipt of state and federal vocational education funds.

Incentive funds should be distributed by the Department of
Labor and the Office of Education to states which reduce
school dropout levels. Such funds should be given to both the
local employment service agency and local school units on the
basis of improvement in dropout reduction through a joint
school-employment-service plan. Where a school achieves
such a record without help from the employment service, all
the incentive money should go to the school.

An independent Comprehensive Manpower Development
Council should be established by Congress. The concept of a
single agency responsible for manpower development is not
consistent with the nature of the problem, the levels of govern-
ment involved, and the variety of inputs needed to carry
out a comprehensive manpower policy. The solution is to
bring together those resources already available in the nation,
provide a system to deliver services to the youth and adults
when needed, and develop a multiple attack on the problem.
This requires a comprehensive manpower policy to set goals
which are definitive and not jurisdictional in derivation or
operation. It must involve the private sector in the develop-
ment of manpower as well as in its use.

The National Council would be appointed by the President
and would consist of fifteen outstanding citizens in areas of
competence defined by law with overlapping terms of five
years. It would also include six nonvoting members of federal
agencies which directly administer manpower developmerit
and prevention programs.

The Council would review federal manpower programs and
make recommendations to the Congress and the agencies ad-
ministering the programs.

It would make annual reports of its findings and recom-
mendations to the President and to the public. In addition,
special reports could be prepared when necessary.
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In addition, it would have incentive funds to allocate to
federal operational agencies for innovative programs, joint
agency approaches, and for purposes of creating change at
the federal level. This money would be made available from
a fund consisting of 1 percent of the appropriations of each
agency represented on the Council. The necessary money to
operate the Council would come from the same source prior
to incentive allocations to federal agencies.

The National Council would not appear before the Bureau
of the Budget, the appropriation committees of Congress, or
any Congressional or executive agency concerned with funding.
Its funds would be entirely dependent on agency appropria-
tions. The Council might appear before legislation committees
in explanation of its own positions, but not in defense of or in
criticism of any agency operation.

The Council could ask for information and assistance from
any government agency, but the agency would be free to take
whatever action it wished.

The National Council would receive annual reports from
each of the State Comprehensive Manpower Councils and
would hold only one annual convention of State Council repre-
sentatives.

The National Council would concentrate on improvements
and new approaches to manpower development rather than act
as an overseer, evaluating the day-to-day performance of
federal agencies.

Each state should establish a State Comprehensive Man-
power Development Council independent of any operating
agency or branch of state government. A manpower develop-
ment program in each state is necessary to serve all individuals
as well as all employers of the state. If education is to play the
necessary role, then a State Council must be established which
proposes ways to utilize education most effectively. This is
not likely to be done at the federal level because of the minor
federal fiscal investment and the education authority vested
with the state. Eventually the emphasis on correctional man-
power programs should be eliminated if developmental plans
are well made.

The State Manpower Council would serve as the policy-
making board for the remedial manpower programs in the
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state. This would shift the emphasis to reducing the flow of
people into the pool of disadvantaged and slow down the
growth of remedial manpower programs as permanent new
social institutions.

The State Comprehensive Manpower Development Council
would be appointed by the governor with overlapping terms
of office so it cannot become the tool of any one administration.

The State Manpower Council would have representatives
who are nonvoting members from each of the state agencies
having manpower operational programs plus fifteen out-
standing citizens knowledgeable in the areas of manpower
policy concern.

The Council would review all state plans relating to man-
power administration and develop a total state plan which
would become both a short-term and long-term guide to man-
power development, job development, and economic growth
in the state. It would also include the plan for matching supply
and demand tied in with a national job bank of the U.S. De-
partment of Labor.

Annual and special reports would be made to the legislature,
the governor, and the general public.

Money to operate and staff the Council would come from a
set-aside of all federal money for vocational education, voca-
tional rehabilitation, welfare, Economic Opportunity Act, and
the Manpower Development and Training Act as made avail-
able to the state. This should be not less than 3 percent, of
which between $100.000 and $300,000 would be available to
the Council.

A state incentive fund which the Council administers would
be available from these set-aside funds for purposes of alloca-
tion to state agencies for new or cooperative approaches to
manpower development and coordination.

The State Manpower Council would serve as the policy
board for the staff administering the Manpower Development
and Training Act funds allotted to the state.

The State Council would receive no direct appropriations
or any outside funds, so its deliberations and planning would
be as free as possible from political or private control. The
major purpose of the Council would be development of im-
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proved state planning and agency coordination rather than
overseeing state administrative units.

Long-range objectives and slnrt-range efforts would be to
reduce the flow of persons into the pool of unemployed and
poor.

Congress should appropriate and the administration should
expend as much money in reducing the flow of untrained youth
as in reducing the pool of unemployed adults. These invest-
ments should gradually reverse as the pool is reduced.

Money for necessary services, including health care, mainte-
nance money, special guidance, and necessary support for
work experience on the job or in volunteer activities in needed
public activities should be made available through the agency
that administers the educational and skill development of
youth.

Special categorical funds should be appropriated to estab-
lish entry job placement operations in all secondary and post-
secondary institutions where youth enter directly into work.
These educational placement functions should be coordinated
with state and local employment units so necessary liaison
between school and employers can be broadened.

Special earmarked funds should be appropriated to the U.S.
Department of Labor and a portion allotted to every state for
the purpose of servicing the educational institutions responsible
for placement.

Annual follow-up reports on youth at one-, three-, and
five-year periods should be made by the federal and state em-
ployment units on the success of placement operations. These
reports should go to all concerned agencies, Congress, state
legislatures, and the National and State Councils.

Special funds for postsecondary institutional support at the
subbaccalaureate level should go to programs for technical and
subprofessional career training. These separately authorized
funds should be allocated to states through the established
state administrative units concerned with vocational and
technical occupational preparation and should become part
of the annual state plan which is reviewed by the State Man-
power Councils.

Postsecondary institutions such as community colleges, tech-
nical institutes, and area vocational-technical schools should
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operate all year and greatly expand their programs for adult
retraining and career upgrading.

The possibility that the education and technical training
needed by all volunteers and draftees of the armed forces
should be done in postsecondary institutions and considered
part of their enlistment period should be explored. Specific
military and technical skills could be provided by the military.
This would reduce the cost of military training, provide career
transition when servicemen complete training, and allow the
military to concentrate on the military aspects. The present
expenditures for technical and theoretical education should
provide the necessary tuition, room and board, and educational
costs for these young people if they choose to elect this pattern
of military service. It would, in addition, provide one to two
years of educational credits for many of the nation's youth
at less personal expense and lower government cost. It would
tend to equalize educational opportunity for those with less
family income who now fail to try postsecondary education.

Preferential student loan provisions should be established
for career technical education since many leading institutions
fail to give loans to other than degree-seeking high school
graduates.

Part of the placement operations of all schools should be
related to the securing of student loans and opportunity grants
or scholarships for postsecondary technical careers.

Present student assistance programs, such as Neighborhood
Youth Corps, should be administered by educational institu-
tions. Present emphasis in these programs on student financial
aid should be shifted to include a heavy emphasis on the related
education necessary for these youths.

Planned educational components related directly to the work
exp' ;rience. component should be required which would include
ori,:ntation and guidance for the job supervisors.

There are few such programs now located in rural areas,
and these youths form a large part of the flow to urban areas.

The present inability of the schools to offer necessary earn-
ing while the student is learning causes youths to leave school
for more narrow programs and greater earnings offered by
out-of-school programs.

Such a plan would prepare youths who are the least edu-
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cated and the least skilled to move up into the cooperative
work experience programs and to stay in school.

The component of manpower supply as a part of a compre-
hensive manpower program should become the prime respon-
sibility of the educational sector of our society. In a techno-
logical society, education is the bridge over which every
individual must travel to a career or adult role.

A reduction of this magnitude would allow the Department
of Labor, in cooperation with other federal agencies, to con-
centrate on job development and the provision of necessary
economic and labor market information so badly needed. In
addition it would allow the Labor Department to focus on
placement and follow-up in cooperation with the educational
communitymatters which now have little priority.

It would provide a continuum of preparation of human re-
sources at all levels and in all areas of career options. It would
focus responsibility and involve all levels of government.

The nation must have a cabinet-level Department of Edu-
cation and Manpower Development. The nation will never
reduce its pool of unemployed until the federal government
gives equal interest and investment to reducing the flow of
untrained youth and makes education for careers below the
professional level as important as education at the college
level.

The present plethora of federal, state, and local agencies
concerned with manpower supply must be focused at the fed-
eral level in an agency which has a chance to bring this part
of a total manpower policy and program into the highest level
of policy making.

This action would finally put emphasis on the prevention of
human failure and the development of human resources as a
top national priority.

The present pattern of concern after people have become
failures is too late, too costly, and too prone to continue both
education and manpower development as they are now.

Education is now the link between the individual and his
role as a citizen, a worker, and a dignified person. The federal
government can no longer stand aside and be concerned only
with "picking up the pieces" ; it must become involved in seeing
that there are fewer pieces to pick up.
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The present trend toward a dual school system, one for the
poor and one for the middle class, would be reversed.

The present practice of returning to the eighteenth-century
concept that all people need are work skills would be revised.

The inability of the states and local educational agencies to
be heard in the deliberations of national policy would be over-
come.

Other federal agencies could focus on the other aspects of
manpower policy and program, now neglected.
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Appendix

Manpower Convcrsion Model'

It is herewith proposed that the theoretical starting point
of vocational education be the manpower conversion equation
illustrated in Figure 1. The principle value of this model is
that it generates a set of basic objectives for vocational educa-
tion against which effectiveness progress can be measured, and
it does so within a realistic framework that relates vocational
education to the national good.'

The manpower conversion model indicates that public oc-
cupational education is one part of a three channel total system
for the conversion of undeveloped (unskilled) potential man-
power to developed (skilled) actual manpower.

The basic idea is simple. The model states that the primary
objective of public and private systems for occupational edu-
cation and training, taken as a collective whole, is to induct
and convert undeveloped potential manpower resources into
skilled manpower resources of sufficient kinds and numbers so
that the output will meet the skilled manpower requirements
of the expanding national economy.

A serious imbalance between the collective system's output
of skilled manpower and the requirements of the growth econ-
omy implies both an unemployment problem for undeveloped
manpower (or unneeded skilled manpower) and an economy
hampered by unfulfilled manpower needs.

Ideally, a balance in the equation implies that for every
newly developed skilled manpower resource there would be an
available job, and for every such job opening, there would be

1 Enninger, M. U. "How Should the Schools Fulfill Responsibility for Student's
Transition from School to Work?" Paper prepared for the Department of
Health, Education, and Welfare, vocational Education Task Force, 1969.

2 The concept of a theoretical model to generate bask objectives is a minor
innovation for vocational education. Generally, in this field, objectives are not
derived. They are stated because of claimed self-evident truth.
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an available and qualified person. Thus, the model ties the
objectives of public systems of vocational education to the
national full-employment policy and to the manpower needs
of the expanding national economy.

The basic challenge to public systems of occupational edu-
cation, particularly the major city systems, is to increase their
roles as significant suppliers of manpower skilled at the occu-
pation entry-level.

Some General Implications
In the interest of brevity, these are stated without the bene-

fit of supporting rationale.
1. Public vocational education should adopt the self-concept

of a major manpower conversion system. The educators in
this field should think of themselves as managers of manpower
conversion systems ready to adopt the principles, concepts and
tools of modern management.

2. Public vocational education must base its curriculum plan-
ning in such a way that it takes into account the characteristics
of those to be served, i.e., the non-college bound undeveloped
manpower resource, as well as the manpower requirements
forecast for the region served. It has not attempted to har-
monize the two end elements of the Figure 1 equation in the
past with any impressive energy.

3. Public vocational education must function as an integral
part of a total system. Planning must incorporate an aware-
ness of what is going on locally with respect to the other two
manpower conversion channels, i.e., private occupational edu-
cation or training systems and training programs and oppor-
tunities in business and industry. It can't function at maximum
effectiveness in isolation.

4. Public vocational education must grow. Growth in en-
rollments and outputs is implied by the equation. The popu-
lation growth means a growth in the point-in-time number of
undeveloped manpower resources. The skilled manpower re-
quirement growth, coupled with the decline of unskilled man-
power requirements means a growing demand for occupation-
ally skilled manpower. Not to grow means to diminish as a
major source of manpower conversion.
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5. Public vocational education must compete in terms of
effectiveness. The pressures created by the high costs of edu-
cation will put a premium on effectiveness and efficiency. If
the public systems of occupational education trail the private
systems in effectiveness, the resources will gravitate toward the
latter. The concept of competition should be introduced into
the total system.

Some Basic Objectives
Without going into the logic of the deductive process at this

time, several basic objectives can be derived from the model.
These are some, not necessarily all, of the measurable objec-
tives for which school system administrative heads should be
held responsible and accountable for improvement toward the
ideal. It is recommended that these objectives, as a collective
whole, with others yet to come, be used to evaluate the effect-
iveness of public vocational education systems as suppliers of
trained manpower.

1. Enrollment growth. To show a continuing increase in
the percentage of non-college bound youth enrolled in occupa-
tional programs at the secondary and postsecondary school
level.

2. Offerings growth. To show continuing increase in the
range and diversity of vocational curriculum offerings until
such offerings adequately reflect both manpower requirements
and the range of talents in the school-age population served.

3. Holding power. To show continuing improvement in
student holding power so as to increase the percentage of
students who complete the vocational curriculum of their
choice.

4. Knowledge and skill. To show continuing improvement
in the percentage of completers who have attained at least
minimum standards of adequacy in both general and occupa-
tional entry-level skills.

5. Occupation motivation. To show continuing improve-
ment in the percent of completers motivated to enter the field
for which trained or a field of equivalent or higher skill in-
volvement.
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6. Placement performance. To show continuing improve-
ment in the percent of qualified program completers placed
in the occupations for which trained or in related occupations.

It can show that failure to achieve these objectives prevents
or contradicts the primary objective of the manpower conver-
sion model, namely to balance the output of skilled manpower
with the requirements for skilled manpower.
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