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Preface

Unprecedented numberS of young peo$e have
graduated from high school or reached twáge of 18
over the past 10 years. Many of them areInxious about
their chances in the labor market. Some of them
question the value of additional schooling. Some adults
who already have jobs must decide whether to upgrade
their skills or get new ones. Others mostly women
with children seek advice, support, and training to
enter or reenter the work force.

The National Academy of Education asked us to
review what is known about the relationship between
education and employment and what is not known but

-should be. We were also asked to point out what the
knowledge base means for the various sectors involved :
employers, union leaders, teachers and other educators,
stueents and parents, adults who seek to expand or
refresh their knowledge and skills, government policy
makers and the research community.

Among the questipns we were asked to consider
were: What advice should be offered to those contem-
plating additional schooling, a return to school, or
entrance into a training program? What suggestions to
school and college officials are warranted by demo-
graphic and labor market realities? How can public and



private policy be improved to facilitate sensible
decisions? What guidelines should be recommended to
employers and unions?

, We were asked to include in our report (i) an assess-
ment of the extensiveness and usefulness of the existing
knowledge base related to topics we have examined, and
(2) an indication of areas where additional research and
experimentation would be fruitful.

Early in our deliberations, we made two rather basic
decisions that influence the tone amd Fubstance of our
report. First, we felt that education chould not be
restricted to include only schools and colleges, and that
employment should not be defined to include only work
for pay. As Lawrence Cremin (1976, p. 22) reminds us :
"family life does educate, religious life does educate,
and organized work does educate; and . . [each] is as
intentional as the education of the school, however dif-
ferent in kind and quality." To be sure, much of what
peDple learn contributes to paid employment, but it
woUld be myopic to lose sight of other important objec-
tives and values of education and our attention to non-
paid service illustrates this more general point.' Second,
in suggesting research, we restrict our attention to the
knowledge needed for enlightened policy and individual
decision making. Where the knowledge base appears
adequate, we say so. Our recommendations for further
research and experimentation2 cover, therefore, basic
knowledge deficits which, if remedied, would improve
the quality of public and private decisions.

So that readers may know where each member of the
Task Force stands, each recommendation has been
given a priority rating in Appendix A.

One reason why another report on education and
employment is needed at this time is that other recent



and significant reports in this area Wirtz's Boundless
Resource, Ginzberg's Manpower Connection, and the
Organisation for Economic Co-operation and Develop-
ment's Education and Working Life in Modem Society,

a report of the Secretary General's Ad Hoc Group on
the Relations Between Education and Employment,
chaired by Clark Kerr do not contain a thorough
assessment of knowledge and research needs. We have
also arrived at somewhat different conclusions regard-
ing the direction that some policies should take. Areas
of disagreement between our report and the other three
are discussed in Appendix B. Appendix C presents basic
information about federal expenditures for education,
training, and employment.

Now, as we issue our repert, we wish to express our
deep appreciation to John Shea, Senior Fellow of the
Carnegie Council on Policy Studies in Higher Educa-
tion, who provided staff assistance to our group.
Sections 2 through 9 of our report are almost totally the
result of his research and draftmanship. His efforts were
absolute..ly essential to the completion of our effort and
we considered him at all times a mei. '3er of our group.

Members of the Task Force
on Education and Employment3

Sponsored by the National Academy of Education

Dovid W. Breneman
Senior,Fellow
The Brookings Institution

Richard B. Freeman
Professor of Economics
Har.7ard University



William Gomberg
Professor of Management avd

Indus-fruit Relations
The Wharton School,

University of Pennsylvania

Ewald B. Nyquist4
Vice President for Academic Development
Pace University

Patricia Snider
Demographer
Human Resources Management Activity,

General Motois Corporation

E. Belvin Williams
Senior Vice President
Educational Testing Service

Clark Kerr, Chairman of the Task Force
Chairperson
Carnegie Council oi Policy Studies

in Higher Education

' Al:exis de Tocqueville (1832) wrote: "Americans of all ages, all condi-
tions, and all dispositions, constantly form associations . . . . The Ameri-
cans make associations to give entertainments, to found seminaries, to
build inns, to construct churches, to diffuse books, to send missionaries to
the antipodes: they found in this manner hospitals, prisons, and schools."

3In several instances, the term model program is more apt.
'Juanitik Kreps served until her appointment as Secretary of Commerce.
'Commissioner of Education, State of New York, until July 1, 1977.
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1.
Introduction Where We Stand

Sensible public policy and private decision making in
the area of education, work, and service depends, in
part, on a better understanding of human behavior, of
the needs and aspirations of people, of the work that
needs to be done, and of the effectiveness of programs,
services, and institutions. Also involved are notions of
human decency, of the locus of responsibility, of
societal well dbeing, and of individual values. Our.task
has been to examine and report on the relations,hips
between the acquisition and use of knowledge ,dskills

including attitudes and sensibilities that cOrktribute
to the performance of useful tasks and the amoUnt and
quality of work activities (both paid and unpaid). .7-

The topics we have selected for examination and our
conclusions are informed by the following values :

Each member of society should be able to choose
from a reasonable set of opportunities: (1) curricular
emphases in the schools; (2) college, ,work, or other
postsecondary channels tc adulthood; and (3) work,
service, leisure, and contiL4ing or recurrent educa-
tion during one's potentially productive years.
Education and training institutions should perform
their functions effectively and efficiently.
The amount and kind of education and training



should be responsive to the needs of the labor market
as well as to incfividual desires and social needs.
Schools and colleges should serve to strengthen the
capacity and inclination of individuals to perform an
array of important non-market-oriented work within
families and the larger community.
The principal findings of the Task Force may be

summarized in 14 observations, which fall into several
general categories:

1. The composition of the labor force and the
kinds of work people are paid to perform will
change considerably ovt.. the next decade or
so, but demographic trends suggest some
easing in the years ahead of the serious
employment problems faced by many young
people.

Growth in the labor force that is, entrants plus
reentrants less attritbn will bc considerably different
over the next 1 5 years than it has been in the rcent past.
Between 1947 and 1976, the number of men 25 years of
age or older in the civilian labor force rose by 8.7
million and the number of women 25 years of age or
older increased by 11.6 million. The number of youths
of both sexes under age 25 working or seeking work
increased by 15.7 million, witt-. much of the growth
occurring over the past 15 years. From a slightly
different perspective, adult men accounted for 59
percent of the total work force in 1947; in 1976, they
represented only 46 percent. Youths of both sexes and
adult women are now a majority of the labor force.

The "baby boom" of the 194Ps will continue to be felt
in the age structure of the work force. Men and women
25 to 44 years of age will iccount for practically all of
the increase of nearly 20 million workers expected over

2



the next 10 years. The number of young people seeking
work, which accelerated so rapidly from 1965 to 1974,
Will increase slightly between 1978 and 1980 and there-
after decline, slightly. What this means, of course, is that
youths entering tilt_ labor market in the 1980s will not
face such stiff competition for jobs from their peers.

The most recent set of global projections of l or
demand, prepared by the U.S. Bureau of Labor 3tatis-
tics (BLS), covers the period from 1974 to 1985..Over
this period, if the economy is basically healthy, some 58
million job openings are expected to materialize for new
entrants (mostly young people) and reentrants
(typically older women) to the civilian labor force.'

The occupational structure will continue to shift
toward services as opposed to production activities. Of
the 58 million openings for entrants and reentrants, 34
million are expected in white-collar work (professional,
managerial, clerical, and sales), 11 million in service
occupations, and 12.5 million in blue-collar categories.
As many as seven of every ten openings will be to
replace persons leaving the labor force by choice or
because of death or retirement. The dominant role of
attrition points to continuity in the kinds of work
people will be paid to perform. If BLS projections are
accurate, each of seven occupations will generate
100,000 or more openings per year. These seven occupa-
tions are: hospital attendants (nursing aides, orderlies,
attendants), bookkeeping workers, secretaries and sten-
ographers (the liirgest group), typists, retail trade sales-
workers, building custodians, and waiters and
waitresses. Only one of these hospital attendants
is expected to employ 50 percent more people in 1985
than it employed in 1974; the other six are important
because of their .-ize begin with and because turnover

3



is the dominant source of new openings. All told, these
seven occupations are expected to account for nearly
one-quarter of the 58 million job openings for entrants
and reentrants. By comparison, 28 other rapid-growth
occupations, each of which is expected to employ at
least 50 percent more people in 1985 than in 1974, will
account for only 6 percent of all openings.

We should point, out that turnover varies
considerably by occupation and industry. Purthermore,
the BLS methodology, while helpful in describing the
general pattern of change, is less useful for projecting
developments in more detailed occupations. For

instance, while the magnitude of openings for
secretaries is broadly predictable, the employment of
word processors is less so.

2. The economic value of a college degree has
doubtless fallen for new graduates somewhat
since the mid-1960s. Problems of adjustment
in the supply of and demand for highly educa-
ted manpower7 will continue, but the worst
adjustment problems are probably over.

New college graduates seeking full-time work in the
period since 1968 have experienced a lower rate of
return on their investment in a college education than
their counterparts who completed college earlier. This
lower return is evidenced by a rather sharp decline in
the earnings of college graduatei 25 to 34 years of age in
comparison with the earnings of high school graduates
in this age group. However, the returns are still high by
historical standards. Margaret Gordon (1977, pp. 2-3)
points out, for example, that, 'The ratio of median
income of male college graduates to that of male high
school graduates declined somewhat between 1969 and
1975, but on the latter date was equal to its level of 1959

4
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and well above the ratio for 1949. For women, the ratio
was higher in 1975 than in 1969 and far above its 1949
level." The period fro% 1964 to 1969 was unusual in
that a decrease took place in the ratio of college to high
school graduates in the labor force. A very sharp turn-
around, however, began in 1969. The number of
persons in the work force with a high school education
increased from only 38.4 to 39.8 million between 1969
mid 1976. The number with four or more 3; ears of
college shot up from 12.6 to 16.5 million. In part, this
turnaround reflects the influence of the military draft in
the earlier period and the lesser likelihood in recent
years of college students going on to graduate school.
Looking ahead through the 1980s, it is conceivable that
as a smaller cohort of college graduates enters the labor
market, the average rate of return on a college educa-
tion for new graduates, which is still substantial, will
increase somewhat in comparison with the
corresponding cohort of the early and mid-1970s.

3. Although individuals adjust quite quickly to
changing opportunities, our ability to fore-
cast changes in labor supply and demand, es-
pecially at a disaggregated level, is in need of
improvement.

The problem of adjustments to recent demographic
impacts, especially for burgeoning mumbers of college
graduates, rev.,als much about the resiliency of market
forces and' the behavior of young people seeking work,
students continuing in school, and employers. Students
respond more quickly than' data-gathering agencies, but
more slowly than would be socially optimal. Much of
the decline in college-going rates has occurred among
white males. In 1968, an estimated 55 percent of all high
school graduates of that year entered college by fall. In
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1976, the figure was 49 percent. Among men, the drop
was from 63 to 47percent (Young, 1977, p. 43). Outside
of teaching, opportunities for women and minority
then, especially in technical areas (engineering,
business, etc.) have held up reasonabiy well. College-
going rates have behaved accordingly. Between 1968
and 1976, the most recent year fowhich data are avail-
able, the percentage of women high school graduates
entering college by fall was essentially unchanged (49
and 50 percent, respectively). Among young black high
school graduates, the college-going rate rose slightly
from 46 to 48 percent.

The earnings of new young workers at all levels
but especially among college graduates have decined
relative to older, more established workers. Some
"bumping" of new high school graduates by the college-
educated has occurred in middle-level (sales, clerical,
craftworker) occupations. Outright unemployment
among the college educated continues to be lower than
among those with less education.

Without adjustments other than those already
implied in recent changes in college enrollment and

- graduation rates projections of the Bureau of Labor
Statistics indicate that demand conditions for those who
will graduate over the next 10 years should be no worse,
and probattly will be better, than for youths who
entered the job market since the late 1960s. Assuming a
continuation in past trends in the percentage of college
graduates in various occupations, some 12.1 million
openings are forecast for persons receiving
baccalaureate or higher degrees. This number is about 1
million lower than the number of college-educated
persons likely to enter or reenter the work force. As one
might expect, the outlook is brighter for some levels and

6



fields of study than others. The projected oversupply
prior to adjustments is especially great for (1) Ph.D.-
level manpower, especially in the liberal arts, because of
thc reduced need for college faculty; (2) baccalaureate
holders, especially men, in nontechnical specialties; and

,(3) teachers in many areas because of steady or declining
enrollments in the schools.

Sharp changes in government policy (for instance,
response to the energy crisis, reduced spending on
research and development) are difficult to forecast and
result in violent pulsatiors in the labor market. But such
changes which are not informed by human re-
source considerations are not the only reason fore-
casts go astray. Most projections are simply based on
extrapolations of the past, with little or no attention to
adjustment processes and to their implications until
hindsight becomes possible and even then agencies
have been slow to detect and report on important
turning points. The costs to individuals and society of a
failure to develop greater sophistication in forecasting
labor market developments, especially in 'fields and
occupations where training is long, costly, and
specialized, is great .

Adjustments to labor market conditions need not, of
course, be the exclusive responsibility of young people.
Colleges and universities, as "producers" of manpower
as well as employers of faculty and staff, often con-
tribute to imbalances by action or inertia. As we shall
indicate in Section 10, employers especially those
with large numbers of employees, including colleges and
universities have an important role to play in speed-
ing adjustment to changes in demographic and other
realities affecting the labor supply.

4. While broad trends are generally predictable

7



and favorable, there are several groups uf
persons who face special problems in the job
market : inner-city youths (esPecially
hispanic and black) not in school and without
work; women reentering the work force ;
older persons nearing retirement or with
special employment needs stemming from
disability or displacement.

Demographics are important but somewhat less

salient iri the case of these special groups. Inadequate
schooling and the absence of nearby employment
opportunities are serious problems for disadvantaged
youths. Extremely high unemployment rates and
relatively low labor force participation rates are symp-
tomatic of the enormous difficulties facing large

numbers of youths in large, urban areas. Women es-

pecially those with few skills and little work _experience

and Wha are divorced, widowed, or separated need

support, education, and training opportunities, help in
finding jobs, child care, and other assistance. Finally,

many older men and women face special problems in
adapting to second careers upon nearing retirement or
in the event of disability or work obsolescence.

At least since Cairnes (1874), many economists,
including Dunlop (1957) and Kerr (1954), and extending

to Doeringer and Piore (1971) and others, have been
concerned ab;aut boundary lines aroundparticular labor
markets and difficulties many "outsiders" face in
gaining access to preferrefl employment at decent
wages, in securi jobs, offering the potential to learn and
advance along internal promotion ladders. We fear that
large number:, of young people especially minority
youths with less than a high school education will

have great difficulty moving 'from relatively tm-

8
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st:uctured, often ratha casual "youth jobs" to more
secure career positions. Certainly, the sheer size of the
present youth cohort points to the probability that
many young people will find the process of Work estab-
lishrtent a long and painful one.

While barriers between unstructured and structured
emploptent are not impenetrable, large numbers of
young people especially women awl minorities with
little education will doubtless remain mired in a
secondary labor market. What is needed to ease this
prablem is a series of improvements in schooling, coun-
seling, and especially job placement and enc mragement
to employers to develop more good jobs and to invest in
those members of the work fc ve who are now "out-
siders" to preferred employment.

5. Additional years of schooling, for most
people, have real and long-lasting effects on
their economic well being and on several
noneconomic aspects of their lives.

Research consistently demonstiates a positive re-
lation4lip between highest year of school completed
and success in the labor market, as measured by occupa-
tional status, earnings, and employment stability not
for each individual, but on the average. Native ability,
what happens at home and in one's neighborhood, and
other factors including experiences in school
doubtless influence how much education people obtain,
but plenty of room is left for personal effort,
aspirations, and other influences. Highest year of school
completed, while affected by school achievements in the
early grades, is not an accurate mirror of ability differ-
ences apart from schooling.

Recent work by Jencks and his associates (1972), Berg
.(1971), and Bird (1975) call attention to what ha§ long

9



been known namely, that additional years of
schooling do not assure success at work and that not
everyone is handicapped by a kck of formal education.

There- is considerable overlap in the annual

earnings distributions of white male high school gradu-
ates vcrsus college graduates. Self-made millionaires do

exist. A few people with doctorates drive taxicabs, and
it should come as no surprise that they are about as
productive in such jobs as others. It is a fallacy
however, for two reasons, to conclude that schooling
makes no difference. First, additional years of schooling

increase the probabilities of being selected for better,
more productive jobs. Second, the jobs people obtain
surely reflect some real differences in ability, much of
which, we believe, is a consequence of the schooling
process. While few studies have been able to control
,statistically for underlying differences in ability, those
which have suggest that anywhere from 0 to 40 percent
of the relationship between highest years of school CCIITI-

pleted and later labor market attainments is a reflection

of innate ability differences.
Arrow (1973), among others, has argued that edu-

cational attainment serves as a filter or screen, signaling

latent productive potential. Consider the hiring of
college graduates. Large employers (and many small
ones) hire college graduates for tWo reasons: First, in
fields such as engineering, law, and accounting, gradu-

ates have specialized skills needed by companies.
Second, large employers especially want talented people
who have demonstrated a capacity to learn and who can

see relationships, apply knowledge from one area to
another, make decisions, synthesize information, and
communicate effectively. College raises the probability
of but does not ensure; such abilities. The "screening

4iPt.
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hypothesis" implies that the college degree simply indi-
cates something about an individual's preexisting
productivity as the Good Housekeeping Seal of
Approval does with products. If true, this could mean
that total social "returns" on a college education per se
are less than the beneits received by those individuals
who persevere in the system until labeled "college grad-
uates." The fact that credentials are important does not
necessarily imply that the relationship between educa-
tional attainment and earnings is° an artificial one.
Recently, Layard and Psacharopoulos (1974, 0. 985), on
the basis of an examination of the literature on the
"screening hypothesis," concluaed:

Three predictions in the spirit of the hypothesis ate
not in fact borne out. First, rates of return to uncom-
pleted courses (dropouts) are as high as to. completed
courses. Second, standardized educational
differentials rise with age, although employers have
better information about older employees' abilities.
Third, if screening is the main function of education,
it could be done more cheaply by simpler testing pro-
cedures. Yet these are not used widely despite the
profits that could, according to the hypothesis, be
made by those developing them.
Even though more young people with high school

diplomas and college degees have chosen (or have only
been able to find) work in occupations which in the past
have not employed large numbers of people with as
much education, evidence points to beneficial effects of
schooling outside the employment relationship. A
number of studies reveal a positive association between
years of school completed and physical condition,
effective parenting, contribution through voluntary
service, and adaptation to external forces and new

11
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opportunities. At the same time, measured job satis-
faction is largely unrelated to educational attainments,
probably because better-educated persons expect more.
Two recent studies reveal, irtterestingly enough, that
college graduates with low incomes are about as satis-
lied as those with high. Among persons with less educa-
tion; income bcars a much stronger relationship to sat-
isfaction. One possible explanation is that education
adds to the capacity of people to derive satisfaction
outside the employment relationship.

6. Recent declines in test scores are attributable,
in part, to greater equality of opportunity in
access to higher education. But a change
in the composition of test takers is only one
factor, and questions have arisen as to curri-
cultim content, seriousness of purpose, and
the way students spend their time, both in
and outside of school. The implications of
declining test scores for worklife are not
entirely clear.

Scores on standardized tests have declined since the
early 1960s above grade S. Wiley and Harnischfeger
(1076) also note that test score declines have been es-
pecially noticeable among collikge-bound women and in..

more complex verbal areas of comprehension and intei-
pretation.3 In 1977, an Advisory Panel on the Scholastic
Aptitude Test Score Decline, chaired by Willard Wirtz,
reported its findings. SAT. scores have declined since
1963. In the 1960s, about two-Thirds to three-fourths of
the drop can be attributed to change in the composition
of test takers. Proportionately more women, who score
lower than men in mathemattcs, took the test. Propor-
tionately more youngsters from low income and
minority groups could be found among the test takers.
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Between 1970 and the present, however, only one-fifth
to one-third of the decline stems from a change in the
population taking the SAT. The Wirtz Panel ruled out
change in test items as a cause of the decline, but drew
attention to other possibilities: a reduced emphasis in
school and home on writing; reduced honizwork;
turmoil stemming from the Vietnam and Watergate
periods; television; family structure and interaction;
and changes in the curriculum.

It is heartening, in terms of SAT scores, that there is
no evidence that a modest mixing of schooling and paid
work reduces test scores. On the contrary, test takers
reporting 1 to 15 hours of work per week had average
test scores above those of students who did not work at
all or who workedmore than 15 hours per week (Wirtz
and others, 1977, p. 41). Wiley and Harnischfeger feel
that a portion of the declint found in a variety of tests
may stem from students spending less time in school and
taking fewer academic courses. Contrary to popular
belief, students may be spending less time on school
work now than 20 or 30 years ago. More time is taken
for parent conferences, and changes have occurred in
the course and progxam options students exercise.
Specialty courses (for example ecology and science
fiction) have to some extent replaced more traditional
academic courses. This raises the question of whether
standardized tests are measuring as well as in the past
what students are asked to l5arn. The answer is not
completely clear. SAT scores are more strongly cdrre-
ked with grades than in the past and still predict very
will successful completion of the freshman year of
college. At the same time, the relevance of test score
declines for life beyond school" is less clear. Surely, for
most jobs, basic compete1çy in verbal and mathe-
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maticat argas is very importarq, especially for move-
ment to hiaher rur!gs on promotion ladders.

7. Research on the effeqs qf schogling indicates
that doubling schoOkinot u.m does not
double learning. NeverrtheIessi 'more school-
ing helps, and odreme pessiTism as i.o the
effects of schooling on later achiiVementi is
unfounded.

Research by Coleman and his asSociates (1966) and
by Jencks and others (1972) sharply quptions the influ-
ence of resources devoted to schooling on educa-
tional an0 labor market outcomes. However, Triton

recent research points to the importance of time
spent on school work, a variable all but ignored by
Coleman arid his colleagues. The importance of time
actually spent in and out of school studying what a
curriculum offers can be seen in the rather consistent,
positive relationship bltween number of years of school
completed and labor market and other achieverfegts.
Most research on "school effects" has ignored this point.
The question generally posed has been whether, con-
trolling for highest year of school completed, existing
variation in school resources has made much difference,.
This ignores the time question as well as the effects of
early schooling on highest year of school completed.'
Extreme pessimism based on Coleman's and Jencks'
reports is unfounded, on other grounds as well. Most
research on schooling effects has used such variables at;
district-wide expenditures per pupil and library books
per pupil. Such measures hide differences between
schools ind classrooms and say nothing about whether
resources are used in instruction. It itiust surely mak2 a
difference whether (and how often) books are read. One
thing larp-scale surveys do reveal, however, is that
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crude measure's of the environment outside the school
(for example, highest 1/ear of school cempleted by father
and mother) correlate strongly with both. the amount.of
schooling ;and later attainments. Little is known,
however, about the interactive effects of schooling and
home life, but some have suggested that parent involve-
ment in Head Start and similar programs through the
early elementary.years *nay be a factor in the absence of
declining test score: in the early grades.

R. Major curricular options in the high school
respond to individual differences in aptitudes .
and interests by widening choices.
Vocational courges tend to be psychologically
congenial for many youths, and have a
modest positive impact on the earnings of
y'oung women who do not go on to college.

Most high school students either like or feel neutral
about practical subject matter courses: business and
clerical, agricultural, and skilled manual blue-collar
work. Negative feelings are common in academic areas.
There are, however, important differences by sex and
race. Most young men like vocational or commercial
courses(' many rate them as favorites, especially voca-
tional and general students. Young black men are some-
what less favorably inclined toward vocational courses
than their white peers and rate course work in .the
humanities more positively. Most young women like
courses in occupational areas.

Students in the three major curriculum. categories
academic, vocational, and general differ from one
another in several ways. Colleie preparatory students
(about 40 percent of the total) stand out from their peers
on measures of mental ability and socioeconomic back-
ground. Among the remainder, girls in vocational

15



sttidies rank higher than their general peers:- while boys
in vocational areas rank lower. Curriculum choice (or
assignment) coincides with educational aspirations,
which are, on the whole, high among secondary school ,

students. Those who remain in a college curriculuni
from one year to the next raise their already high aspira-
tions. Boys who stay in a vocational program two years
in lower theirs. The few students who shift gener-
ally feel better about their educational. experience. It is
not dear, however, whether moving to a vocational
program keeps youngsters-in school. For some it may;
for others it does not seem to. Compared with the
general program student, students 'in vocational areas
complete fewer years of school, with most of the dif-
ference manifest in rafavf.college attendance.

Among youths whkereave school at high school grad-
uation, having been ill a vocational program rather than
a general program makes little difference for the labor
market success of young men, but is helpful for young
women. On the whole, youths in this group who were
in a vocational program are somewhat more likely than
others to feel their education has thet their needs. Some
evidence indicates that vocational male graduates profit-

more from further training after high school than their
peers in other curricula, but large portions from all three
curriculum categories acquire experience and training in

a variety of. postsecondary alternatives to college:
business colleges and technical institutes, company
programs, and military service and apprenticeships.

9. Work-education programs vary enormously
in purpose, organization, and clientele
served. This variation may explain the
uncertain consequences of such programs in
general. Program quality and choice of work
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4
assignment semi to be important determin-
ants of the longer-term consequences of h4v-
ing participated in a work-education

ogram.
Increased numbers of students, both in high school

and college, are combining schooling with paid (and un-
paid) work. Some portion of the trend is attributable to
growth since the early 1960s of work-study, cooperative
education, and other work experience programs such as
the Neighborhood Youth Corps. Students, employers,
and parents generally view such programs positinly
because, by providing income, they open opportunity
for further schooling and economic independence at an
earlier age.

Advocates of v -ork-education programs emphasize
career exploration, discovery of one's aptitudes and in-
tevsts. feelings of contribution, and acquisition of use-
ful skills. At the same time, sponsored work in high
sthools especially for low-income, disadvantaged
youngsters may well reduce attainments in school.
With respect to longer-term consequences, the average
effects are modest at best. Several studies (summarized
Li Section 5) indicate that the quality of jobs, linkages to
instructional activities, and choice of work make a
positive contribution to the learning values of early
work experiences. While anecdotal evidence is fre-
quently cited, we have found no careful studies demon-
strafing that work-education programs are especially
beneficial to women and minority men. They probably
are, but evidence one way or the other is lacking.

10. The services of paid guidance personnel con-
stitute a small but important part of a larger
set of formal and informal influences which
guide young people (and adults) as they make

17



career development decisions at many points
in their lives.

Numerous studies reveal that when it comes to educa-

tional and occupational dgcisions, parents and friends,
books, and often teachers are a preferred source of in-
formation and advice compared with guidance coun-
selors. Work experience, avocational activities, and
television are also important channels of influence.
Guidance counsejors are, however, important inseveral

areas, including course scheduling, providing informa-
tion about careers, financial aid, and choice of college.

11. Advances in career development theory, ex-
panded 'options, and certain technologkal
developments point to the desirability of
comprehensive systems of career guidance
that encourage maximum self-direction.

Many students and adults out of school seek fair,
unbiased information about themselves and their op-.
portunities; some, however, question the utility of help
provided by school personnel. School guidance coun-
selors usually know more about colleges than they do
about the labor market and noncollegiate options, and
many are overburdened with routine administrative
chores. However, advances in career development

theory including a recognition of differences in mo-
tivation and need and the information requirements
implied by expanding options in the postsecondary

years have led to a rethinking of the functions of
guidance personnel. Increasingly, comprehensive sys-
tems are being developed using the curriculum from
the elementary grades onward, print and nonprint (that
is, computer) materials on occupational and educational
options, career centers, work-experience programs, and

other resources to assist people in making choices.

18
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Many guidance counselors see their role as one of
helping people learn about and apply career detision-
making skills: examining interests aptitudes, and other
characteristics of self; clarifying values; settinggoals;
searching for information and so fortit Guidance
personnel are increasingly involved in the design and
direction of guidance systems, working with teachers,
parents, community resource people, and the like.
Interest inventories also continue to be an important
tool of guidance personnel, although they are
increasingly viewed as devices to prompt exploration of
further options rather than as prescriptions of what a
person should do.

12. There is probably a need for more career de-
velopment services and improvement of
those which exist, yet empirical evidence on
the comparative utility of alternative guid-
ance services is lacking.

The influence of some guidance activities can be
assessed: for example, whether career awareness activi-
ties lead to greater occupational information. The de-
velopment of job-seeking skills such as letters of appli-
cation and job interview skills can also be evaluated.
Complex and longer-term outcomes (for example, moti-
vation, acquisition of basic skills, and job satisfaction),
however, are more difficult to determine and have been
investigated only rarely.

13. Increasing numbers of adults including
persons nearing retirement are partici-
pating in adult, recurrent, or lifelong educa-
tion. Issues such as benefits and costs, indi-
vidual and social needs, and public finance
are just beginning to be addressed.

Estimates of the nature and extent of lifelong learn-
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kg" vary enormously and depend on how such activi-
ties are measured. One estimate is that 13 million Amer-
icans above the age of 16 participated in courses on a
part-tinile basis in 1969; a comparable meaaure indicates

that the number rose to 17 million by 1975. Sponsors
range from well-established public institutions to indi-
vidual tutors and community-based organizations such

as the Red Cross. About half the learning was reported

tt; be for vocational or occupational purposes. Very

little was social/recreational. Methods of finance vary,
with individuals and employers meeting a large share of

reported costs.
Increasing productivity, better health and longer

lives, and the changing af., composition of the popula-
tion suggest that adult learning will continue to grow at
least moderately in the years ahead. Although solid
evidence is sparse, recurrent education is sometimes
considered a partial solution to social problenis such as

the health and well-being of senior citizens and easier

access of minorities and women to preferred jobs.
Several federal initiatives provide prototype models

of lifelong education for specific purposes and clientele:

Adult Basic Education (for literacy); Vocational
Rehabilitation, the GI Bill, and federal employment and

training programs to meet the personal development
and job needs of clientele who face serious obstacles in
the labor market. More diverse community service pro-

jects illustrate other ways publicly supported education
and training can be of service to adults. A great deal of
adult learning takes place in both the private and public

sectots, where tuition aid, sabbaticals for teachers, and

other programs exist.
At least three approaches to additional public

financing of life-long learning are under con4deration:
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tax credits, modification in student financial aid
programs, and categorical support for programs or
clients. Each can be expected to vary in impact and cost.
Relatively little is known about the implications of tui-
tion assistance and other forms of public support in
either real or financiAl terms. Issues of equity, purpose,
and benefits are involved in each.

14. A careful, wide-range review is needed of the
effectiveness and impact of federal programs
related to education, work, and service.

Since the early 1960s, many new programs and a
great deal of money have been directed toward improv-
ing the relationship between education and employ-
ment. Certain general trends are evident toward
&eater state and local responsibility for instruction and
provision of services, toward heavier emphasis on
income transfers and public service jobs (see Appendix
C). What is now needed is a careful evaluation of the
entire array of programs to determine what changes are
likely to make the most sense as we look ahead to the
year 2000.

We have concluded, in general, that an all-out effort
is needed to acquire more knowledge and stimulate
more action in eight specific areas :

1. Developing basic skills;
2. Improving the quality of work-education

programs by improving teaching, involving parents and
greater use of performance examinations to monitor
progress, and by including opportunities for students to
leave school temporarily for work or service;

3. Developing more comprehensive and systematic
guidance and counseling services for youths and adults;

4. Involving parents, everyday citizens, and com-
munity leaders in the work of schools, and fostering
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productive relationships between the worlds of work
and fcrmal education;

5. Finding ways to finance and encourage recurrent
education in areas of substantial benefit to. individuals
and to the larger society;

6. Focusing greater attention on the education and
employment needs of groups all too often treated as
"outsiders" for example, out-of-school urban youths
with little education or work experience;

7. Determination of which government programs are
working well, which are not, and what can be done at
federal, state, and local levels to improve the relation-
ship between edqcation and flployment ; and

8. Identification of the probable nature of human
resource, employment, and educational problems likely
to emerge in the 19WA and 1990s.

)To be precise, this number refers not to jobs as such but to individuals
who may be expected to be at work. The BLSStatistics ignore multiple job
holding, and part-time jobs and short work weeks open up numerous pos-
sibilities for holding more than one job: two parents each working part
tirne, andso forth.

Weare aware of the-sexist implication of the term manpower. We use
the term, nevertheless, because other terms, such as labor supply and
human resources, are leu apt in referring to the development through time
of the power of individuals to contribute to production.

'The authors' findings are based on trends on a wide variety of tests,
including the Scholastic Aptitude Test (grades 11 and 12); the American
College Testing Program (grades 11 and 12); the Minnesota Scholastic
Aptitude Test (grade 11); the Iowa Test of Educational Development,
given only in Iowa (grades 9 through 22); the Iowa Tests of Basic Skills,
giveri only in Iowa (grades 5 through 8); the Comprehensive Test of Basic
Skills (grades 6 through 10); and the National Assessment of Educational
Progress (science and writing. ages 13 and 17).
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2.
Labor Market Realities:
Present and Future

Enormous chanses have occurred over the past 30 years
in the composition of the labor force. Especially
dramatic have been increases in the numbers of young
people and adult women.' In this section, three topics
are examined: (1) the probable future demand for labor
services, (2) the likely available supply, and (3) the
accuracy and usefulness of manpower forecasts.

Before going on, we should clarify the terms shortage
and surplus. The traditional meaning of these terms is
that at existing rates of pay, vacancies exist and cannot
be filled (shortage) or there are more job seekers than
jobs offered (surplus). A more precise meaning, from a
dynamic multi-year perspective is that the private rate
of return on an investment in a college education is cuch
that it encourages a larger (or smaller) fraction of young
people to attend college. These technical terms are used,
however, in less precise ways. In the market for phy-
sicians, some argue that there is a shortage, based either
on extremely high salaries associated with restrictions
on supply or a target ratio of physidans to people. In
other markets, such as private household workers, a
shortage may mean that some employers cannot find
workers at prices paid in the recent past. Figure 2.1 illus-
trates the household worker market. Many people with-

23
34



'drew from this market between 1940 and 1970 because
of changing attitudes, better employment opportunities,
and similar factors. Moreover, employer decisions are
responsive to changes in price (wages). Hence, while
household workers earn more, sistificantly fewer are
employed: between 1940 and 1970, the number of em-
ployed household maids declined from 2.4 million to 1.0
million (Wool, 1976).
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Supply: The Underlying Demographics

The age composition of the work force will change
dramatically in the years ahead as the laaby boom"
geneTation progresses through the age structure of the
population. Between 1960 and 1975, youths 16 to 24
years of age in the labor force increased by nearly 11
million nearly half the total expansion in the civilian
labor force of 23 million persons. Between 1975 and
1990, however, while the economically active popula-
tion is expected to expand by approximately 21 million,
adult workers will account for all but 2 percent of the
growth. Indeed, the number of youths in the labor force
is expected to decline throughout the 1980s, following a
moderate expansion from 22.0 million in 1976 to 24.3
million in 1980. Thereafter, the projected numbers are
23.1 million in 1985 and 21.0 in 1990 (Fullerton and
Haim, 1976, p. 9). The decline, however, will not be
uniform by race. Between 1975 and 1985, for example,
Labor Department projections suggest that the number
of white 16- to 14-year-olds in the civilian labor force
will remain essentially unchanged, while the number of
minorities will increase by over one-half million, or by
nearly one-fifth. The reason: somewhat higher birth
rates among blacks than whites (see U.S. President,
1977, p. 258).

According to projections of the U.S. Bureau of Labor
Statistic (BLS), the number of adult women at work
will incredae, but at a slower pace than the trend of the
past 30 years. In 1947, 87 percent àf all men 16 and
older were working or looking for work compared with
32 percent of the women. In 1976, the rates were 78 and
47 percent, respectively. A rise in the number of adult
women workers of 11.6 million accounted for aboul
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one-third of the total growth in the work force of 36.0
million.

In 1947, adult men represented 59 percent of the
civilian labor force. In the years since, youths of both
sexes and adult women have increased their collective
share of the civilian labor force from 41 to 54 percent.
While there were 8.7 million more adult male workers in
1976 than in 1947, the increase accounted for or4y 24
percent of the total growth. Increased numbers of
youths (15.7 million more) and of adult women (11.6
million) dearly dominated the change.

In the years from 1975 to 1990, if BLS projections are
correct, adult women will represent over half (54
percent) of total growth in the civilian labor force of
21.2 million. Since the number of youth workers is
likely to -decline by 1990 (because of reduced fertility
subsequent to 1961), adult males will represent nearly
the same percentage of total growth in the work force as
adult females.'

Expected Demand: An Overview

Assuming a healthy economy, total civilian employ-

, ment is expected to grow by 20 percent between 1974
and 19bo, from 86 to 103 million (Carey, 1976). These
BLS projections indicate that 58 million job openings
will arise over the period on two accounts: (1) 70
percent from retirements and other withdrawals from
the labor force, and (2) 30 percent from growth in total
employment. Employment oifortunity in various occu-
pations will depend on several factors, including in-
creases in butiut, changes in productivity and in
methods of production within various sectors or indus-
tries, and movement out of the labor force entirely.' As
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nonhousehold service industries expand, for example,
growth will occur in occupations concentrated in that
sector allied health, law enforcement and the like.
Ignoring occupational mobility, over half of projected
openings are expected in white-collar categories (see
Figure 2.2). Clerical occupations, which already
account for 18 percent of total employment, will
provide 16 million jobs for new entrants and reentrants
in the work force, if the BLS assumptions hold. Non-
household service occupations are likely to account for
an additional 10 million openings, nearly as many as in
all blue-collar occupations, which together employed
more than one-third of the civilian labor force in 1974.
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The Market for College Graduates

Of 57.6 million additional job openings expected by
1985, the number of college graduates needed is 12.1
million, or 21 percent of the toital (Carey, 1976, p. 20).
Over half of these (53 percent) will replace incumbents
who retire or die. Mother 29 percent represtrit employ-
ment growth in occupations typically held by college
graduates. Less than orie-fifth (19 percent) reflect con-
tinuatidn of the higoric trend of educational upgrading
in occupations which in the past have not typically re-
quired a college degree. On the supply side of the labor
market, 13:1 million.college graduates are explcted to
enter the civilian labor, force. Thui, prior to
adjustments, an oversupply of about 1 million college
graduates is calculated.4 An important question is how
the imbalance in supply:and demand will be resolved.-
The projected oversupply could result in stme coml?ina-
tion of changes in (1) the number of persdns going to
college, (2) higher unemploymmt..or lower salaries of
colllige graduates relative to-high school graduates, or
,(3) piovement into occupations which, have not in tjte
past employed lars, arnbers of college gra4uAes1

ecent changes in the market for 'doctorate
in ftower illustrate haw quickly ciojected imbalances
ipI e in motion changes in supply and demand.5 In
1975, the BLS projected 187,400 openings for Ph.D.s
bekween 1972 and 1985, compared with a projected new ,\
sLipply of 583,400 (U.S. Bureau of Labor Statistics,
1075). The result was an anticipated oversupply, prior
to adjustments, of 396,000 persons. A year later,
projected openings over a shorter period (1974-1985)
were placed at 201,900 'and projectedlupply at 422,900
(U.S. BUreau of Labor Statistics, 1976, p. 21). Thus, The
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anticipated imbalance declined by 175,000 or nearly-50
percent in one year. Much of the change reflects lower
proj ns of earned degrees at the doctoral level.
Aside om Allan Canter's early forecasts (1965).; few
observers have recognized the change in supply-demand
conditions in this market, which emerged with.force in
the late 1960s aitcl early 1970s.

At the baccalaureate level, job 'opportunities for new
college graduates over the next 10 years are expected to
be substantial in several occupational areas: accouv-
ins, engineering,.% nursing, social work, management,
technical sales work, and feaching. Despite no projected
grow-th in teaching between 1974 and 1985, attrition
from this large occupational category is expected to
cause more openings for teachers41Fan for any of the

, other occupational groups just mentioned.6
The Bureau of Labbr Statistics (1976) recently

published data on the likely number of openings stem-
ming from growth and replacement needs for ,241 de-
tailed occupations which collectively account for nearly
70 percent of total employment and include nearly all
occupations that require college or other occupational
training. Between 1974 and 1985, seven of these 241
occupations are expected to account for nearly one-
fourth of all 58 million openings: (1) bookkeeping; (2),
secretaries and stenographers; (3) typists; (4) retail
trade salesworkers; (5) building custbdians; (6) waiters
and wAtresses; and (7) nursing aides, orderlies, and
attendants. Each is expected to generate over 100,000
openings per year. The largest occupation, secretaties
4nd stenographers, mfy have openings of over 400,000
per year.

In terms of relative growth, only the last occupational
group, nursing aides ard other hospital attendants, is
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expected to employ an additional 50 percent or more
people in 1985 than in 1974. (In each of the other occu-
pations the bulk of projected job openings will stem
from the need to replace workers who leave the labor
force.) Twenty-nine of the total 241 occupations will
employ at least 50 percent more people in 1985 than in
1974, including three in the health services: nursing
aides, orderlies, and attendants (123,000 annual open-
ings); registered nurses (71,000); and licensed practical
nurses (93,000). Including RNs and LPNs, but excluding
nursing aides, the remaining 28 rapid-gowth occupa-
tions are expected to account for only 6.4 percent of
total openings to 1985. These 28 vary hy the level of
education typically required of new workers. At one ex-
treme are jobs often calling for four years of college,
such as systems analysts, petroleum eniineers, and re-
habilitation counselors. At the other end are a few occu-
pations which call for little specialized preparation off
the job and generally involve government policies, such
as wastewater treatment plant operators-and asbestos
and insulation workers. In between are several occu-
pations for ,which one or tWo years of specialized
schooling are offal desirable: ophthalmic laboratory
technicians, state police officers, operating e . gineers,

surveyors, computer service technicians, iodustrial
machinery repairers, medical record technicians and
clerks, optometric assistants, respiratory therapy
workers, oCcupational and physical therapist assistants
and aides, dispensing opticians, and social service aides.

Most of these occupations in addition to most of the

seven largest occupations noted earlier require some
form of upper secondary or lower postsecondary train-
ing. Some, however, are commonly learned on the job.
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Supply and Demand: the Adjustment Process
In the labor market for college-trained mippower as

well as the market for persons with very littleiducation
or training, denraphic and other developmetts have
spurred considerable cliscussion of what lies ahead.
Freeman (1976), ainorig others, sees a continuing prob-
lem of the economy absorbing college graduates, at least
in occupational traditionally held by them. In contrast,
Wool (1976) and others see a possible shortage of
persons willing and able at existing wage rates to
perform tasks requiring little formal preparation: hos-
pital attendants, construction laborers, and household
workers. Since 1960, youth and adult women reentrants
to the work force have filled many of these positions,
somewhat replacing blacks and immigrants.

Freeman (1976, p. 11) points out that real starting
salaries of people with a B.A. degree have declined
since 1968 or so. He notes than when interviewed in
October 1972, 45 percent of new college graduates had
earnings below their expectations, whereas only 11
percent were earning mere than expected (p. 13). Free-
man rules out the recession oThe 1970s as the explana-
tion for the recent college market bust, agreeing with
Gordon (1973) and others ori the importance of the in-
tersection of two other trends: (1) rapidly increasing ex-
penditures in several college-trained industries (teach-
ing, research and development, and aerospace) weak-
ened in the late 1960s but (2) the number of cgllege grad-
uates seeking work swelled. Between 1969 and 1976, the
number of college graduates in the civilian labor force
increased by one-third, from 12.6 to 16.5 million. The
number of high school graduates rose by a scant 1.4
million, from 38.4 to 39.8 million.
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Several potential adjustments both long and short
term may resolve the imbalance in supply and
demand. Relative wages may decline in occupations
traditionally filled by college graduates. Unemployment
among the college educated may increase relative to
others. New graduates may displace those with less
education in jobs not typically filled by degree holders

thus putting pressure on high school graduates along
the lines suggested by Thurow's (1969, 1974, 1975) job
competiton model.' Unless job restructuring occurs,
such occupational assignment may mean lower remu-
neration for college graduates and dissatisfaction be-
cause of unrealized occupational aspirations. This issue
is discussed in Section 4 of this report.

Changes in job opportunities, relative wages, and the
availability of different kinds and levels of
womanpower and manpower will lead in time to
changes in the behavior of employers (e.g., hiring
decisions) and of potential workers. Conventional
econmnic theory suggests that if the rate of pay that new
college graduates can earn falls relative to that of high
school graduates, some youngsters will choose not to go
on to college. To illustrate, the market for college
graduates may have been in approximate equilibrium in
the period prior to the recent downturn (see Figure 2.3).
Let us assume the market, cleared at a starting rate of
pay of KA per year relative to the average wage of high
school graduates. That is, all graduates seeking college-
level jobs obtained them, and employers had no remain-
ing vacancies to fill with nongraduates. Since 196S, two
things have happened. With more college graduates in
the labor market, supply shifted from ass to Sm by 1976.
Demand did not keep pace, moving from Des tO D16
The implication of this change is thal earnings, adjusted
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for price level changes, declined even relative to the
earnings of high school graduates (not shown) and
the excess supply of people (Q174-Qu) was
unemployed, stayed home, went on to graduate school,
or moved into other markets to compete with those with
less education.

Agars 2.2
Divelopnienti in the Motet for Coioce august**

Polon yews of mote
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This illustration, .of course, greatly oversimplifies
reality. Most people make decisions based on a longer
perspective than one year's earnings. Anticipated life-
time earnings, properly discounted, would be better
than a sinee year's sitlary. People also have nonpecuni-
ary expectations: job security, the nature of the work,
lifestyle, and the like. Nevertheless, the illustration
serves to highlight adjustments which one might expect
'as a consequence of changes in demand and supply.

To add contextual detail, it is worth noting recent
developments in campus recruitment by business and
industry. For approximately 30 years, Dr. Frank S.
Endicott, Placement Director Emeritus at Northwestern
University, has issued an annual report, 'Trends in Em-
ployment of College and University Graduates in Busi-
ness and Industry" (The Endicott Report). In the 30th
Endicott Report (for 1976), 225 companies reported
plans to hire 13,500 new bachelor-level graduates. By
contrast, the same number were seeking nearly 25,000
graduates in 1968 (Shaeffer, 1976, p. 47). Along with
the overall decline, however, is a shift in recruiting
interest toward women and blacks.' In 1975, for the first
time, expected starting salaries for women exceeded
those of men (Schaeffer, 1975, p. 69), while as recently
as 1964, one of every four women graduates recruited
on campus by business and industry was hired as an air-
line stewardess, market researcher, or secretary that
is, in occupations that do not require a college educa-
tion. The change in campus recruitment coincides with
enrollment trends. More women and blacks are
attending college, while the rate of college attendance
among white males has declined since the late 1960s.
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State of the Art in Manpower Forecasting
Projections of the future demand for and supply of

labor have several possible uses. (1) They assist policy
makers with decisions in educational polici and in
health, energy, and related areas where the availability
of human resources is important in determining the ulti-
mate impact of expansion or contraction of programs.
For example, the supply of health-related personnel will
affect the pricz of health services and the range of indi-
viduals to be served under proposed national health
insurance plans. (2) Manpower projections allow ad-
justments in the educational offerings of schools and
colleges and in admissions criteria. (3) Large employers
find projections of value in determining their recruit-
ment, selection, and training strategy. (4) Prognosti-
cations may be important to individuals contemplating
their career and educational options.

Projections of the Bureau of Labor Statistics, while
often lacking the detail required at a local level, are
comprehensive and take into account trends in labor
productivity; the number of persons in the labor force;
the way in which households, businesses, and govern-
ments are likely to spend their money; the implications
of expenditure patterns of one industry on another (for
example, steel needed to produce automobiles), and the
probable way in which firms will organize to produce
goods and services. Because BLS projections are global
in nature, at a highly aggregative level they are reason-
ably accurate. However, in terms of specific
occupations they are often wide of the mark. It is one
thing to project the direction and general magnitude of
change in major occupational groups such as "profes-
sional and technical occupations" and "nonhousehold

35

46



services"; it is quite another to anticipate growth in a
specific occupation, such as elementary school teaching,
afrospace engineering, barbering, or police work.
Accuracy for any specific occupation requires a speciZ
study.

Swerdloff (1969) reviewed the BLS projections for the
1960s, and reached the following conclusions: TheViet-
nam War, which had not been predicted, had a signifi-
cant impact. The number of women in the work force
increased faster than expected. Industry projections
were off somewhat. Growth in construction activity
and thus in construction jobs inatased less than ex-
pected. Employment projections in broad occupation
categories were reasonably accurate, while those for
some specific occupations were off : government and
service employment increased more than anticipated;
household worker jobs declined more than projected.

Personick and Sylvester (1976) recently reviewed BLS

projections for the 1970s and arrived at a comparable
conclusion : the projections are accurate at a high level
of aggregation. Once again, construction employment
grew less than expected; employment in communica-
tion and trade was up more than anticipated; and the
number of women in the labor force continued to grow
faster than predicted.

Projections of manpower supply and demand have
been critidzed on several grounds. In a recent reviewof
the state of the art in manpower forecasting, Kelley and
his associates (1975, p. 46) concluded that "Complex
predictions are little n ore than best guesses," because of
difficulty in forecasting collective choices (such as major
governmental &visions), the apparently random char-
acter of technical change, and the absence of manpower
criteria in the formulation of publiz policy.
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Others are crifical of the nonuse or misuse of fore-
casts, and attribute part of the problen to inconsisten-
cies between forecasts and experience. In a remit study
of the extent to which vocational educators use man-
power data for program decisions, Drewes and Katz
(1975, p. 115) found that 'The prevailing philosophy
seems o be that as long as students continue to enroll in
a program, the program will be offemd." On the basis of
interviews in ten states, the authors found that student
interests, faculty suggestions, advisory committees, and
employer or professional associations generally prompt
consideration of new programs. If manpower data
support these new programs, the data are used. If not,
local surveys and other data are brought to bear, Once
initiated, few if any programs are terminated. Low cost,
high likelihood of placement, and student interest
appeared to determine program continuation. Drewes
and Katz observe: 'Several local directors told us of
programs in their schools which had high placement
rates while manpower projections showed little or no
need for additional trained personnel coming from such
a program." The fact is, there are several valid reasons
for limited use of national manpower forecasts in local
program decidons. As Young (1973) indicates, simply
knowing whether the number of jobs in an occupation is
likely to expand is not all that useful to educators.
Many occupations fo: which preemployment training is
appropriate for developing entry-level skills have
high turnover characteristics, which may not be a con-
sequence of abnormally low rates ofpay. Many clerical,
health-related, and service occupations (for example
cosnetology) are illustrative. Additionally, many
students entoll in vocational courses to further interests
in hobbies, to acquire do-ft-yourself skills, enjoy corn-
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panionship of friends, or other nonvocational reasons.
Automobile and airplane mechanics 4tre examples.
Fma Hy, there is the argument that if skills have some
general usefulness and are not excessively costly to
develop, it makes sense to attend to expressions of
student interest.

One shortcoming of the BLS projection methodology
is that it makes no allowance for occupational mobility,
either as a cause of job openings or as a source of man-
power to fill vacancies as they occur. Data from the
1970 (=sus provide the first comprehensive measure-
ment of the extent .anci pattern of transfer from one
occupation to another (Sommers-and Eck, 1977). Com-
parison of work status and occupation in 1965 wit) similar
data for 1973 indiattes that movement from one occupa-
tion to another is actually a more important source of job

openings than attrition. One-third of those working in 1965

moved to a different occupation by 1970 twice the
number of workets who left the labor force. From the
perspective of receiving occupations, a third of those
employed in 1970 had been in a different occupation in
1966. Occupational changers exceeded new entrants and
reentrants by a substantial margin. 0' tly 24 percent of
the employed in 1970 were not working in 1965.

Of course, the extent of occupational mobility is by
no means uniform. In most high-level professional occu-
pations, especially among men, mobility is low. For ex-
ample, only 5 percent of medical profesionals, such as
physicians and dentists, moved to a different occupaa
fion ; over 80 percent remained in the same occupation;
the remainder died or left the labor force. At the other
extreme, over half the stock handlets and gas station/
garage workers of 1965 transferred to a different occu-
pation. Substantial movement out of these traditional
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youth jobs is hardly surpri *sing. Men surprising is the con-
siderable movement among the well educated. For
instance, only 36 percent of male elementary school
teachers of 1965 stayed in that occupation; 55 percent
shifted to another occupation. While published tables
do not show where they went, many of the movers
probably ended up in counseling or school adminis-
tration.

Among the strongest criticisms of existing manpower
projections are those of Freeman and Breneman (1974)
in their analysis of the Ph.D. labor market. They
identify four major sins of omission in past forecasting
efforts: "first and most importantly, a failure to con-
skier individual responses to market conditions;
second, absence of wage-price phenomena from the
computations; third, inability to evaluate the conse-
quences of major policy variables; fourth, failure to take
account of the interrelations and feedback processes
which govern the market" (p. v). They note that BLS
and mosrother projections are based on continuation of
past trends in both demand and supply. In these fixed-
coefficient models, projected imbalances in demand and
supply do not lead to changes in relative salaries, to
changes in school attendance and graduation, or to
changes in employer hiring practices. To be sure, the
forecasts are accompanied by possible alternative out-
comes, but changes in f9recasts simply reflect updated
trend data as time passes. The net result is that turning
points in school attendance from various levels of the
educational system and graduation rates from various
program ar` or majors are rarely predicted in
advance.

Freeman's early work on career choice (1971) dearly
demonstrates that many markets for high-level man-
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power such as law, engineering, and physics are
subject to "cobweb" supply responses° to changes in
demand. The reason for a four- to five-year cycle is that
preparation for these occupations takes several years,
and high or low salaries do not set in motion much
occupational mobility among those already employed.
The data Freeman has analyzed suggest that when job
opportunities are abundant and salaries relatively high,
an increased percentage of young people will begin
preparation for *an occupation. When the increased
number enters the labor market, the relative salary
declines and job openings are less abundant. This
dissuades some students from embarking on such a
career. As Freeman and Breneman (pp. 43-45) point out,
this cyclical disequilibrium results in considerable costs
to society in the form of welfare losses.

The Market for Teachers: An Illustration
of Forecasting Problems

Earlier in this section, we noted the ,slowness with
which statistical agencies of the federal government
have taken into account supply changes affecting the
market for Ph.D. manpower. Equally interesting are the
dramatic changes which have taken place in the market
for elementary and secondary teachers. Throughout the
1950s and 1060s, the demand for school teachers was
immense because of burgeoning school enrollments
occasioned by the postwar "baby boom." This
demographic development had note been anticipated by
Seymour Harris (1949), whose dire predictions of an
oversupply of college graduates in the 1950s turned out
to be wrong.

The availability of teaching positions for those who
seek them depends on several factors. Beyond the
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number of teaching positions, attrition from the class-
room is important. The number of teaching positions
closely followsprollment levels. Over time, the pupil/
teacher ratio has fallen in a rather steady, predictable
way.',1 Because the enrollTent rate for children ages 6 to
16 is close tti .100 percent, the number of births largely
determines further enrollments. For a five- or ten-year

eriod, modest (unexpected) changes in the birth rate
will have relatively little impact, and then only in the
early grades. Concerning attrition from the classroom
(retirements, leaves of absence, promotions to adminis-
trative positions), the other significant demand
variable, stud:ies in the 1950s and 1960s placed annual
attrition from the classroom at abbut 8 percent.

On the supply side of the market, two major sources
are evident (1) beginning teachers meeting certification
standards who seek to enter teaching for the first time
and (2) reentrants to the work farce. Most beginning
teachers are recent graduates. Most reentrants are teach-
ers who have taken a year or inore off to bear and raise
children or to return to college on a full-time basis. In
the past, when the supply of certified teachers has been
insufficient to meet staffing needs, employers have
relied on two adjustments to keep the teacher/pupil
ratio from falling as much as it might: '6. '1,,2y have hired
(1) teachers without degrees or (2) teachers with degrees
but ineligible for standard credentials.

From 1960 to 1972, the number of graduates com-
pleting preparation to enter teaching below the college
level (including library science) ranged between 33.5
ani 36.3 percent of the total number of graduates
receiving baccalaureates and first professional degrees
(NEA, 1976, p. 2). Each year, about 75 percent of those--
eligible to teach went into teaching. It now appears that
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peak openings for beginning and reentering teachers
occurred in 1969. Approximateb, 179,000 persons
entered or reentered teaching that year (NEA, 1972).
Peak production of college graduates meeting certifica-
tion standar:cis, however, did not occur. until 197,..when
317,000 Were prepared to begin tezdiing careers: The
number of such graduates 'has declined each year since
then, and stood most recently at about 233,500 in 1976
(Chronicle of Meter Educatioi, Ju'y 11;1977, p. 7), a
full 30 percent l9wer than the all-time high. The NEA
'estimated that in 1976, 185,850 of the graduates wanted
teaching jobs but onlY 94,050 positions, were available
for them. Furthermére, new graduates were competing
with an estimated 117,000 farmer teichers12 trying to
reenter the profession, plus an undetermined number of
previous graduates who were unable to get teaching
jobs. .

One result of the sUrplus of teachers is that by fall of
1974, less than half of the eligible June 1974 giduates
had teach'ag positions. 13ftontrast, the rate of success-

. ful entry was 74 percent in 1962 (NEA, 1976). A long-
term adjustment is evident in the number of freshmen
who plan to teach. The American Council on Educa-
tion's survey of college freshmen reveals that in the fall
of 1968, 24 percent indicated elementary or secondary
school teaching as their probable career choice. By
1973, the percentage had dropped to only 9 percent.
This response, however, had a delayed, impact on
degrees awarded until 1973, and illustrates the four- N.
five-year lag noted earlier as typical in markets for
college-trained manpower.

Other adjustments are noteworthy. Nearly all
openings for teacherssnow result from turnover rather
than growth, since the total teaching force is increasing
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very slowly, if at all. One might suppose that in a
buyer's mark-a, teachers would be less likely than in
earlier times to leave the classroom. A projected turn-
over rate of 8 percent, in other words, may be too high.
Two studies -=one in St. Louis, Missouri, and the other
based on a sample survey of districts suggests that
turnover has, indeed, declined modestly since 1969
(NEA, 1974, pp. 41-43). Such a response should have
been anticipated, but the NEA did not reduce its
estimate of turnover to 6.3 percent until it reported on
fall 1975. A change from 8.0 to_6.3 may seem small, but
it implies about 40,000 fewer openings each year. Based
on a 1974 study, the U.S. National Center for Education
Statistici (NCES) now projects teacher openings based
on three alternative turnover rates: 8, 6, and 4.8
percent. The effect of these differing assumptions is
clear. Over the period 1976 to 1985, for example, cumu-
lative projected Openings total 1.7, 1.3, and 1.0 million,
respectively (NCES, 1977, p. 45).

What about changes in quality? A recent study by
Weaver (1977), based on SAT, GRE, and similar scores
suggests that -(1) high school seniors and college fresh-
men withhigher scores (especially verbal) are switching
away-from teaching as an intended career, and (2) the
ratio of acceptances to applicants has increased more in
teacher-training iiiograms than in other program areas.
Given the overall drop in SAT scores since the mid-
1960s,' the effect is a significant reduction in the
measured aptitudes (especially verbal) of those who
plan to teach." Since -research by Colemn (1966) and
Eni Jencks and his associates (1972) indicates that teacher
verbal ability is one of the few school inputs associated
with the attainments of pupils, this qualitative
turnaround in the teiching manpower market could
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result in poorer instructional eaformance in the future
than in the past. It should be pointed out, however, that
any deterioration in teacher performance is speculative,
since school districts can be more selective than in the
past. Unfortunately, data on the teaching abilities of
new teachers is not available.

Conclusions

The evidence presented in this section points to the
following conclusions regarding the changing realities of
the labor market, especially for liew, young entrants
into the work force:

The civilian labor force is expected to grow somewhat
more slowly between 1975 and 1990 than it did from
1960 to 1975. More importantly, persons 25 years of

age and older will account for practically all of the
growth to 1990. This is in sharp contrast to the recent
past, when youths comprised about one-third of the
work force growth between 1960 and 1975.
While youth will not be the source of net growth in
the labor force over the next several years, the
absolute number of young people seeking jobs for the
first time will remain high until the early 1980s and

then will decline only somewhat.
A sharp turnaround in the demand for Ph.D. man-
power and school teachers, both of which rose steadi-
ly from the mid-1950s to the end of the 1960s, ex-
acerbated the recent collapse of the market for
college-tv ined manpower.
Manpot ,er forecasts have been relatively accurate at

an aggregate level. However, for particular occupa-
tions especially those requiring baccalaureate,
graduate, and professional training the fixed-
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coefficient forecasting models now in use fail to
reflect responses to supply and demand conditions.

In the area of manpower supply and demand forecast-
ing, several matters warrant increased emphasis:

Development of a better understanding of employer
responses to change in supply-demand conditions
especially job restructuring, choice of persons with
different levels and types of education, and choice of
older, more experienced workers versus those newly
prepared in the same line of work.
Knowledge. ef the characteristics of adaptable
students and of the pecuniary and nonpecuniary fac-
tors which influence choice of field of study and
decisions to enter an occupation.
The development of more sophisticated forecasting
models and more timely analyses of likely channels of
adjustment when supply and demand are out of
balance. This is ait especially critical need for occupa-
tions for which a college degree is generally required.
The development of models able to forecast the likely
manpower effects of major changes in federal govern-
ment policy.

'Throw,hout this study, the term adult refers to people 2.5 years of age
or older, and the term youth refers to people lb to 24 years ot age.

'The BLS has consistently underestimated increases in female labor force
participation and may very well do so again. Given the continuing hift in
total employment toward white-collar and service occupations, male
workers will have to nter traditionally female occupations it the BLS
projections-are to be realized.

'Until very recently, comprehensive information on interoccupational
mobility was nonexistent, and current projections still ignore it. Occupa
tional -mobility patterns are discussed later in this section,

4The term oversupply in this context simply .means that the projected
number of college graduates likely to seek work '1..*ceeds the number suf f
dent to maintain past trends, including rates of educational upgrading.
The latter term simply refers to increased penetration of college graduates
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in various occupations.
'In this case the rapidity of change is largely attributable to a lag

between actual changes in supply-demandbehavior and reflection of such
changes in updated prokctions. The markei for doctorate manpower
weakkned noticeably in thttiate 1960s and early WAN.

°The market for teachers is discuised in some detail later in this section

because it illustrates several difficulties with manpower forecasting.
'Educational upgrading of occOations has occurred throughout the

nation's history not solely in response to supply conditions. Indeed, it is
taking place more rapidly in blue-collar and service occupations than any-

where else in the occupational structure. For example, median educational
attainment among professional and technical workers rose from 16+ in
1968 to 165 years in 1976. By contrast, median attainment among non-
farm laborers rose from 8.0 to 12.0 years. The reason is that recent high
school graduates are quickly replacing the millions of older Americans
with even less education as the latter retire or die (Lecht, Mat land, and
Rosen, 1976).

iln a recent report of the Conference Board, Shaeffer (1976, p. 46)
writes: "Companies in the latest Endicott survey 130th, 19761 report 12
percent of their on-campus college hires last year were blacks ahd 20
percent were women. This year the companies plan to make those figures
16 percent for blacks and 27 percent for women. In recent years blacks
have made up only 6 to 7 percent of all graduating seniors, so it is plain
that major companies are making 'J. concerted effort to hire them prior to
graduation. Women are also making real progress, for, as recently as
1972. Endicott surveys showed that only 7 percent of the on-campus hires

were female."
'In one high school, students wanted programs in aircraft mechanics.

Local and regional employment service and BLS statistics were examined
and showed little or no need. "Finally, written correspondence with air-
plane manufacturers over 800 miles away resulted in an expressed need for

mechanics" (Drewes and Katz, 1975, p. 37).
"This term refers to the path traced by shifts in the demand-and-supply

curves described earlier. Shortages spur more people co prepare for
employment in an occup.ition. Some four years later, the supply curve
shifts to the right (increases), and relative earnings fall below long-run
equilibrium, inducing fewer penple to choose the same program in school.
A few years later, supply is reuuced, earnings are above equilibrium, and
so forth. The path of connected price-quantity points looks like a cobweb.

"In the early gracks, the ratio has fallen since the mid-1960s more
rapidly than the longer-term trend in response to programs initiated under
Lyndon Johnson's Great Society.

"ln 1960, the Census of Population counted 304,000 former teachers in
the experienced civilian labor force; in 1960-61, 18 percent of this reserve
teacher pool reentered teaching. By 1975, the pool was estimated to be on

the order of 660,000 (including 29,000 unemployed persons). If about 18
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percent wanted teaching jobs, possible reentrants would have totaled 117
thousand.

"Weaver, in "Educators in Supply and Demand Effects on Quality"
(School Review, August 1978), presents further data based on ACT
English and mathematics test scores for 1969-1975 (college-bound high
school students) and 19M-1975 (college enrolled freshmen). He points out
that other fields of study, in which mathematical and verbal scores have
declined to a greater degree include nursing, sociology, and biology
(English test scores) and the _same fields with the addition of selective
engineering (mathematics test scores).
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3.
Problems of Youth
in the Labor Market

There is no single problem that all youths face in the
labor market, yet the employment difficulties
experienced by many yotmg people command our
concern. As young people proceed through the teenage
years to early adulthood, they test the job market, their
interests, and their- capacities. In this section we
concentrate on the unemployment and related problems
faced by many young people, especially minority and
urban youths and those who leave school before or
upon high school graduation.

Youth Unemployment

Unemployment rates among youths tend to be much
higher than rates for older, more experienced workers.
Table 3.1 shows unemployment rates for various
segments of the youth population. Black teenagers
especially those living in poverty areas of the cities and
not enrolled in school have unemployment rates over
four times the rate for the entire labor force. Black
veterans in their early twenties also have high jobless
rates, as do other young veterans, although a figure for
whites is not shown.
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Table 3.1
Unemployment Rate Differentials, 1975

Unemployment rate
Both

Sexes Male Female

Ail, 16 years + 8.5 7.9 9.3
All, 16-24 16.1 16.6 15.5
AIL 16-19 19.9 20.1 19.7
Black Vets, 20-24 - 26.7
Black, poverty metro, 16-19 ' 45.5 - al!
Whites, 16-17 - 19.7 19.2
Blacks, 16-17 - 39.4 38.9
Whites, 18-19 - 17.2 16.1
Blacks, 18-19 - 32.9 38.3
All, enrolled in school, 14-17 - 15.9 17.2
All, not enrolled in school, 14-17 - 35.4 36.6
Ratios:

All, both sexes, 16-24 16.1 ... 1.9
All, both sexes, 16+ 8.5

Black vets, 20-24 26.7 3.1
All, both sexes, 16+ 8.5

Black, male, 16-17 39.4 ii 4.6
All, both sexes, 16 + 8.5

Black, poverty metro, 16-19 45.5 5.4
All, both sexes, 16+ 8.5
AIL female, not enrolled 14-17 36.6 4.3
All, both sexes, 16+ 8.5

Sams: U.S. President (1977).
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Youth unemployment has several characteristics
different from adult unemployment. Erg, much of the
unemployment of young people is associated with
temporary job holding and with entry and exit from the
labor force. In 1976, for example, two-thirds of
unemployed teenagers had never worked or were
reentering the labor force; only 23 percent had lost their
last job. In comparison, among unemployed men 20
years of age or over, only one-fifth had been outside the
labor force prior to their current spell of
unemployment; 70 percent had lost their last job.
Among women of comparable age, the figures were
two-fifths and 44 percent, respectively (U.S. President,
1977, p. 174). Second, while a sizable fraction of young
people experience unemployment, the duration of each
spell is considerably shorter, on the average, than it is
among older workers. In 1976, while 32 percent of all
unemployed persons had been seeking work for 15
weeks or more, the same was true for only 18 percent of
unemployed teenagers (pp. 173, 178). Third, when
unemployment among adult males is driven to a very
low level in vesponse to general economic conditions,
the labor market is left with a high residue of
unemployment among young people. In 1969, for
example, when the overall rate of unemployment was
3.5 percent, the rate among persons at least 25 years of
age was close to 2 percent, but was 14.5, 10.5, and 5.7
percent among persons in the 16-17, 18-19, and 20-24
year old age groups. In part, this is a consequence of the
responsiveness of young people to economic conditions.
When the economy expands, many youths enter the job

market who otherwise might stay outside the
conventional work force, and the youth-adult
unemployment differential rises (see Figure 3.1).

50



PenLI
Ummobtommt NOM sod Ma of Lltmeicesslent WNW^

110801,08091119101100511909410100. 1994b1974.

UNIMIPLOMENTRAT1C01

6-
I..

44!..vr.1...*3-
...-.,..,..---7...2 -

1
1960

5
4 -

.03- .."- -
1 -

19450

6 -
4 -
3 -

1950

4 -
3 -
2 -

1960

1995 law

VAN mon
.00'.4.

%. .-.-.
- - - - t.41,:f.- - - --\...0e.".....x,.......:f--

. .

....0-

INS 1970 1975

.- .0. N...........-..-ri44.Biz:-,
. .. .. -2.....41....

.... ......

1960 1900 1906 1970 1976

Nick wenn

- role' *.t.:

-7-4--
1966 1960 1906 1970 1975

Mews women

......
-

.....°...b`.. ........
.

1966 1900 906 970 19

Unenctornoil mhos.

..... - 14-18 mi. olds
10-17 roar am
10- 9 rser oids
20-24 yes aids

Uniompborosnl Mos

.. OW; woman. Its+_ _ bitbok mon, 16+
whom woman. 16+
*ft mon. 16+

Porcant
1 5 -

tmasmximENT Ram

I%.
I . %--10 - . . -

X it-
A k

a _

- -
1950 1066

... -
-

1900 1906
-

1970 1976

Each tato roars to Ms womb/matt VI& ye 0144: show WM*ot rwlvaioullis of the same NIX mod we 16 ran of RP or ober

Source LLS Coppolnent ol Labor (1975).

51



With the possible exception of white teenage girls, the
unemployment rates of 14- to 19-year-olds have risen
relative to the unemployment rate for all workers in the
same sex-race categories 16 years of age and older. Most
of the rise occurred from 1963 to 1969, a period of rapid
eomomic expansion. Unemployment of'20- to 24-year-
olds has not risen relative to the average for all age
groups, except in the case of black men. In other words,
the rates for those beyond their teens have moved
roughly parallel with the rates for all those in the work
force, but unemployment among youths has worsened
from two points of view: (1) joblessness has risen
across the board since 1970; ; (2) as the number of
unemployed youths has increased more rapidly than
unemployment n total. While little of this increase
reflects a char ge in the ratio of youth to adult
unemployment, the growth of the cohort means more
youths are without jobs. In 1955, the average monthly
number of persons 16 years of age and over who were
unemployA was 2,852,000, or 4.4 percent of the
civilian labor force (U.S. President, 1977, p. 148).

Tinemployed youths 16 to 24 years old accounted for 30
percent of, total joblessness.2 In 1976, the number
unemployed stood at 7,288,000 persons, or 7.7 percent
of the work force. Jobless youths accounted for close to
half (46 percent) of the total. Between these two points
in time, the number of persons unemployed in the
typical 4month nearly tripled,- while the number of
unemployed youths more than quadrupled.

Causes and Cures

What accounts for persistent, high, and in the case

of minority youths growing unemployTent
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differentials? The causes include lack of marketable
skills and work experience; lack of job opportunities for
whicl youths can qualify; relegation of many youths to
a "secondary labor market" of unstable, poorly paid,
dead-end jobs; discrimination in employment; a
weakening of the work ethic; frequent entry and exit
from the work force; jobhopping; restriction.s imposed
by protective labor legislation; and expansion in the
relative number of youthful workers.

While there is no one-to-one correlation between
causes and potential solutions, it is worth examining
some evidence and opinions. Theories of
unemployment and suggested solutions are; typically
interrelated but are only one consideration to emerge in
policy formulation. Another issue is whether high
unemployment rates among teenagers in school and
among others without family responsibilities is a serious

\ problem. Evidence on this point is lacking. Kalachek
(1969, p. ) notes that, "One of the major criteria for
evaluatir the initial labor market experiences of
teenagers should be the impact of these experiences on
subsequent adult performance. However, the literature
leaves this crucial relationship almost totally
unprobed." Freeman (1977), in a recent paper prepared
for a conferenio on youth unemployment sponsored by
the Congressional Budget Office, supports this vicw. A
second considerat,on is the impact of policy on other
economic goals such as avoiding acceleration in the rate
of inflation. There is little question that an expansion in
dm economy can add importantly to the employment of
youths, but elasticity ir the youth labor force, high
turnover rates, and other characteristics of youth labor
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markets would very likely .leave youth unemployment
rates at a high level.

Research and experience to date leave unanswered
many polky questions regarding youth unemployment.
Are more public service jobs part of the answer? Will
emphasis in school on employability and basic and
vocational skills help? Do unempkwed youths need
counseling and relocation assistance? Are work-
education programs part of the answer? Do they need
job placement assistance? Are new labor market
intermediaries, such , as Willard Wirtz's Education
Work Councils, needed to help solve the problem?
Would a separate minimum wage for youths hclp7
Should certaintrestrictions on child labor be lifted?

Federal and state statutes and administrative rulings
impow conAraints on hours, wages, and type of work
for those under 18 years old. Except for excluded
categories (such as work on family farms, babysitting,
caddying, newspaper delivery), work for those under 14
is generally prohibited and is strongly limited at ages 14
and 15. At ages 16 and 17, the laws have some effect.
While occasiOnal cases of exploitation arise, the
National Committee on Employment of Youth (1975, p.
11-4) concludes: 'Work, and by this we mean legal
work, has,become far safer for young people than inter-
scholastic athletics, or the family car," a position
supported by Stromsdorfer's (1973) empirical research
on the effects of the Department of Labor's experimental
Work Experience and Career Exploration Program
(WECEP).

A study by the U.S. Bureau of Labor Statistics (1970)
suggests that child labor laws may seriously restrict
employment opportunities for youngsters under 18.
'The most important factor in all cities affecting
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employers' decisions to hire teenagers under 18 years
old was legal restrictions on hiring youth for hazardous
jobs." In addition, legal restrictions" were considered
to be the most serious objertion of emPloyers to hiring
16 and 17 year olds (p .93). An earlier study by the
Stanford Research Institute illustrates that child
labor restrictions need not be real, but only perceived,
to be an impediment: "On the basis of the fiel&vork
findings, it is concluded that these many variations and
intricacies of child labor laws probably have little effect
on the work-opportunities of youth except insofar as
they serve to confuse labor and school officials and
employers" (cited by NCEY, p. 11-5).

One of the most intriguing findings from the NCEY
employer interviews is that restrictive child labor
regulations may be just an alibi, hiding other, more
fundamental reasons for employing teenagers only in

outh jobs" or not at all. "Respondents maintained
at legal requirements were an important general

iseason for not hiring youths, yet a majority (64 percent)
claimed that child labor Taws were not ihe impediment
to hiring in their own firms',` (NCEY, p. 1-2).

A related issue in the youth unemployment puzzle is
minimum wage legislation. Since 1938, under the Fair
Labor Standards Act, a uniform minimum wage
standard has been in effect. Its coverage in terms of
types of employment has been extended several times.
Many states have lower wage minima for sectors and
occupations not covered under the federal law. In
principle, of course, if an effective wage minimum
exceeds the value of a person's contribution to the
production of goods and services, there will be a
reduced demand for the particular category of labor in
question. The absence in the United States of a special
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youth minimum has generated,a great dc.arof interest,
since youthfUl workers without substantial work
uperience or skills might be expected to bear the brunt
of Whatever unemployment occurs. As Gramlich (1976,
p. 410) points out, in 1975, the federal minimum wage
of $2.10 per hour was equal to less than half Of average
hourly earnings in private nonagricultural employment,
but was 94 percent of the median wage of employed
teenagers.

The effects of minimum wage legislation are by no
means clear, yet .rigorous analyses point to some
negative effect on youth employment and some increase
in you'd% unemployment. Welch (1976) concludes, for
example, that increased coverage under \the federal
minimum wage law has reduced employment of youths,
although the effect has been masked to a considerable
extent by other forces. Gramlich (1976), using data from
the Current Population Survey, shows that minimum
wage jegslation reduced full-time-employment a
matter of ,considerable interest, given concern that
many youths are consigned for an extended period of
time to a "secondary labor market" of .dead-end, low-
paid jobs with little chance for advancment or

/acquisition of skills. To quote Gramlich (pp. 442-443),
"High minimum wages veduce full-time employment of
teenagers substantially, forcing many of them into part-
time employment. The net result is the relatively slight
overall disemployment impact typicially found in other
studies. jf this is why disemploymehlt is so slight, the
most roinable verdict is that teenagers, haye more to
lose than to gain from higher minimum wages. They
appear to be forced out of the bettir jobs, denied full-
time work, and paid lower houiiy wage raies; and all-
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these developments are probably detrimental to their
income prospects in both the short and long run."

Ragan (1977), again using CPS data for the late 1960s
and early 1970s, finds that the employment rate of
youths has been responsive to increases in the minimum ,
wage and in its coverage. According to his .model,
"aggregate Youth employment would have been 225,000
or 3.3 percent higher had the,1966 amendment to the
FLSA not been implemented. Nonwhite em-ployment
would have been 13.8 percent higher; white
employment 2.4 percent higher" (p. 33). Ragan found
the influence of the minimum wage on labor force
participation to be. slight. Hence, the effect on
employment is at the expense of unemployment, and is
more serious for blacks than whites. It should be noted,
however, that growing youth unemployment from 1968 .

to 1974 cannot be attriliuted in substantial measure to
minimum wage legislation. The biggest change in the
law occurred in 1967, and from 1968 to 1974 the
minimum level was eroded in rea/ terms as a conse-
quence of increases in the hourly wage rates. In other
words, other factors most especially the recession of
1970-71, the stagflation of recent years (since 1974), and
the size of the youth cohort have had a much more
dramatic effect on unemployment among young people.

With respect to changes in the work ethic, the effects
of greater affluence and other changes in the youth
culture on youth joblessness are not clear. As' Kalachek
(1969, pp. 2-3) has pointed out :. "Labor market folklore
is replete with tales of teenagers who are inadequately
motivated or who insist on unrealistically high wages.
However, the relative prevalence of such attitudes and
their quantitative contributions to teenage
unemployment has never been explored." .Feldstein
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(1973, p. 4) feels that 'The problem is not that [jobs]
are unavailable but that they are often unattractive."
Some obseivers suspect that the extremilY high and
rising rate of joblessness among black youths,
pFticularly in the city, is partly attributable to high
income minima from welfare and other programs and a
desire to avoid the m'enial work which historically has
been the lot of large numbers of blacks and other
minoritieS. Faulk (1972) analyzed the ,Parnes data on
young women at the height of the Civil Rights
Movement and found that controlling for ordwiation and
other background variables, young black women who
were unemployed did not expect higher wage rates than
their white counterparts. Borus has analyzed the
experience of young men as well. He reports that within
a multivariate framework, race is occasionally
statistically significant, but on the whole, reservation
wage rates are realistic and seem unlikely to have been a
significant factor in the unemployment of black youths
in the late 1960s.

Based on an earlier and rather thorough review of the
literature on the youth labor market, kaladiek (1969)
concluded that the large gap between teenage and adult
unemployment is traceable not to negative characteristics
of teenagers but to a subtle interaction of characteristics
of American youth and the social institutions that shape
the transition from school to work. American youths
are expected to test the job market, and mcve about.
Compared with many other countries, school and labor
market intermediaries (such as the U.S. Employment
Service) play a minor role in assisting them. However,
schzlls and colleges are increasingly flexible and
'act nodating to those who wish to alternate periods of
study, work, and a combination of the two, thus
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promoting youth partial employment and periodic
unemployment,

It is widely believed that many youths and adults
especially innercity residents and youths with few job

skills have been consigned to an unstructured,
secondary labor market of casual, poorly paid jobs

disconnected from advancement opportunities.
Doeringer and Piore (1971), Gordon (1972), and
Bennett Harrison (1972), among others, have drawn
attention to the employment problems posed by
scwriented labor markets. In their view, the number of
"good jobs," with opportunities for promotion and skill

acquisition, has not kept pace with expansion in the
work force, and large numbers of low-income adults,
women, and youths have been consigned to "bad jobs"
(Wachter, 1974). Many of those who work in relatively
"structureless" employment a term Kerr (1954) used
in his famous article on 'The Balkanization of Labor
Markets" are prevented by barriers of discrimina-
tion, lack of representation, and the like from get-
ting "good jobs," which in the aggregate are scarce. It
follows from this perception of the job market that
manpower training and other human capital
investments 'are unlikely to be very effective, at least in
the absence of efforts to create more good jobs by
extending minimum wage coverage, encouraging
employers to provide training and promotion ladders,
and, when neCessary, by having the public sector create
jobs. Segmented-labor-market theorists often conclude
that expansionary macroeconomic policies are likely to
result in cost and price pressures in place of expanded
job opportunities for those traditionally mired in the
secondary labor market. The crux of the argument is

that barriers between a primary job market (to which
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most adult male wo ers are attached) and a secondary
market prevent generatxpansion in the economy from
having its hoped-for effect.

There is little evidence of the bipolarity in wage
distributions and mobility patterns expected from con-
ception's of a dual labor market (Cain, 1976). How-
ever, empirical tests are difficult because of data
limitations. Analysts have been forced to use proxy
measures, such as level of full-year earnings, to
distinguish between primary and secondary jobs.
Andrisani (1973) looked -et the experience of young men
(1) out of school from 1966 to 1968, (2) who had 12
years or less of education, and (3) whose first job after
leaving school and 1968 jobs were as wage and salary
workers in nonagricultural industries. In the Forevord
to Andrisani's report, Fames (1973, p. iv) summarizes
Andrisani's findings as follows: "Although
'impenetrable boundaries' between secondary and
primary sectors is a gross exaggeration, it is equally at
odds with the facts to believe that equal levels of human
capital, motivation, and [labor] demand create equal
employment opportimities for blacks and whites or for
youths of different socioeconomic status."

Conclusions
The literature on youth employment problems

suggests the following conclusions:
Increased number of youths in the labor force and
continuing high youth-adult unemploymfmt
differentials have stimulated public concern for
unemployment among young people.
It would seein that high youth-adult unemployment
differentials are not a necessary concomitant of
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industrialization and of relatively free labor markets,
as the experience of other countries shows, but recent
events in several European countries raise questions
as to whether the past is an adequate guide to the
future.
Youth unemployment falls when business conditions
are good and rises in recessions, but even in good
times youth unemployment rates are much higher
than the rate for more experienced workers.
Teenagers, young blacks, young city dwellers, and
veterans have rates many times the national average.
A variety of causes of high youth unemployment
have been advanced. The relative contribution of
each, however, is poorly understood. This, in turn,
may have inhibited the formulation of appropriate
public- and private-sector responses to the problem,
although there is no necessary relation between
causes and cures.

Further research in the following areas would contribute
to policy formation:

Much needs to be learned about the individual and
social implications of joblessness among subgroups of
youths: teenagers in school, school dropouts,
veterans, and young people in inner cities.
Relatively little is known about the implications of
employer hiring preferences and practices for youth
unemployment or about the consequences of relaxing
child labor standards. Experimentation with ways to
offset some of the costs of hiring teenagers, especially
those out of school, is needed. Rather than a special
youth minimum wage, certain costs of disability
insurance and old-age pensions (that is, social
security) might logically be subsidized.
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'Because of frequent exit and reentry to the labor force, teenage jobless-
ness may be more serious than these figures imply to the extent that some
imiths become discouraged and drop out of the labor force and return
Rater to unemployed status. Duration statistics refer only to an unbroken
current spell of unemployment.

1Measured unemployment tells only part of the story. Nearly 2 percent
of all 16- to 19-year-olds who were not in the Labor force in 1976 said they
wanted a job but thought they could not get one (President of U.S.,1977).
Among the employed, large numbers reported working part time
for economic reasons, such as slack work, job changing during the
survey, material shortages, and inability to find full-time work. This cate-
gory included 659,000 men and 641,000 women 16 to 24 years of age.
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4.
Consequences of Schooling

Several debates concerning the relationship between
schooling and subsequent achievements have emerged
or resurfaced since the late 1960s. One debate questions
whether individuals, {and perhaps sciciety) have
overinvested in college. As Jencks 'and his associates
(1972) have pointed out, while years of education is
positively related to subsequent annual earnings, the
variance in earnings is large. While the unexplained
variation may be attributable to unmeasured variables
such as school quality, Jencks argues that pure luck in
the labor market is also an important factor. A second
debate has involved the general decline since the mid-
1960s in test,,scores in upper elementary arta zecondary
grades. Some wonder whether schooling is becoming
less effective. A third issue involves the relative
emphasis in high schools between general studies and
vocational education. Mar land (1971), among others,
has urged reform of grades K throggh 1.2 in order to
build links between school and later life work. At the
secondary level, the question is raised whether
vocational sttfdies are preferable to a more diverse,
general option for those who do not expgct to obtain a
bachelor's degree. In this section, we review evidence
bearing on these issues.
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The Ability-Schooling-Credential News

It is no simple matter to ascertain the effects of
schooling apart from (1) underlying individual
differences in ability and (2) the screening functicn of
credentials. Same argue that highest year of school
completed simply mirrors ability differences that stiow

up early in a child's life. Credentialism has recently been

a subject of considerable debate in both the professional
literature and the popular press. Some argue that
credentials are used to allocate persons to various jobs
wherein the actual educational requirements for ade-
quate performance are far below the credential held.
The'result is an inequitable distribution of earnings, out
of keeping with real contributions to production, and an
overstatement of the social returns from investment in
schooling. Berg (1970), in his book Education and Jobs:
The Great Training Robbery, did much to popularize
this concept.

Returns on Investment in College

Numerous studies reveal a strong positive
relationship between years of school completed and
annual earnings. When differences in earnings are
considered in relation to investments in schooling

(tuition, books, foregone earnings, etc.), the calculated
rate of return has not changed much over the past 40
years. Using census data on 1939 earnings, Becker

(1964) found a rate of return of 14.5 percent per year

among urban whites with a bachelor's -degree. Hansen

(1963) calculated an annual return of 10.1 percent, using
1949 census data. Taubman and Wales (1973), using
data from World War TI veterans which enabled them to

control for ability and father's education, found a
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bachelor's degree to be worth 11 percent per year.
Hanoch (1967) and Eckaus (1973), using 1959 census
data, calculated returns of 9.6 and 12.0 percent,
respectively.

How have the economic returns to college changed
since 1968? FreEman (1977) calculates that the private
rate of retut.r) on a college education slipped from about
12.5 percent in 1968 to 10 percent in 1973, and similarly
that the social rate of return may have declined from 13
to 10.5 percent. These declines result from a continuing
rise in college costs combined with a decline in the
earnings of new college graduates vis-a-vis their peers
from high school.

There is considerable evidence of "bumping" in
occupational assignments, suggesting that the entire
cohort of young people, whatever their level of
educational attainment, has been affected by the
problem of absorbing such a large cohort into a slow-
growth economy. In the late 1960s, the relative earnings
of college graduates were extremely favorable in the
context of recent history, possibly because of a fairly
sharp reduction between 1962 and 1969 in the ratio of
college graguates to those with exactly 12 years of
schooling in the civilian labor force. In the mid-1970s,
however, the relatively lower earnings of college
graduates may reflect the sharp increase in the
proportion of college graduates in the labor force. The
earnings of all college graduates relative to all workers
has returhed to what it was from 1956 to about 1965.
But the oversupply of college graduates has not taken
the form of a massive increase in unemployment
compared with persons the same age with less
education.



Rate-af-return calculations depend heavily on
assumptions about the future trajectory of earnings of
college graduates who have swelled -fie work force since
the late 1960s (Freeman, 197'7). >o repeated cross
sections of 25- to 34-year olds descrioe future earnings?
Will the fact that some college gaduates have
"bumped" high school graduates influence their future
earnings? As Freeman (1976, p. 56) notes: 'Persons in
the large graduating classes of the late 1960s and early
1970s may suffer from a relative excess of supply over
their entire lives, creating,a significant intergenerational
problem." An important quebtion is whether large
numbers of recent College graduates will eventually get
back on track in terms of career progression.

Many observers (Weisbrod, 1964; Bowen, 1977) feel

that earnings differentials, properly discounted,
understate the average benefits to the individual as a
consequence of added years of schooling. For example,
Fuchs, in a recent study entitled Who Should Live?
(1974), notes the strong correlation between health and
educational attainment : better educated persons may
have better living habits, make better use of medical

care, and more rapidly absorb new knowledge likely to
improve health (pp. 4647). A study conducted under
the auspices of the North Carolina State Board of
Health (reported in U.S. DHEW, 1973) found that
the percentage of households with a nutritionally
adequate diet increased with level of education; college.
trained homemakers served the most nutritionally
balanced meals. A part of this relationship may, of
course, be a consequence of income, not education per
se. Hettich (1972, pp. 191-196) has estimated the
monetary savings from efficiency in consumption and
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its effect on rates of return to college. His most
conservative estimate increased the rate of return by
almost 1 percent. Others discount such efficiency
effects, in part because education alters lifestyles
(Michael, 1975, p. 250; Morris, 1976, p. 107).

The sons and daughters of the college educated
perform better than their peers in school (U.S. National
Center for Education Statistics, 1976, p. 188-191), most
likelV because of improvements in parenting that stem
from education. Social class is a crude proxy for
opportunities provided in various homes for youngsters
to learn. Yet in nearly all research, social class is
moderefely correlated with differences in measured
ability and strongly related to educational attainments.
Indeed, Cremin (1976, p. 68) concludes that research by
Coleman (1966), Jencks (1972), and others, which
points to little or no relationship between school
expenditures per pupil and achievement, does not reveal
that schooling is powerless, but that families are
powerful.' For example, Johnstone (1976) found that
among adolescents age 14 to 18 in Illinois, the quality of
interpersonal relationships at home rather than family
structure per se bore a strong relationship to delinquent
behavior and attachment to a delinquent peer group.
(Of course, there is a question of which came first.)

Many studies reveal a strong positive relationship be-
tween educational attainment and extent of volunteer
work. An ACTION report (1975) estimates that 37
million persons 14 years of age and over (18 pacent of
the total) performed volunteer work between April 1973
and April 1975, amounting to the equivalent of 3.5
million persons working full time for a year. Of those
with four or more years of college, 43 percent
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volunteered during the year in question; among adults
with some college, the figure was 32 percent; for high
school graduates, 25 percent.

Theodore Schultz (1975) has reviewed a number of
studies that suggest that better educated individuals are
more creative and adaptive in responding to change. He
cites Michael (1972) and others regarding the adoption
and efficient use of birth control pills to control fertility.
Several studies (for example, Huffmano 1974) of farmers
show that the ,*tter educated are more successful than
others in adiusting to new economic conditiOns,

tmg in higher profits per farm. The rapid decline in
tesk scores of persons preparing to become teachers;
noted in Section 2 of this report, offers interesting
support to this notion of adjustment. It may well be that .

brighter students have paid more attention to changing
job market opportunitiei and therefore have moved in
igeater numbers into nonteaching fields.

On the whole, studies fail to reveal a strong
relationship between educati"onal attainment and
expressed satisfaction. One reason, advanced by job .
satisfaction theorists, is that the expressions of
satisfaction often 'reflect a comparison between one's
current position and perceived alternatives. Education
widens opportunities. Thus, a well-educated persp
may be more stisfied than someone with less education,
but because perceived opportwities are more numerous,
this fact may not show up in response to a single
question of liking one's work.

Campbell, Converse, and Rodgers (1976), reporting
on 2,000 men and wonien in their recent study, The
Quality of American Life, indicate that among less
educated persons, only those with high incomes evince
high levels of satisfaction. For college-educated persons,
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self-evaluation of well-being was as high for those with
low as for those with high incomes. Bisconti (1976)
reports similar findings among recent college graduates.
Campbell and his colleagues suggest that college
graduates may have greater opportunities for career
choice, and that many of those with low incomes may
see nonmonetary- rewards in their work or derive
considerable satisfaction off the job in part because of
knowledge and skills acquired through advanced
education.

Hyman, Wright, and Reed (1975) recently reanalyzed
data from 54 different surveys of adults conducted be-
tween 1949 and 1971. While they were unable to control
for mental ability, they were able to analyze data by
social class origin, ethnicity, rural-urban background,
and i'eligion. They found a strong relationship between
level of education and knowledge, at least up tc, age 60.
"The better educated have wider and deeper knowledge
not only of booldsh facts but also of many aspects of the
contemporary world" (g.58).

Reporting on a Harris poll of older Americans,
Havighurst (1976, p. 16) concluded: "In general, we
find that the group with a college education is more
active, is more achievement oriented, shows greater life
satisfaction and acknowledges fewer personal problems
of aIl kinds when compared with ale least \educated
group." No doubt, part of ttle difference is ataibutable
to factors other than education per se, including the
possibilities opened up earlier in life as a consequence of
higher earnings.

Returning to youths and young adults, it appears that
persons who have gone to college are glad they did, and
many of those who did not wish they had. In a recent
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11-year follow-up of high school seniors of 1960,
Wilson and Wise (1975) report responses to the question
"Most people have 'second thoughts' later on, about
some decisions they have made. What would you have
done differently in thelight of what you now I,:now?"
Two percent of thoSe with college experience regretted
having gone; 30 percent of those who had not gone to
college believed they had made a mist4e.

The various kinds and degrees of return on a college
education has led to increased concern over the job
market for college graduates. Large numbers of young
people (especially white males) have decided not to
attend, and this adjustitent to the oversupply of
graduates may well continue for some time into the
future. Yet it woyld be shortsighted to conclude that
college is a poor investment for many youths and
adults. Demographic trends indicate that by the mid-
1980s, eonomic rates-of return on a college education
may rise as they did in tfie early and mid-1960s.

Some observers, especially those who feel that
educational credentials serve as a screening device for
employers, are not convinced that education per se has
the effects alleged. The screening hypothesis takes
several forms. Some argue that credentials (degrees,
diplomas) are a proxy for underlying, real differences in
productivity, adaptability, and ability to learn on the
job. Empl,oyers recruit on the basis of credentials as
indicators of attributes which in the past have been
found to be of value. This view leaves open the question
of whether such attributes would exist apart from
educational experience. To the extent the desired char-
acteristics result from the schooling experience,
the economic returns are to the educational inve.stment.
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Researchers who have been able to control statistically
for underlying abilities report that anywhere from 0 to
40 percent of the apparent return on schooling may be
related to individual diffeiences in acidemic aptitude
manifest earlier in life (PsacharopoUlos, 1973). In recent\ work using data on twins, Taubman (1976) reports an
even larger antecedent ability effect, but his work is
clearly exploratory at this stage and may not be valid
because the slightest mismeaSurement of schooling
could throw off his estimates.

Some researchers (Berg, 1970; Bird, 1975) report
finding few differences in productivity or earnings 'of

persons who possess different levels of education. Their
studies, however, are of differences in earnings among
workers in the same firm or occupation. The difficulty
with these analyses is that persons leaving the school
system at different levels are distributed across the
occupational spectrum in differing proportions. To
exaggerate a point, it comes as no surprise that a person
with a Ph.D. sweeping floors earns about as much (and
is about as proficient) as a floorsweeper with an eighth-
grade education. Recent generalizations based on news
accounts of college graduates driving taxicabs make the
same logical error. Bird (1975) cites several cases of self-
mademillionaires, suggesting that her readels do not need
a 'college education to be successful. While extreme cases
are not without interest, they do not support assertions
about the more typical relationship between years of
schooling and later attainments. No one would assert
that only education makes a difference. Yet, among the
variables that would logically be expected to reflect
differences in individual productivity, years of
schooling continually shows up as one of the most
salient .
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One test of whether credentialsper se are important is
to see whether completion of the 12th grade or the

year of college has considerably better returns than
,tion of only 11 or 15-years of schooling. Recently

Layard and Psacharopoulos (1974) reviewed six studies
conducted between 1963 and 1973, using a variety of data
sources. Each attempted to ascertain whetheT the rate of re-
turn on a bachelor's degree exceeded or fell short of the
return on completion of some college. Two of the
studies showed higher returns for dropouts than
graduates; three revealed the reverse; one showed
mentially no difference. Denison (1964, pp. 219-242),
using 1960 census data, failed to find the stairstep
pattern differences in educational attainment. Finally,
baseil cn the NLS (Parries) data, Kohen and his
associates (1977) found no greater returns on high
school or college graduation than on completion of the
11th or: 15th grade.

Declining Test Scores

Wiley and Harnischfeger (1977) recently reported to
Congress on a study undertaken in late 1975, with the
help of the Ford Foundation, to examine possible causes
and consequences of national test score declines. Since
the mid-1960s, test scores have declined for grades 5
through 12, espedally in the higher grades, and declines are
most pronounced in verbal tests for college-bound women.
The authors examined trends on the Scholastic Aptitude
Test (grades 11 and 12), the Towa Test of Basic Skills
(grades 5 through 8), the National Assessment of
Educational Prowess (science and writing, ages 13 and
17), and several other tests of national importance.
Results were mixed. Several tests reveal inadased scores
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in the early grades, possibly because of parent
involvement in Head Start and other compensatory
programs. In the upper grades, considerable variation
exists within the verbal area. Basic reading skills are
increasing, but the more advanced skills of
comprehension and interpretation of complex textual
material are on the wane.

Not all the evidence is in, but Wiley and Harnischfeger
do say that "changes in the tests and the ways they are
scored, and changes in the composition of the groups
.taking the tests, cannot account more than slightly for
the declines that have been observed" (p. 8). The
authors were forced to leave open the question whether
the following factors might ac _Junt for the decline:

1. television viewing
2. cinig use
3. family structure and interaction
4. dose child-spacing and sibling influences
5. changes in the amount of time people spend in

school and modifications in the curriculum.
They speculate that the fifth element may be

implicated in the test score decline. They note that
school absences have increased and that students are
taking (1) feWer courses in traditional academi
subjects, and (2) more courses that convey knowled,e
and develop sensibilities not measured by the usual
standardlied tests. They point out that, according to the
National Center for Education Statistics. students are
*taking fewer courses in traditional history, foreign
languages, algebra and geometry, chemistry, and
physics. In some cases, I,pecialty mrses such as ecology
have taken their place. Even allowing for replacement
by a more diverse set of specialty courses, the evidence
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suggests that "secondary pupils actually are taking
fewer courses" (pp. 1546).2 The question Wiley and
Harnischkger raise is whether gains in new or novel
areas offset declines in other valued areas, and they urge
a national dialogue on the purposes of secondary
education.

An Advisory Panel on the Scholastic Aptitue Test
Score Decline, chaired by Willard Wirtz, recently
reported its findings regarding falling scores on the SAT
since 1963. Over the period since 1970, the Wirtz Panel
(1977) found that less than one-third of the decline was
attributable to a change in the composition of test
takers, while the decline during the 1960s, when
women, low-income persons, and minority test takers
increased, may have accounted for two-thirds to three-
fourths of the drop. The Wir:z Panel drew attention to
several possible reasons for the score decline: reduced
emphasis on writing, lower expectations at home and
school, television viewing, turmoil associated with
Vietnam and Watergate, modification in the
curriculum, and changes in family stucture arid

interaction.

Research on test scores in the early grades is also of
interest. Leinhardt (1977), reporting on 1974-75 data
gathered from 60 second-grade classrooms at nine sites,
reports on school process variables found to be related
positively to reading and mathematics scores.
Employing indices of (1) opportunity, (2) motivators,2
(3) structure and placement, and (4) instructional
events, she found opportunity to learn and motivators
to be importantly related to achievement, taking
account of measured initial abilities.

Leinhardt (1977, pp. 29-30) also reports a moderately
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positive correlation between opportunity to learn and
initial abilities, suggesting that teachers find it easier to
direct the better student toward further development.
Fine (1966) points out that in a considerable number of
underachieving schools in the United States, the bulk of
class time is devoted to administ -ative and disciplinary
activities. He cites one California school where teachers
report two-thirds of their time went for these purposes,
and only 15 perceat was dc ioted to instruction.

Vocational Education
Within secondary education, an important issue is the

desirable blend of courses and related activities,
especially for boys and girls who do not intend to go on
to a four-year college. Approximately one-fifth of high
school seniors are enrolkci in vocational programs;
.pnother two-fifths are general program students; the
remaining two-fifths are in academic or college-
preparatory programs. As one might expect, there are
important differences in what "vocational" means for
the two sexes. Young men are in predominantly blue
collar, skilled manual programs. Young women are
typically enrolled in clerical or sales programs. In both
cases, only half or so of each student's program is
devoted to the development of occupational skills.

In order to ascertain the effects of high school
vucational curriculum on educational attainment and
labor market success, it is important to take into
account antecedent differences between curricular
groups in socioeconomic origins, scholastic aptitude.
aspinitions, and interests. In the NLS (Parnes) data and
other studies, college preparatory students stand out in
terms of socioeconuinic background and mental ability.
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However, these relationships are not as clear-cut among
students in either a vocational or general program of
studies.4

Are students in a vocational program as likely as their
general counterparts to aspire to college? If not, is it fair
to judge their success by how many years of school are
eventually completed? Mtc all, if an occupational
program meets psychological and other needs, it has
made an important contribution. Data from the NLS
reveal, that among ninth, tenth, and eleventh graders,
nearly half the boys in a general program want four Jr
more years of college, while this is true of only one-
quarter of the vocational students. Among young
women, the comparable fractions are one-third and
one-sixth. Among those who stayed in school from one
year to the next (1966-67 for boys, 1968-69 for girls),
young men in a vocational program who already had
the lowest aspirations as a group further revised their
educational goals downward. By comparison, over
four-fifths of the college preparatory students in the
base year aspired to a baccalaureate or higher degree,
and even more aspired to a college education by the
second year. Thus, it' appears that success in school
breeds further success.

Vocational educators frequently argue that,
especially for youngsters not academically inclined,
"hands-on" learning is especially congenial and adds to
the value derived from education. Olson and Bruner
(1974) point out that schools tend to convey knowledge
through symbolic rather than experiential processes
an approach which has led to a deemphasis of and/or
restticted conception of the nature and development of
ability." Many students attracted to vocational courses
doubtless find experiential approaches to knowledge
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preferable to symbolic learning.
The social/psychological (including motivational)

implications of curriculum choice have received
relatively little attention. In the NLS, young men were
asked to name the course or ..a of study in high school
they "enjoyed the most" and "disliked the most."
Because English, history, mathematics and other
academic subjects dominate the . curriculum, more
young men mentioned these areas than a vocational
course, with sentiment pro and con divided evenly on
nearly all academic subjects. However, in the case of
vocational courses, approximately 13 times as many
youtns mentioned such a course favorably as
unfavorably. In part, this is doubtkss a consequence of
self-selection and choice of electives. It is likely, in
addition, that many yotmgsters enjoy learning
opportunities which cluster around acquisition of useful
skills. Somewhat fewer black than white youngsters
place vocational subjects in their "enjoyed the most"
category. Courses in the humanities elicit more
favorable reactions. It is not clear what accounts for this
difference by race.

Among young women enrolled in high school in
1968, three areas of the curriculum drew a favorable
response: humanities (including foreign languages),
vocational and commercial subjects, and other subjects
(except science, mathematics, and social studies). Five
times asi many students gave vocational and commercial
subjects a positive than negative rating.5 The lcast popu-
lar area was mathematics with a ratio of "disliked the
most" to "enjoyed the most" of three to one.

Vocational programs are often viewed as a way of
increasing the holding power of the schools, especially
for youngsters who are motivated by practicat job
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concerns. An analysis of the ns data for young men
shows that having enrolled in a vocational program and
completed at least tenth grade increases the probrbility
of graduating from high school. However, the positive
correlation between practical studies and highest year of
school completed (through grade 12 only) may be
attributable to movement from general toward
vocational programs. As might be expected on grounds
of both occupational goals and the terminal nature of
many vocational programs, a student in a vocaticaal
curriculum is-less likely to go on to college than the
general st)ident. For all who complete at least tenth
gradel/,' ifte net impact of vocational cureculum is a
reducon in highest year of school completed. This
findingtakes account of differences in socioeconomic
origin and scholastic aptitude (Grasso and Shea, 1979).

College is not the only option beyond the high school.
By 1949, over 50 percent of out-of-school young men 17
to 2 years of age had received some kind of further
occupation-related training outside of college (Grasso,
1975). Some 12 percent had received training in the
armed forces. One reports having participated in
an apprenticeship program. One in five had attended a
business college or technical institute, and almost as
many report having been in a company school of some
soi 6 While not statistically significant, fewer black
high school graduates (43 percent) than white reported
having further training. The difference in apprenticethip
was especially great 3 percent of blacks versus 12
percent of whites.

Several studies (Reubens, 1974a, 1974b;

Stromsdorfer, 1972; Warmbrod, 1968) have reviewea
the cost-effntiveness in the labor market I' an
occupational program of studies for those who do not
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go on to obtain a B.A. degree. Such research generally
shows li1e effect of curriculum on the labor market
success of individuals, as traditionally measured. A
National Planning Association study, which purports to
show that graduates of vocational programs did slightly
better than their academic and general.counterparts in
1%8, failed to control statistically for scholastic
aptitude or socioeconomic background. Using five-year
follow-up data from Project Talent, Howard Vincent
(1969) found little if any difference in average earnings
of graduates. However, taking into account
socioeconomic status and Mental ability, he did find
that vocational graduates had an adjusted hourly rate of
pay a few cents higher than general and academic
graduates with equivalent years of schooling.

Using data on young men in the NLS, Grasso (1975)
compared the labor market experience of students from
various curricula who completed exactly 12 years of
school. Grasso was able to contro: statistically for
scholastic aptitude, socioeconomic origins, region, and
whether a person lived in an urban setting (standard
metrTlitan statistical area). He found no difference
betweeri-,..vocational and general graduates in either
beginning rates of pay or in growth in wages over time,
with one exception: Noncollegiate training beyond the
high school (company schools, apprenticeships, arid so
forth) made a bigger difference ,r vocational graduates
than for others. With respect to occupational status and
job satisfaction, there were no significant differences be-
tween graduates of vocational and general programs,
except that among the former, the small number who
took commercial studies had somewhat higher-status
jobs and slightly greater job satisfaction. There were no
differences in =employment experience.
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Grasso's finding that post-high school training
outside of college seems to pay off more for vocational
students than others may mean that some high school
programs are good pre-vocational preparation. Two
studies support this interpretation. Horowitz and
Hernstadt (1969) found that tool and die makers who
combined vocational school* preparation with
apprenticeship reached maximum proficiency earlier
and were given better ratings than tool and die makers
who learned their trades in other ways. Glover and
Marshall (1975) reached much the same conclusion in a
study of construction craftworkers. More recent work
by Grasso and Shea (1979) indicates that among female

high school graduates in the NLS, those who
participated in a business or office program enjoyed
higher wages and higher status jobs than their peers in
other curricula.

Having participated in a vocational or commercial
program in high school is viewed positively by young
men who completed high school but went no further. in
the NLS, for example, young men out of school at the
time of the 1966 survey ivere asked: "Considering all
the experience you have had in working or looking for
jobs since leaving school, do yosu feel that not having
more education has hurt you in any way." Among
white youths, 42 percent of the general graduates said
"yes" but only 29 and 25 percent of the vocational and
commercial, respectively, answered "yes" a
statistically significant difference. Among black youths,
insuffAtient sample cases limit the comparison to general
and vocational graduates; The percentages answering
"yes" were 57 and 70 percent, respectively, suggesting
that young black men from a general program feel their
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education has more adequately met their needs. Because
of small sample size, however, this 4ifference could
have resulted rather easily from sampling variation.

Thus far, we have only considered high school
graduates who have not gone on to complete a year or
more of college-. Grasso and Shea (1979) report that men
and worr -n completing 13 to 15 years of school,
regardless of high school curriculum, have higher status
jobs and higher earnings than those who have
completed only 12 years of school. Since young workers
with 12 years of education have more labor market
experience than youths of the same age with some
college, this difference is noteworthy.

Regarding high school dropouts versus graduates,
data frum the NLS indicate that male high school
graduates are only slightly better off economically than
those who left school after completing tenth or eleventh
grade. The gap in wages for young women at work, on -
the other hand, is somewhat greater, .suggesting that
high school graduation is more important for the kinds
of jobs available to women. Data from the October
1973 CPS confirm these findings. Among employed 16-
to 24-year-olds not enrolled in school, the distribution
of the two groups of men by occupation is quite similar,
while the difference among the women is considerable
(NCES, 19761,, p. 7).

In- evaluating the economic implications of skill
training for society, including basic skills, the
employer's perspective has been given little attention. It
is often assumed that if most programs of formal
occupational preparation were to vanish overnight,
employers might do the job (and perhaps do it better) at
no cost to the taxpayer. There are several issues here.
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One is the matter of comparative efficiency in skill
acquisition'. Another is whether employers have an
incentive or capacity to develop skills other than those
which are related very specifically to their company's
needs. As Margaret Gordon (1964, 1965) points -lut : (1)
the willingness of employers toengage in training
depends, in part, on tightness of .the labor market; (2)
seriousissues of equality of access to training ar:ise as a
consequence, of employer selection any time reliance is
placed on On-the-job training; and.(3) only large firms
are inclined to provide very much training,- due to
incentives, comparative cost-efficiency, or both.

Conclusions

The vast research of the past twenty years supports
the following genetalizations mgar:cling the
consequences of schooling:

Years of schooling is by far the most salient variable
related to the kind of work people do and 'to their
earnings. While additional years of education do not
ensure that a person will have a high status
occupation and high earnings, they significantly
increase the piobabilities.
There is a positive relationship between years of
schooling and extent of volunteer activity, good
health practices, effective Tarenting, consumer
efficiency, ability to adjust to change, and satisfaction
with nonwork dimensiorts of life. Moreover, such
effects seen to endure over time.
Highest year of school completed is not an exact
mirror of innate individual abilities, but the two are
related. Highest year of school achieved accounts for
60 percent or more of the gross relationship between
schooling and labor market outcomes.
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Completion of the last year of high school or of
college does not add significantly to a person's labor
market success compared with completion of 11 or 15
years of formal education. In other words, there is
elittle evidence that educational credentials per se have
much impact on a person's earnings.°
The rate of return on a college education has declined

. somewhat since the late 1960s, but remains
comparatively high, especially in view) of the
enormous recent expansion in the numberlof college
youths in the' job market. The rate of return could
well increase in the 1980s, when demographic
developments will be niore favorable to graduates.
Scores on a variety of standardized tests have
declined since the late 1960s or early 1970s at least
above the filth grade. Declines havebeen especially
noticeable in advanced academic areas such as
comprehension and interpretation of complex verbal
statements. Ne, ler reasons for the decline nor
implications for 4. rklife are entirely clear.
Cloice of (or as,signment to) a vocational program at
the secondafy level as opposed to a general program
is related to (1) a lowering of educational aspirations;
(2) little or no effect on completion of high school but
a reduction in highest year of Awl completed; (3)
higher wages- for women graduates who have
concentrated on business and office skills and for men
who have taken additional training outside regular
school; and (4) a greater likelihood of feeling that
one's education has Seen adequate, except for blacks.
A number of questions regarding the consequences of

education remain unanswered:
Knowledge is needed on "work estabh 1 ent" that
is, the movement of young people from yo to
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more established, secure positions in the ocQuVational
structure. No one is sure .whether today's massive
cohort of youths will be at a competitive
disadvantage their whole lives, or whether more time
will simply be needed for large rItmiber6 of them to
get back on track. Longitudi* research on youths is
called* for, perhaps supPleMented by listorical
analyses of periods such as the 193C6.
Past studies of schooling effects, especially those
based on large-scare surveys, have been deficient in
several respects: Aggregation bias, inadequate
measures of educational activities, inattention to
nonschool variables, and ko forth. Research is caged
for to ascertain whether changes in curricula and in
the amount of time t trying to learn are related
systematically to educ onal achievements. I

Research is needed on changes in test scores as related
/ to such phenomena as changing family life and/ television viewing./ more needs to be learned about how colleges and

universities, and their academic units, are responding
to changes in the composition ofTheir stotlent bodies.
While a great deal is known about hoW young people
fare in the labor'znarket once they have left regular
school, more global effects oedücation (for exampre,
on productivity, profits, and prices) are poorly
understOod. Furthermore, relatively liixt.tt: research
has been conducted on access to nonfo education

. and training, and on the implications of such training
for earnings and career in6bility.

ow
'Much has been written abou the lacic of relationship betwen schooling

,esOurces (dollars spent per child),and educational or economic outcomes
(Coleman and others, 1966; Jencks atid others, 1972). A problem with
some of these large-scale studies, however, has been the use of Proxies for



resources such as student/teacher ratios and lack of disaggregate in-
formation such as measuring school resources by district-wide averages
rather than school or classroom figures.

'Charles Fowler, superintendent of schools in Fairfield. Conpecticut,
was quoted in the New York Times (May 4, 1977) on thi.; subject. Students
in his district were spending an average of 900 hours per year in school
compared with 1,000 hours just 25 years ago. Legal holidays, in-service
training, parent conferences, and other uses of rime have increased.

'Opportunity consisted of time available to learn material, measured in
terms of : teacher absences, student days in school, enrollment,
attendance, chance to start work immediately rather than when the
teacher tells everyone to start together, minutes spent on the subject, and
number of transfers in or out of the class during the year. Motivators were
measured in terms of: additional books for reading; use of games arhl
texts for mathemaacs; quickness in returning work to the students;
chances for Cognitiveexploration; student choice of materials and how to
do the work; not letting students decide which subject to study, whether
to work alone, or when to take a rest; and student scoring of own tests,
use of peer tutoring, and use of praise.

'Many of the findings from the IsiLS reported here are described in
greater detail in Grasso and Shea (19,9).

'For the most part, vocational sttidies for boys involve agricult...re and
skilled manual Nue-collar work); litor girls, however, the vast majority in
programs of occupational preparitibn were enrolled in secretarial, book-
keeping, and other clericallwhite-collar) areas.

'In a more po7iilar vein, Bird (1975) has advised young people to recon-
sider their options to include travel and jobs, as well as vocational/
technical studies, as alternatives to coilLe.
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5.
Work-Education Programs

Since World War II, the propertion of young people
combining schooling with paid employment has risen
dramatically. Between 1947 and 1975, the labor force
participation rate' of 14- to 17-year-old male students
increased from 22 to 29 percent (U.S. President, 1977, p.

198). Among enrolled men 18 aitcl 19 years old, the rise

was even greater: from 25 percent in 1947 to 42 percent
in 1975 (Ibid., p. 199). The labor force participation
rates of female students rose at an even faster pace. Part

of this increase may be attributable to the introduction
or expansion of formal progams designed to link

schooling with jobs. It is also likely that charrms in
school calendars and in family life and greatly expanded
part-time and temporary job opportunities have encour-
aged students to combine school with work.

Actual work experience has been a component of fed-

erally aided vocational education since the original
Vocational Education (Smith-Hughes) Act of 1917.
Several new public and private initiatives emerged in the

1960s. The Economic Opportunity Act of 1964 launched
the Neighborhood Youth Corps (NYC) and the College
Work-Study. (CW-S) program, designed to encourage
further schooling by meeting the pressing needs of
youths from low-income families. For several years, the
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Department of Labor has sponsored a special summer
jobs program for youths. The Vocational Education
Amendments of 1968 added High School Work-Study
and Cooperative Education programs, targeted especi-\ ally to disadvantaged youths. Several other programs
have emerged since 1960: a Cooperative Education
program for institutions of higher education; a Work
Experience and Career Exploration Program (WECEP)
sponsored by the Department of Labor, involving re-
laxed labor standards for 14; and 15-year-olds; and
University Year for ACTION. In August 1977, with the
signing of the Youth Employment and Demonstration
Projects Act, additional programs were established. A
Young Adult Conservation Corps was estab-
lished, along the lines of the preexisting Youth Conser-
vation Corps. $115 million each was set aside for Youth
Incentive Entitlemmt Pilot Projects and Youth Com-
munity Conservation and Improvement Projects, with
the bulk of the remaining $1 billion for a variety of
Youth Employment and Training Programs initiated
and operated by plime sponsors under the Compre-
henswe Employment and Training Act. A most inter-
esting new development is the Youth Incentive Entitle-
ment Pilot Projects, which are designed to demonstrate
and test various approaches that will guarantee jobs or
training for economically disadvantaged teenagers who
agree to stay in school or return to school. Beyond these
federally supported programs, there are a wide variety
of state, local, or private efforts, including programs
which- involve youngsters in cross-age tutoring and
community volunteer work.

Purposes

Those who support work-educaiion programs tend to
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see several values in such efforts: income, learning
about the world of work, reducing age segregation, en-
hancing feelings of accomplishment, and motivating
youngsters to stay in school. While various programs
may be categorized under the heading of work and edu-
cation, there are major differences in ostensible
purposes and in clientele served. To illustrate, the term
cooperative education generally denotes programs that
have learning as their central goal, wherein educational
institutions and employers jointly plan and carry out
education and training objectives. Financial rewards for
students and employers are 'usually of secondary im-
portance. In contrast, most work-study programs
emphasize financial aid and enhanced educational op-
portunity, with learning a by-product.

Consequences'

Nearly all work-education programs generate income
for participants, and this income undoubtedly contri-
butes to economic and psychological well-being. The
College Work-Study prcgrani is usually given high
ratings precisely because it ha; made an enormously im-
portant contribution to this major goal providing
income sa that low-income students can attend college.
Another consequence of work-education programs is
that students spend their time differently than they
otherwise would, but it is not always clear whether the
work component of programs takes the place of less
productive uses of time or study time except in the
case of summer jobs and vacation work. In the absence
of sufficient unsubsidized summer employment oppor-
tunities, it makes sense to most citizens to put otherwise
idle hands to work. Since school is not in session, the
time spent working and producing and earning
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money does Tilt compete with school work, and
keeps some youngsters "out of trouble." In fact, the fed-
erally sponsored summer-youth prograrn is sustained
largely because of the belief in Congress and elsewhere
that it is good "riot insurance."

Prior to 1974, the Neighborhood Youth Corps (NYC)
was a separate categorical program with three com-
ponents: an in-school program for youngsters of high
school age; a summer component; and an out-of-
school component.' Many of the studies on these
programs are seriously flawed methodologically, and
results are mixed. A study of programs for out-of-
school youths in Indiana in the mid-1960s revealed fa-
vorable earnings gains for men, but not women, relative
to a comparison group of nonparticipants (Borus, Bren-
nan, and Rosen, 1970). Robin (1969) Audied in-school
and summer programs in Detroit and Cincinnati. Re-
viewing his work, Perry and his associates (1975, p. 94)
note: "Since enrollees (in Detroit and Cincinnati) spent
time working instead of at their studies, participation in
NYC actually impaired grades of enrollees who had
previously performed adequately in their studies (at
least a C average prior to enrollment)."3 A study by
Somers and Stromsdorfer (1970) revealed, among othey
things, that the in-school and summer programs seemed
o have had no positive effect on the probability of high

school graduation except for black females. This lack of
impact on scholastic achievement and reternion was not
expected of the in-school program ; the prevailing con-
ception in the early 1960s was that many students from
poverty families had to contribute to family income and
would leave school to do so if part-time job opportuni-
ties around the school were not available. It was hoped
that work might also have beneficial effects on school
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achievement.
Strornsdorfer (1973) examined the consequences of a

high school cooperative education program in Dayton,
Ohio.' His study is of special interest because he was able
to (1) devise a comparison group and (2) examine both
academic achievement and post-school experience in the
labor market. In general, he found positive or neutral
effects of cooperative education on labor market
outcomes. However, in comparison with the control
group, students in the cooperative program experienced
a steady deterioration in acadeMic achievement from
freshman to senior year.

A recent study conducted by the Olympus Research'
Corporation (Walsh and Totten, 1976) surveyed 84
special projects in 77 communities in 23 states, financed
under the disadvantaged provisions of the Vocational
Education Act. At the project and school level, the
research uncovered the following: (1) two of every
three high school students were enrolled in regular as
opposed to special classes; 4 (2) nearly half the students
were enrolled in work experience programs; (3) 69
percent of the students participated in projects which
did not involve skills training either in the classroom 'Sr

on the job; and (4) work experience students, for the
most part, performed tasks in jobs characterized by low
skill, low pay, and high turnover (waitress, dishwasher,
service station attendant, general office work, baby-
sitting, laborer, and the like). Program completion rates
were high (83 percent); student ratings were over-
whelmingly favorable, as were employer ratings of
students. Nevertheless, the report raises an important
issue : Are special program funds for the disadvantaged
being used to create a new "lower track" for disad-
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vantaged students just the opposite of what was
intended?

In a companion etudy of !landicapped programming
under the Vocational Education Act, the Olympus Re-

Corporation (1974 reported strong adminis-,
ira'tive support for "mainstrearning"5 but frequent ex-
tenuating drcumstances: auditing problems, need for
training of lycal staff, and the like. In 69 percent of 74
local projects examined as case studies, handicapped
students were not integrated even partially into regular
classes, despite the fact that three-fifths of the projects
were being carried out by vocational or comprehensive
high schools. Once again, however, employers, parents,
and students were overwhelmingly enthusiastic about
the vocational program opportunities. Ninety-four em-
ployers (20 percent of the projects) who had hired
handicapped program completers or provided w;-rk-
experience slots were interviewed. Handicapped
youngsters were judged no better and no worse than
regular workers in terms of absences and productivity,
but were given better ratings o. nunctuality, attitudes,
and taki4 directions.

What about the effects of work-education at the post-
secondary level? In a study of 65,000 participants in the
National Youth Administration (NYA) in 1938-39,
working students received higher grades thanother
students (Federal Security Agency War Manpower
Commission, 1944). In a recent, small--,cale study of
work-study freshmen at the University of Colorado,
Adams' and Stephens (100) discovered that CW-S
students performed better academically than the fresh-
man class as a whole. They attributed the difference to
more effective organizatIon of time. Augsburger (1974)
sought to determine the influence of part-time employ-
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ment on the academic performance of full-time under-
graduate,students on academic probation. Two of his
findings are important here : (1) Students whether on
campus or off uho worked 20 hours or less per week
had significantly higher fall term GPAs than students
who did not work (2.39 versus 2.20). (2) The small
number of probationary students who worked more
than 20 hours per week had significantly lower fall
GPAs than other working or nonworking students.
However, because only 12 students worked off campus
more than half time, Augsburger suggested the need for
further investigation of the hours-per-week finding.
Augsburger also called attention to the fact that a
number of other investigators (Trueblood, 1957;
Henry, 1967; and Budd, 1956) found no adverse effect
of part-time employment on academic performance. At
least one (Henry), however, reached a conservative con-
clusion regarding freshmen in need of financial aid
namely, that they need not sacrifice academic achieve-
ment if they are employed 15 hotrs per week or less.
Two other pieces of research cited by Augsburger (Hay,
1969; Baker, 1941) revealed adverse effects on academic
performance for students who worked over 15 or 27
hours per week, respectively.6 These findings are similar
to those of a review by Oscar Lenning and his associates
at the American College Testing Program (1974). Based

. on data published in the 1960s, they concluded (p. 12):
"Extracurricular activities (including work) do not seem
to inhibit and may assist academic success if the acfivity
is not concentrated to any great extent. Overconcen-
tration on an out-of-class activity, however, can inter-
fere with academic progress."

MacGregor (1966), in his study of Brooklyn College
undergraduates, found thaii half of those who did not
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work made the choice because they feared.employment
would interfere with their academic work or co-curri-
cular activities and that one in four working students
felt that employment lowered their grade point average
or otherwise interfered with their learning.

Does work (and learning at work) ever contribute
positively to academic achievement? The argument is
rather compelling that cooperative Oucation programs,
especially ones which alternate pe`dt,d-s- of full-time
work and study and have specific occupational per-
formance objectives, may yield significant benefits.
Even in career exploratory programs, students generally
report such immediate benefits as a chance toexplore
options and to test a tentative career choice or field of
specialization.

The most complete evaluation of the College Work-
Study Program to date was carried out by Columbia
University's Bureau of Applied Soe:ial Research in 1970-
71 (Friedman and others, 1973). One in four of the
approximately 8,000 students who responded to their
questionnaire survey cited as a job disadvantage little
time for studying," and 35 percent felt their "grades
would be better if [they] didn't have to work." Nearly a
third noted little time for athletics or extracurricular
activities. One in five said the same for 'family or
friends. Friedman and his associates did not, however,
examine grade point averages.

Nearly two-thirds of the approximately 8,000 CW-S
students who completed questionnaires were involved
in clerical, library, security, maintenance, food service,
and hospitality aide work. In most cases, yoiing men
and women were assigned to jobs traditionally per-
formed by members of their sex. Only 15 percent of the
students surveyed worked as teaching or research
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assistants, social or community aides, or government
and judicial aides jobs given high ratings by students.
Work assignments Were perceived to be "major-related"
or "careenrelated" by only 27 and 23 percent . of
students, respectively.7

Over half the CW-S students surveyed said they Were
"very satisfied" with their jobs. Very few expressed dis-
satisfaction. Nearly all students agreed that they "made
friends and learned about pebple." Over half said their
jobs required intelligence and judgment. Two-thirds
noted a responsibility dimension in their work. Nearly
half cited "doing iomething worthwhile" as an advan-
tage of their job. Two out of three indicated that they
"acquired skills useful for a career." Only one in four,
however, expressed greater "certainty about a career
choice"; and 6 and 8 percent, respectively, cited as job
disadvantages "confusion about career" and "disil-
lusionment about work."

Some jobs, of course, tend to be rated higher than
others. CW-S assignments seen as "major related" or
career related" were more i3f ten cited favorably in

terms of acquisition of useful skills, doing something
worthWhile, and clarifying career choice. Concerning
the latter advantage, half of the students in career-
related jobs felt the experience had made them more
certain about their career choice, compared with only
20 percent in jobs not viewed as career related.

Certain char acteristics tend to distinguish highly
rated jobs from others. In addition to being major or
career related, they are frequently (1) found by students
on their own or chosen by students from an array of
possible assignments, (2) off campus rat;er than on
campus, and (3) flexible in terms of offering the possi-
bility of a student arranging his or her hours.° In
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addition to teaching or research assistants, social or
-community -aides, or government and judkial aide
positions, 'positions in athletics, tutoiing, and
newspaper'work are also rated highly.

. Over 2,000 eniployers or supefvisorS'of CW-S
stud'ants were queried, and their perceptions of benefits
were highest among those who needed CW-S workers
and who provided ,"jobs with a high level of skill and
with relevance to the academic and career interest of
students" (Friedman and others, 1973, 'pp..6-7). While

4
4111\ early all employers yewed the CW-S_ program

favorably, the, proportion reporting that students
developed useful skills was substantially higher among
those "who provide jobs which take the longest time to
learn, who supply job descriptions, or who are able to
place students in interest-related work" (p. 242).

High student ratings correlate..to some extent with the
perceptions of college administrators. Students
surveyed by Friedman and his associates tended to rate
their jobs more highly on campuses where adminis-
trators saw-their highest goal as "making college more
relevant" or "expansion of college services."

With regard to work-education and performance after
graduation, Cross (1973, p, 18) mentions three studies
at the college level which compared the performance of
co-op with non-co-op students. "the first, by Gore
(1972), found no difference in starting salaries of the
two,grcups from the University of Cincinnati's College
of Business Administration, but art advantage to the
former in terms of growth in earnings and job status
over time. A study by Wilson and Lyons (1961) revealed-
higher GRE Advancecl Engineering test scores fOr co-op
students. Yencso (1971) reported higher grades of co-op
alumni compared with their non-co-op counterparts.
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well-designect cooperative programs, one would
expect employers to benefit-as well as students.9 In 1974,

a ',.esearch team from Arthur D.'Little, Inc. sought "to
document and,- where ,possible, quantify"the benefits

..qmplayers re4lize Worn cooperative education" (1974, p.
"Official&were inft:rviewed in six organizations com-

mitted to cooperative e4ucation' and known to manage
"tli#r progams effectiiiely. (The sixibmployers were
General- Electric, Xerox, the Social Security Adminis-

tration, a public school 'system, a bank, and an
insurance company.) in the first "preprofessional" em-
ploymentfr.phise of the progArn, employers derived

benefits such as redesigning jobt of 'Professionals bY
providing them, withassistants or reorganizing positions

so as to reduce the amoulit of time professionals spend

on time-consuming, routine tasks. The resultant
increase in productivity apparently exceedede

expenditures on the co-op students. While such students
typically were paid entry-level wages, .(1) growth in the
beginnirtg salaries of co-op workers was moderated; (2)

time-in-grade increments were avoided; and (3)

employers saved on fringe benefits. Sorneemployers felt

that "their programs could be economically justified
solely from financial benefits of this type." More cost-
effective recruitment and a better match between'
employr and professional employee were other benefits

often cited. Employers could look over and evaluate
potential permanent employees. More than one
employer stressed the importave of cooperative educa-
tion in obtaining access to minority' -talent."' Other
benefits included better retention; reduced cost of train-

ing and orientation for work-study students who
became permanent employees; greater immediate value

to the employer, and feedback to college faculty and
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counselors. The latter was said to improve college per-
formance and to benefit the employer and students as
well,

ACTION, the nation's program of voluntary service,
initiated a service-learning program in cooperation with
universities University Year for ACTION in which
students from participating institutions work hill time
for a year in a variety of anti-poverty projects. In
addition to small stipends, some of which are financed
through CW-S, stucknts receive regular academic
credit from their college or university. Projects include
(1) community economic development efforts, such as
the resuscitation of- a credit union (University of
Missouri, St. Louis Union Sarah Commuri!..y
Corporation); (2) tutoring arid other assistance for im-
migrant youths (University of Hawaii); (3) efforts to
improve the health of. adolescents (City University of
New York); and (4) many other local projects around
the country. In terms of what students iderive from their
efforts, John Ganley, Deputy Director of ACTION,
says: "In a survey taken of volunteers who had
completed one year of service, 97 pei-cent said they
learned more from a year in UYA than from a com-
parable year of traditional educadon. In a survey taken
of seven UYA :xhools, it was found that 75 percent of
the job as,,ignments were career related" (see Committee
on Education and Labor, 1974, p. 123).

Griliches (1977) recentig reported on an on-going in-
vestigation of the consequences of interruptions in
schooling ("stopping out") and of work while in school,
using data on young men from the Parnes survey. Much
of the interruption studied was associated with military
service. Several findings arr. of interest. First, of those
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who worked while in high school, only 7 percent
reported that it interfered with their schooling, and for
them there is no evidence that this adversely affected
subsequent earnings. Second, more advantaged young-
sters were "likely to work more frequently but slightly
less intensively than less advantaged youth" (p. 14), a
finding cerroborated by unpublished tabulations from
the National Longitudinal Survey of the Senior Class of
1972. Third, accumulated work experience airing high
school had no significant effect on subsequent wage
rate, v:rhile work in college had a mild positive
influence. Fourth, based ,n the NLS of 1972, little rela-
tionship was found between extent of school homework
and paid employment among seniors in high school,
leading Criliches to conclude: "Engaged in moderation,
they do not seem to impinge on each other." Finally, the
analysis revealed no effect of school interruption on
subsequent earnings. Thus, there is no evidence that
stopping out of school involves additional costs to the
individual beyond the direct cost of having postponed
additional educational attainment. Results of the
various studies presented in this section are summarized
in Table 5.1.
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Table
Summary of evaluation studies of work-education programs

Study Subjects Sndings
Whether

Confirmed

1. Borus, Brennan, and
Rosen (1970)

2. Robin (1989)

3. Somers and Strom-
dorfer (1970/

4. Walsh and Totten
(1976)

5. Olympus Research
Corp. (1975)

6. Stromsdorfer (1973a)

SECONpARY STUDENTS

NYC, out-of school hiartici- Positive earning gains for males, but
pants, Indiana - not females; greater effect for dropouts

than graduates

NYC in-school and summer Negative effect on school grades
participants; Detroit and
Cincinnati
NYC in-school and summer
participants; national sample
Vocational eclucaiion projects
for the disadvantaged

Vocational education projects
for the handicapped
High School cooperative pro-
gram, Dayton, Ohio

L

No positive effect on yetention in
school, except perhaps black females

Generally positive attitudes but little
skill training
Generally positive attitudes, but little
integration with nonhandicapped peers

Positive or neutral economic impact;
negative on grades

Yes
(See #6)

Yes
(See #5)

Yes
(See #4)

Yes
(See #2)



7. Federal Security Agency
War Manpower Com-
mission (1944)

8. Adams & Stephens
(197))

9, Augsburger (1974)

10. MacGregor (1961)

11, Friedman and others
(1973)

12. Trueblood (1957)

13. Henry (1967)

14. Budd (1956)

COLLEGE ST UDENTS

College students in National
Youth Administration, nation-
al survey
CW-S freshmen, U
Colorado
Undergraduate students on
academic pnabation, Northern
Illinois U

Positive effect on grades

of CW-S positively related to grades

Brooklyn College under-
graduates

CW-S students, national
sample
Indiana University students

University of Missouri fresh-
men
Freshmen at Western Wash-
ington College of Education,
with low mid-term grcies

Students who worked 20 hours or less
per week had higher grades in subse-
quent term; those who worked 21 +
hours had lower grades
Choice of not working related to likely
impact on grades; one-fourth of work-
ing students thought work interferred
with their studies

Generally positive perceptions of per-
sonal and economic impacts (see text)

Working students had higher GPA but
not statistically significant

No difference between working and
nonworking students in GPA
No significant difference between
working and nonworking students

Yes
(See #8)

Yes
(See #7)

Yes (See
#15 & #16)

Yes (See
#13 & #14)

Yes (See
#12 & #14)

Yes (See
#12 & #13)



15. Hay (1969)

16. Baker (1941)

17. Gore (1972)

18. Wilson and Lyons
(1961)

19. Yencso (1971)

20. Arthur D. Little (1974)

21. ACTION UYA study
(1974)

Information not available

Friends University under-
graduates

Co-op graduates, U of Cin-
cinnati College of Business
Administration
Co-op students in engineering,
business administration, and
liberal arts; several institu-
tions

Co-op alumni in engin
from four colleges

6 co-op employers

8

Participants in University Year
for ACTION

I I )

Work over 15 hours per week had
adverse eftect on academic
performance
Work over 27 hours per week had
adverse effect on academic per-
formance
No difference in beginning salaries, but
co-op advantage in growth in salaries
and job position over time

Higher GRE scores in engineering co-
op students saw work as clar 'n
goals

No difference in economic outcomes;
co-op alumni had higher GPA

Significant benefits reported by
employers

97 percent of participalts perceived
learning more than they would have in
college

Yes (See
#9 & #16)

Yes (See
#9 St #15)

Yes
(See #19)

Yes
(See #18)



22. Griliches (1976)

SECONDARY AND COLLEGE STUDENTE,

Respondents in NLS (Fames No significant impact of work or
data) and in NLS of Senior school interruption on subsequent
Class of 1972 earning; mild positive effect cf work

while in college



Conclusions

Sttidies of work-education programs suggest the fol-
lowing conclusions:

Work-study programs can have a detrimental effect
, on academic achievement if (1) a student has diffi-

culty meeting the demands of the educational
program alone; (2) the work is essentially unrelated
to the school program ; and/or (3) hours of work
exceed about 20 hours per week. However, work that
is related closely to the academic program can have
bentifficial effects on academic achievement. Student
motivation and habits of self-discipline may also af-
fect this relationship.
Most work-education programs add to earned income
and to nonacademic achievements. Students, parents,
and participating employers generally view work
opportunities linked with schooling positively.
The long-term consequences of combining work with
education are less certain. There is no evidence that
such programs reduce earnings, and for some (such as
college students) the net effect on post-school earn-
ings may be positive.,
The quality of work-education programs and whether
they are at the high school or postsecondary level
affect their relationship to academic and other
achievement. Especially important is the type of job
and whether it offers challenge and opportunity for
personal development.
Research and experience to date point to a need to

close several knowledge gaps:
Since combining work with education can reduce
foregone earnings the most significant cost element
in schooling decisions there is a need for research
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on the cost-benefit implications of various patterns
and sequences of schooling and work.
For all students, but especially for low-income
youths, care should be exercised to assure that
incentives built into work-education programs and
work schedules are devised so as to improve on the
use of time and encourage school and nonschool
attainments.
While cooperative education and similar programs
are often touted as especially beneficial for minorities
and women, there is no reliable evidence that such
programs are a better opportunity than conventional
programs. They may be, but solid evidence on the
matter is lacking.
Some students benefit more from work-education
programs than others, yet little is known about the
study habits, motives, and social organizational cor-
relates which may account for differences in outcome.

'Expressed as a percentage of the group who were either employed or
not employed but seeking work.

'Prime sponsors under the Comprehensive Employment and Training
Act of 1973 may continue NYC-type activities if they choose.

'With increased emphasis on education, training, and supportive ser-
vices beginning with a Department of Labor initiative in 1970 (NYC-11), it
may well be that in various areas of the country there are a number of
highly effective programs. With decentalization under CETA, it has been
difficult to obtain evaluative information other than the usual enrollment
and placement rates.

'A special class is one ret aside exclusively for the_disadvantaged, the
handicapped, or persons in similar categories.

%Mainstreaming means educating specific groups of people with special
needs for life and work within or close to the normal activities of the
general population. The concept promotes assistance such as translators
for the cimf, back-up resource teachers for disadvantaged students, and
similar services instead of segregated classes or programs for those with
special needs.

'Hay (1969), however, found higher academic performance among
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working students whose jobs were related to major field of study than
among those with unrelated work.

7These relatively low proportions are hardly surprising, since CA/4.S is
generally administered as a straightfonvard student finaVal assistance
program, and many on-campus jobs are routine. In this and other
respects. the program differs little from NYC-type programs at the high
school level.

'For example, 68 percent of the students who chose their own jobs, but
only 38 percent of those who had little or no choice, said they were 'Very
sat isiied."

'An excertion would be purely "make.worle' slots, but these are
probably rare.

'°It is often asserted that wsmen and minority men are especially likely
to benefit from cooperative program experiences. However, other thin
testimonials for "successful" co-op students, we ha e encountered no re-
search on this important subject. The logic is clear, but evidence is lacking.
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6.
Career Guidance

Lthe course of a normal lifetime; people develop com-
petencies, acquire information and self-understanding,
and make decisions regarding education, employment,
marriage, where to live, and so forth. Much of the
guidance for these decisions is obtained informally
through discussions with family and friends, the media,
self-exploration of interests and capacities, reading, and
so forth. Even at key decision points, where one might
anticipate that trained guidance personnel would be
especially important, people normally rely heavily on
family and friends. In c, study of over 30,000 high
school seniors in four states, for instance, Tillery (1973)
reports that of those who considered college, the most
frequently cited sources of advice about choice of
college were: parents, 43 percent; counselors, 22
percent; other students, 16 percent; teachers, 10
percem ; and college admissions officers, 9 percent.

Just as education is often equated with schooling,
many people equate guidance with the activities of
guidance counselors: In this more restricted sense, Eli.
Ginzberg's definition (1971, p.' 4) is rather typical :
"Career guidance is a process of structured intervention
aimed at helping individuals to take advantage of the
educational, training, ahid occupational opportunities
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that are available." Over the past quarter century,
however, a number of changes have occurred in career
guidance theory and practice. Early conceptions of
occupational choice which emphasized a "once-and-
for-all" kind o--f decision have been replaced by more
comprehensive, developmental theories of career
decision making. Consistent with this- change, the func-
tions of career guidance have expanded, and almost ex-
clusive reliance on the counselor is being gradually sup-
plemented to involve teachers in the classrpom, com-
puters, greater self-direction, career centers, and use of
paraprofessionals along with specially trained guidance
personnel.

Prior to the nd of World War H, the job of g- uidance
personnel was considered to be helping people match up
their interests and abilities (traits) with the requirements
of occupations (factors). To this end, 'vocational
counselors relied heavily on psychometric techniques,
such as aptitude tests and interest inventories, and
provided as much information as they could about
occupations and education and training opPOrtunities.
The work of Ginzberg and his associates:(1951) led to
what Zaccaria (1970, p. 41) refers to as the "first
explicitly developmental theory" of career development
and choice. Work bx Super and Roe in the mid-1950s
and the findings of Thorndike and liagen (1959) on the
low predictive value of verbal occupational preferences
confirmed the need to look at vocational behavior
developmentally and to recognize changes over time
both in interests and aptitudes and in the opportunities
and constraints people face. More recently, increasing
attention has been paid to non-decision-making needs,
lifestyle preferences, and the wider domain of humam
development, of which career development is but one
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important part (Herr, 1974). This broader perspective
takes into account the women's movement, cultural
diversity; individual differences; opportunities implicit
in advances in productivity; the interrelatedness of paid
employment, unpaid work, and other life activities;
developmental stages in adulthood; and growing in-
terest.in servng the needs of reentry women and mid-

:
career ihangers.

Needs, Functions, and Approaches

Developmental theories of career decision-making
draw attention to the antecedents of, "occupational
choice" as well as to subsequent change. The effects of
family,and culture are evident very early in a child's life,
and are remarkably persistent over time. Major
differences in the vocational aspirations of boys and
girls, for example, are readily detected at ages 3, 4, and
5 (Kirchner and Vondracek, 1973). In a recent study,
Grandy (1973) was able to account for nearly half the
variation in the occupational preferences of 500 college
students using only eight family background variables.
As Holland (1975, p. 31) points out: "Stkrveys of high
school and college students present a consistent picture:
friends, family, schoolwork, and work experience are
the most potent influences [on vocational choice],
whereas counselors and tests are uivally at the bottom
of these listings." Theri is room, of course, for
structured, purposeful intervention. Indeed, one
argument for professional guidance and counseling is
that poeple with special training and skills are in,a better
position than most parents and friends to enhance
decision-making' skills and to provide useful
information and advice.'
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Modem theories of career decision-making identify
three stages in the development of young people be-
tween the ages of 5 and 18: career awareness, career
exploration, and career preparation. In 0.,1 first stage,
the career education movement, which places con-
siderable emphasis on the guidance ftmction, has had
greatest acceptance at the elementary school level with
approaches such as field trips, modifications of the
curriculum, and greater use of television and other
audio-visual tools. Goals and objectives include
development of problem solving and interpersonal
skills, understamding of self and others, and knowledge
of the kinds of work people do (McKinnon and others,
1975).

Career exploration, the second phase, takes place in a
number of ways: reading, observing people at work,
and hearing about their experiences. Other ways
involve after-school activities, vocational and volunteer
work, part-time and summer jobs, and the like. Career
preparation, the third phase, refers to acquisition of
knowledge and skills especially suited to a particular
kind of work. Typically involved at this stage is taking a
job or selecting (or being assigned to) a particular pro-
gram of instruction. In addition to a number of

'vocational options, enrollment in a college preparatory
curriculum, a decision to enter military service, and
choice of a technical school or college illustrate career
preparation decisions.

The traditional vit. w of career guidance emplasizes
rational, goal-oriented behavior and assumes that life
satisfaction will be enhanced by (1) examining one's
abilities, interests, values, and circumstances and (2)
learning about kinds of work (or further education) con-
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sistent with that assessment. The traditionarfunctions
of career guidance implied by this v,iew inVolve testing,
administering interest inventories; and providing
occupational and educational information.' In 'a
national survey of 32,000 youths sponsored by the
American College TestingTyogram in sprhtg 1973, 75
percent of eighth-grade girls said they "would like help"
with making career plans. Among eleventh graders, 79
percent gave the same response (Prediger, Roth, and
Noeth, 1974, p. 99).

In 1974, an estimated 44,000 counselors worked in the
schools (U.S. Bureau os Labor Statistics, 1976, p. 75)C
Considerably fewer worked in other settingl: 7,000
employment counselors, 19,000 rehabilitation
counselors, and 4,100 college career planning and place-
ment counselors. In one national survey carried out in
fall of 1966, school counselors reported spending, on
average, 40 percent 'of their time counseling individual
students, with the largest block of this time helping
students with their college plans (Campbell, 1968). High
school students reported seeking educational guidance,
vocational guidance, and personal adjustment
counseling in that order. Asked to list the kinds of
people they would go to for help with occupational
plans or .personal problems, 65 percent of the students
named a counselor, 64 percent parents, 35 percent
teachers, and 33 percent friends. No other person (for
example, clergyman) was cited by more than 6 percent
of the students (Campbell and others, 1968, pp. 25-26).
Tour out of five students reported reading occupational
literature, but over a third said the kind of information
they seek is not available. Two-thirds indicated that
vocational counseling services were available at their
school, but only one-fourth reported using such



serviees. Seniors who hack,attended the same school for
Three or four years usually reported ha.zing had four in-
dividual. conferences with counselors. If each session
averaged 15 minutes, the typical :.eudent spent about
one hour during high school in one-to-one counseling,
wan only a fraction of that time devoted to career
guidance.

Guidance and counseling, especially in their tradi-
tional form, do not address all career developffient and
decision-making needs of everyone. For example, the
logic of interest measurement is to suggest occupations
to people based on ts4o rationales: (1) If a person likes
the same things that people in a particular job like, the
person will be satisfied with that job. (2) If people like
activities similar to the activities required by a job, they
will iite those job activities and consequently be satis-
fied with their job (Cole and Hanson, 1975, p. 6). How-

,

.` ever, given sex differences in socialization for
example, women having less access to equipment and
tools and the dearth of women in many prestigious,
well-paid occupations traditionally/teld by men, the
empiricism of interest measurement becomes, in the
words of Esther Diamond (1975, P. xv), "a weakness
instead of a strength, impeding the path of constructive
change."

There are other examples of people with special needs
that are not addressed by conventitinal guidance prae-
tices, ;uch as ex-prisoners, high school dropouts, the
elderly, gifted individuals, and those with physical or
mental impairments. Some students, furthermore, are
not intereited in making decisions (Crites, 1969), Pos-
sibly because they feel they have no choices. Others feel
uncomfortable with rational behavior. Some persons
express goals (such as high income) that may be
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disagreeable to those in a position to oifer guidance.
Many students seek help in finding wor4, and are dis-
appointed when career guidance progams fail to
provide this service. Some individuals may not have the
prerequisite verbal and other skills expected by a parti-
cular guidance program. Some youths and adults need
help in grooming, exchanging information, being
assertive but not aggressive, and so forth. Women re-
entering the labor force may need not only information
about employment and training opportunities, but also
support and reassurance, help in handling family
tensions, and child care services. Accorcling to Arbeiter
(1976), adults are especially interested in information on
jobs, careers, and education options. Whether guidance
personnel can help depends on their ability to stimulate
career exploration and on their precise knowledge of
occupations and careers.

One unconventional guidance program was
undertaken in the mic14960s to assist ten under-
achievers: seven tenth and eleventh graders and
three community college students, all minority group
members (Allen, 1975). Each high school student was
doing less than C-level work. The community college
students were paid $1 per hour for classroom attendance
plus a bonus each month for grades. The high school
students were paid $5 per month for each A or B. A
counselor met with each student once a month in
problem-solving sessions based on written teacher
reports. Grades immediately improved as time was
devoted to studies and as parents and teachers
responded positivelY to the change. Followed up eight
years later, all of the high school students had graduated
from high school, five had gone to college, and three
had graduated from a four-year college.
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Interest in a wider array of approaches to career
guidance is partly a response to new theories of career
devrlopment and choice, partly a reflection of the
variety of needs and circumstances people face, and
partly a matter of cost, efficiency, and effectiveness.
One project which illustrates the variety of perceived
needs in grades K through 12 is the Caner Education
Consortium ProjPct, operated by the College Entrance
Examination Board in cooperation with several state
and local education agencies. Work is under way in the
following areas: career awareness, economic literacy,
development of job-seeking skills (such as . resumes,
letters of application, interviewing for jobs), values
clarification, and individual decision making (Interview
with Sidney Marland, October 21, 1976). Another pro-
ject, carried out in Houston, Texas, and entitled Project
EVE (Equal Vocational Education), facilitated the train-
ing of high school girls in vocational fields traditionally
closed to their sex (Lerner and others, 1976). Activities
included an 80-minute career-planning unit, individual
counseling if desired, and support and follow-up for
girls expressing an interest in possibly enrolling in a
nontraditional vocational progam. The project activi-
ties appear to ha bre had an effect not only on under-
standing and attitudes but on actual behavior: for the
first time in that school, a few girls subsequently entered
traditional male vocational programs, such as automo-
bile mechanics, air conditioning, metal trades, radio and
television repair, and plumbing. By contrast, there were
no girls in traditional male programs at Reagan High
School, which did not have EVE activities and served as
the comparison group. Moreover, attitudes and beliefs
measured at two times revealed essentially no change at
Sam Houston High School, but movement toward a
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"more traditional" point of view at Reagan.

Computer-Based Career Information Systems

Since the early 1960s, the computer has come to play
an important role in career guidance. Its use has been
prompted by several developments: (1) the sheer
volume of occupational, education, and labor market
information; (2) the greater capacity of a computer to
store and retrieve such information; (3) the imperson-
ality of the computer (many people especially young
people feel more comfortable "talking" candidly with
a computer than with a school official); and (4) unit
cost reductions, bringing computer use within reach .of
local education and other agencies.

According to Bowlsbey (1975), five of the guidance
systems developed over the decade 1964-1975 are
currently operational ;
1. Occupational Information Access System (OIAS),

created by a consortium of agencies in Oregon;
2. Computerized Vocational Information System

(CVIS), developed at Willowbrook High School in
Illinois;

3. System for Interactive Guidance and Information
(SIGI), developed by the Educational Testing
Service;

4. Guidance Information System (GIS), created by a
private firm in Massachusetts;

5. Education and Career Exploration System (ECES), a
product of IBM.

Student user cost per hour ranges from $2 to $12, with
most between $2 and $4. Each of the five systems is user
interactive.' Most provide information about occupa-
tions, colleges, technical and specialized schools, mill-

114



tary programs, and job placement, tailored to the inter-
ests) and values of the user. Table 6.1, developed by
Stern (1975), describes the five computer systems in
operation.

Bowlsbey (1975, p. 186) cites a number of studies
indicating that students like computer-based systems
and use them; parents are enthusiastic about their use;
students show an increase in vocational maturity sub-
sequent to use; students gain information and engage in
career exploration; and some functions can be as
effectively performed by a computer system as by a
counselor.
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Guidance Effectiveness

The findings thus far highlight two basic questions:
(1)- On what basis should career guidance be evaluated?
(2) How effective are various approaches? Survey results
such as Prediger, Roth, and Noeth (1974), showing that
luge numbers of students would like help in career
Aanning, are sometimes cited as evidence of a need for
more guidance personnel. While evaluation of per-
formance should reflect needs and goals, this prescrip-
tion is too simple. One study of counseling activities in a
large suburban high school sheds some light on the pos-
sible implications of -reducing the current ratio of
students to covnselors, without substantial change in
how counselors spend their time (Cicourel and Kitsuse,
1963). The school had a ratio, depending on program
and grade level, of 100:1 to 225 :1, considerably below
te 380:1 ratio in Campbell's 1966 study. The authors
reported a number of highly questionable practices in
assigning students to curricular options and influencing
participation in school activities.

Good counseling almost surely has an effect on
students, but the impact is difficult to measure. One
reason is that career choice and progress upon leaving
school depends on so many things, only one of which is
professional career guidance or counseling. Neverthe-
less, Campbell (1965) followed over. 700 counseled and
700 noncounseled college students, and found that the
former did somewhat better in terms of educational
achievrnent, occupational status, income, and contri-
bution to society.

Some measures of evaluation are suggested by the ob-
jectives of guidance activities. For example, career
awareness activities can be evaluated in terms of change
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in the number of kinds of work of which people are
aware. Interviewing skills, resume preparation, the
logic of decision making, and job search stralegies can
be assessed in similar ways. To test more complicated
hypotheses, such as the presumed influence of some
career education activities on the acquisition of basic
skills, is more difficult. The theory is that once
youngsters see the career relevance for them of arith-
metic and other skills, they will be motivated to learn
them. Conclusive evidence on this matter, which is
considered fundamental by many people in judgin&the
worth of much of career education, simply not avail-
able (GAO, 1970; Enderlein, n.d.).

A particularly interesting evaluative research
question is poser.i by interest measurement in the case of
women. In this case, some consequences may be valued
positively, while other effects are judged to be negative.
A test may confirm a sex stereotypic aspiration but also
suggest new possibilities for further exploration. In this
regard, three studies (Zener and Schnuelle, 1972;
Nolan, 1973; and Redmond, 1972) indicate that
Holland's Self-Directed Search instruMent (a simulated
vocational counseling device) seems to stimulate occu-
pational exploration, especially among women.

One of the most difficult evaluative tasks is to as-
certain whether career guidance activities result in better
career decisions, as measured by more purposeful, con-
sidered choices of education and vocation and greater
job satisfaction or success in life. The presumed effects
of career guidance are clear. Greater knowledge of self
and of occupations and careers should improve the
match of people and jobs, contributing to the welfare of
the individual and society, in part through more effi-
cient development and allocation of human resources.
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Three recent studies are worth noting. Each is based on
longitudinal data from the National Longitudinal Study
of labor market behavior, sponsored by the Department
of Labor, and being carried out in cooperation with the
Census Bureau by Herbert Fames and his associates at
The Ohio State University. The first two studies used
national data from 5,000 men who were between the
ages of 14 and 24 when first interviewed in the fall of
1966; the third study used an equal number of women
the same age in 1968. A short paper-and-pencil test of
occupational information was administered to each
group. Although knowledge of occupations is positively
correlated with scholastic aptitude and may proxy for
mental ability, each study was able to control partially
for scholastic aptitude, socioeconomic background, and
labor market experience. Russell Hill (1977) found that
knowledge of the world of work is associated with a
reduction in the probability of dropping out of high
school, and that the correlation is stronger among
blacks than wilites. Kohen and Parnes (1975) report that
quite aside from socioeconomic origins and scholastic
aptitude, knowledge of the world of work adds a cent or
two per hour to the earnings of young men once they
leave school. Mott and Moore (1976), in contrast, es-
sentially found no effect of occupational information on
the labor market success of young women.

One cannot conclude from the two studies of young
men that special programs to add to occupational
information can be expected to result in greater lifetime
earnings. Nevertheless, the Hill study is of special inter-
est, since if occupational information were to spur high
school graduation, the payoff from investments in such
knowledge diffusion would likely be substantial,
indeed.
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Conclusions

Our findings regarding career guidance may be-sum-
marized as follows:

A broadened conception of career decision making,
among other developments, has extended the func-
tions and approaches of guidance personnel and the
stages of the life cycle where purposeful interventions
are being used.
There is a trend away from heavy reliance on
guidance counselors to mom systematic, comprehen-
sive approaches, involving paraprofessionals (includ-
ing parents), career centers, computers, and curri-
culum reform.
Guidance functions appear to meet important
personal needs, although professional guidance
services rarely have a dominant influence on career
decisions.
Research and experimentation are lacking in the fol-

lowing areas:
While theories of career development and decision
making have been refined and extended, much
remains to be learned about (1) the early acquisition
of career-relevant attributes and aspirations, (2)

channels of influence (especially nonschool) within
subcultures, and (3) the special guidance needs of
individuals not served or inadequately served (for
example, adults, women, low achievers, non-college-

bound).
o It is by no means clear on what basis guidance

services should be evaluated. Development of per-
formance criteria warrants attention from policy
makers, practitioners, and the research community.
The practical problems of evaluating guidance serv-
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ices are understandably difficult, but these problans
should not stand in the way of renewed efforts to
identify short- and long-term effects. A particularly
important research issue is the influence of career
awareness and career exploration activities on ac-
quisition of basic skills. Another is whether dissemin-
ation of occupational information and help with
career choice influences educational attainment and
eventual career satisfaction.

'One guidance strategy is not to replace the help of paratts and friends
but to build their capacity to be more useful (Burkhardt and others, 1977).
Parents are involved in many career center activities. A modest literature
exists showing how parents can foster the career development of their
children. Dunn and Dunn, How to Raise Independent and Professionally
Successful Daughters (1977) is an example.

'Donald Zytowski of Iowa State University (interview, July 1977),
reports that an informal survey of publishers of interest inventories places
the number of uses each year at about 3.5 million, including a sizable
number of brief interest tests included in the Career Planning Program of
American College Testing. Zytowski feels that 'recent economic troubles
have spurred use of interest inventories in response to personal fears of
making mistakes, and estimates that the volume of interest testing may
have doubled in ten years, mostly in upper secondary grades and early
college years.

'Several other systems, which do not rely on user interaction with a
computer, are also in use.
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7.
Learning Needs of Adults

Util recently, relatively few people have questioned
the basic desirability of what Best and Stem (1976) call the
"lin' ear life plan," whereby childhood and youth are for
schooling, the mid-years for paid and nonpaid employ-
ment, and oh age for forced "ar voluntary leisure. In this
section, we consider (1) the case for greater flexibility in
the allocation of time over the life cycle, (2) the present
pattern of adult learning activities, and (3) possible
policy responses to lifelong or recurrent learning needs.

The Case for More flexible Use of Time

The nation's system of formal education is designed
esser ially for children and youths. Income is trans-
ferred through the family to meet the constmiption needs
of young people prior to the time they are capable of
earning their own living. The advantages of schooling
as the rhajor work of children and youths are clear :
First, little is sacrificed in foregone earnings. Second,
schooling frees parents, for a portion of the day, to
perform tasks other than child rearing and childcare.
Third, a great deal of learning (for example reading) is
most readily accomplished at a young age.

Several developments both empirical and con-
ceptual are prompting reconsideration of the wPay in

122

133



which many Americans spend their working years, as
well as the years immediately prior and subsequent
thereto. One such development is extension of the life
span. Mother is that extended schooling has reduced
total working hours in adulthood. A third development,
associated with the first two, is growth in society's
productive capacity, which permits greater freedom in
the way people divide their time over the life cycle.
While precise estimates vary, there is little question that
compared with the past, men and women today have an
enormous amount of time available for leisure and other
nonpaid activities. One estimate (Mc Hale, 1971) is that
the typical American can look forward to a total equiv-
alent of 27 years of discretionary time (including child-
hood play) compared with only eight years for otz an-
cestors just prior to the Industrial Revolution (see Figure
7.1). A fourth development is the preference of increas-
ing numbers of Americans (1) to work in retirement; (2)
to interrupt schooling for work, service, or travel; and
(3) to take time off in mid-life for personal development,
schooling, or leisure.1 A relaxation of constraints on the
way in which individuals use their potentially
productive years may increase total welfare by
permitting freer expression of individual preferences
(Thurow, 1969; Rehn, 1973; Kreps, 1976).
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Best and Stern (1976) argue that recurrent economic
problems of less-than-full employment have drawn tight
lines around school and work, making it difficult for
youths to combine school and work effectively, for
adults to take time off from full-time work, and for
older men and women to, continue to work or go to
school. Froth this point of view, child labor laws andie-
tirement provisions although beneficial in many
respects, have constrained ,the activities of youths and
elderly persons.

To Best and Stern and other researchers, a supportive
stance toward recurrent or lifelong education would not
only benefit individuals but offers in society as well by
(1) enabling youths to use nonschool ,time to better ad-
vantage, (2) avoiding some unproductive idleneks of
adults &ring recessions, and (3) helping meet rreds
which tend to be ignored in the marketplace. (_

Adult Learning Today_

In 1969, 1972, and 1975, surveys of part-time adult
education activities have been cOnducted through
special supplements to the Monthly Current Population
Survey (CPS). Each survey sought information from
those persons 17 years of age and older who were not
enrolled in a school or collige on a regular basis. All
thrsie CPS estimates reveal a rather significant increase
in part-time adult learning activities in the year
preceding each survey : about 13 million took one or
more courses in 1969; participation increased to 15.7
million in 1972, and tb 17.1 million in 1975 (Froomkin
and Wolfson, 1977). Adults take courses from a variety
of sources and for a variety of reasons (see Table 7.1). In
the 1972Nsurvey, nearly half of all participants took
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courses offered by public schools and colleges. Over
half cited a job or vocational purpose; only 5 percent
said their reason was social-recreational.

The courses offered by community callege4, adult
high schools, and four-year colleges and universities are
reaionably well known. The same_ is not true of the
education and training activities of employers.

A recent ConferencelBoard study (Lusterman, 1977),
however, has partly filled this information gap. In 19M,
with help from the Carnegie Corporation and the Rock-

_

efeller Brothers Fund, the Conference Board surveyed a
sample of 610 companies with 500 or more employees.
Firms of such size account for approximately half of
total private employment in the country. The survey
asked about courses (as distinguished from on-the-job
training from supervisors and fellow*workers or simple
observation, also prevalent forms of informal learning).
Altogether, the Conference board surveY revealed that
private industry spent about $2 billion on organized in-
struction in 1975, with over three-fourths of this spent
in-house as opposed to outside the company. Large
firms were more inclined to . provide courses than
smaller companies. Only 1 percent of the training was in
basic or remedial subjects. Over a thi d involved
managetnent development or supervision. Three-fifths
was in a variety of other fanctional or technical areas.

The CPS Supplement reveals that in about half the
cases, adult participants themselves paid the cost of
taking courses (Froomkin and Wolfson, 1977, pp. 77-
78). In another 20 percent of the cases, costs were picked
up by employers. Public organizations were a heavy
contributor to costs in the case of persons with less thati

%a high school education, especially those 25 to 34 ygars
of age.
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Table 7.1
Participation in adult COUrliell by sponsor and reason, 1972

Percent
of total

Sponsor
Public grade or high school 13
Two-year college or vocational school 15
Private vocationaL tedmical or business school 8
Fouplear college or university 20
Employer 15
Community organization 11
Labor organization or profescional association 5
Tutor, private instructor 5
Hospital fa

Other 8
Total 100

R.sason
General information 14
job advancement 40
Co new job 11
Community action 2
Penoonal-f amily 21
Social-recreational 5
Other 7

Total 100
°ten than .i percent

Sou:re; U.S. National Canter f or Question St 'Medea (1970.
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One reason for the divtrsity of sponsors of adult edu-
cation is the lack of across-the-board public subsidies
for adult learning. An important exception is the Basic
Educational Opportunity Grant program, which is need
based and available to persons enrolled at least half time
in postsecondary educational programs. By and large,
however, the remainder of federal-state financial
support of postsecondary education has taken the form
of institution or program subsidies or of student aid ad-
ministered by a select range of institutions. This pattern
has served rather well the learning needs of youths as
well as of many older adults who seek existing
educational offerings of such insfitutions. Beyond such
offerings, however, public policy has been largely
neut ral.

The few public provisions for adult education are
noteworthy, in that they indicate social priorities of
public support. The GI Bill, for example, provides
public fimds to mist veterans in their readjustment to
civilian life. Courses for registered apprentices and man-
power programs are other examples. Since the early
1960s, manpower training and other services have been
provided to persons who are unemployed or under-
employed, with special emphasis on those who are dis-
advantaged by low income, race, previous schooling,
age, or a disabling condition.2 Four other programs
receive federal assistance on a substantial scale : the
Work Incentive (WIN) Program is targeted to em-
ployable welfare 'recipients; the $80 millior. per year
Adult Basic Education Program provides funds through
the states to local school districts and other agencies for
basic literary training; the Vocational Education Act of
1963, as amended, provides basic grants to states to

128

139



serve both youths and adults; and well over $1 billion
per year is spent on two programs of vocational rehabil-
itation, providing education, training, health, and other
services for disabled adults (including veterans) with
vocational potential.

Two fundamental criteria determine whether public
support is warranted for a particular program of adult
education : (1) type of education (for example, basic and
vocational skills), and (2) clientele needs and resources
(for example, those whose careers were affected by
other governmental action and persons with low income
or who face obstacles to employment). Public financial
assistance has combined institutional support of types
of education as well as dollar payments to persons who
seek such education. Of great concern is the fact that
participation of adults in part-time education is
positively correlated with prior level of formal
schooling; many had hoped that nonformed education
would have an equalizing effect, giving adults who were
by-passed as youths a chance to acquire additional
schooling; many had hoped that nonformal education
households with incomes below $5,000 per year were 23
percent of adult population, but accounted for only 11
percent of adult education enrollees. However, when
measured by hours of participation in adult education
activities, these 23 percent accounted for over 20
percent of the total hours taken that year. Thus, the
allocation of resources to adult learning is much more
equal than once believed (Froomkin and Wolfson, 1977,
pp. 6, 12) and more egalitarian than higher education in
general.

The absence of widespread public financing is only
one barrier to adult learning. Others include the rele-
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vance of existing education progams to adult learning
needs and the style, pace, location, and scheduling of
instructional offerings. Which institutions are best pre-
pared to offer services to adults? Should public schools,
colleges, community organizations, or propriecary
schools be encouraged or relied on to meet the
education and training needs of persons who are no
longer regular students? Should all types of education
be subsidized, or oitly some? What form should
subsidies take : financial aid to adults for education and
training purposes? to programs or institutions? or some
combination of the two?

Some insight may be gained by examining the
capacity, interest, and responsiveness of existing
institutions to adult needs for occupational skills. When
it comes to occupational training below the
baccalaureate level, comprehensive community colleges
often have an advantage over specialty schools in the
case of (1) adults who wish to explore options (for
instance, women reentering the work force); (2)

individuals who seek something in addition to occupa-
tional preparation; and (3) those who aspire to occupa-
tions where the preparation of choice involves work in
the social, behavioral, orphysical sciences (for instance,
police work), or in other content areas which
traditionally have been taught in colleges and univer-
sities. Non-collegiate institutions either public CT
private are better equipped to serve students with
clearly defined goals where a short, intensive program
constitutes ideal preparation. Of course, there are many
exceptions to these generalizations, and states vary in
their traditions and in the kinds of institutions they rely
on to offer various programs.

Meeting the needs of unemployed adults illustrates
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the importance of the intensity and duration of
educational program experiences. Most clients of the
manpower training system are young and/or female,
have spotty employment records, and few skills. The
vast majority have not completed high school. Local
manpower program officials often must arrange
supportive services and pay training allowances, and
they are thus eager to place clients in training programs
which are quite intensive and short. They also seek
institutions which admit students at many times (or
continually) during the year. Otherwise, they have to
arrange temporary work experience or other
assignments which place clients in a "holding pattern.
"Open-entry, open-exit" programming for the unem-
ployed has been one of the major accomplishments of
manpower programs to date. It works especially well in
a number of clerical areas where skill development re-
quires a lot of practice. Curricular components have
been carefully developed, and students can work to
develop their skills as many hours per day as they like.
This approach to adult training is often preferred by
local manpower officials, despite their often having to
pay the full cost of instruction. The common alternative
is the public institution with "collegiate" style and pace,
which may be ideal for many young adults and reenter-
ing women who do not face severe economic pressures
but is often not congruent with the needs and desires of
manpower officials and their clients.

It is by no means clear how the nation should proceed
to expand and strengthen education for adults. At least
three possibilities are-under discussion :

1. Additional categorical programs to assist categories
of adults or to support high-priority types of
educat ion ;
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2. Tax incentive to encourage employers or individual
taxpayers to support continued learning in adulthood;

3. Revision of student financial aid programs to provide
everyone with an entitlement to a certain quantity of
education or related services.
Each approach has different implications for the kinds

of students whose education is encouraged, for costs,
for education and training institutions, and for the
nature and value of adult learning that would likely
occur. Each approach is also affected by beliefs about
the purposes of adult learning, who benefits, who
should pay, and who should be responsible for deciding
who learns what. There are, of course, combinations of
the three approaches. Possible expansion of student
financial aid programs, for example, calls for decisions
on iligible providers, purposes, and types of
instruction. Since tax incentives have little or no effect
on people without taxable income, a continued combin-
ation of the first two approaches seems sensible.

Four types of education and their corresponding
clientele illustrate the complexity involved in choosing
mecnanisms of financial support6 for activities en-
compassed by the lifelong learning provisions (Mondale
Act) of the Education Amendments of 1976.

(1) In the case of parent education, it may well be that
instruction is most appropriately provided at or near the
time individuals become parents.3 Child-care centers,
Head Start classes, and other schools providing services
to children may be the ideal service providers, leading
to argument for program support through institutions
serving children. On the other hand, many community
colleges are equipped to provide such instruction, and
some four-year colleges may have the capacity and
interest as an extension of their traditional programs of
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teacher preparation. Regardless of provider, tax incen-
tives for individuals seeking parent education may not
be an effective or efficient financing mechanism because
too much revenue would be lost on those who now pay
for such education privately, and many interested
parents who lack taxable income (such as single parents)
would not have an incentive to enroll.

(2) Another type of education identified in the
Mondale bill is preretirement and other educaLion for
the elderly. Several educational programs initiated
under the Older Americans Act of 1965 are specifically
designed to respond to the special needs of senior
citizens: financial management (wills and trusts); diet,
health, and safety; use of community resources; intel-
lectual stimulation; political action around special
needs; speech training following strokes; handling
hearing problems; and so forth. Human decency may
prompt additional public concern for education of
senior citizens; social benefits (such as reducing the
need for nursing homes or institutional care) will
encourage public support. However, those who advo-
cate a basic entitlement approach to lifelong learning
worry that some older Americans may have used up
their financial entitlement earlier in life.

(3) Adult education for voluntary action is I third
kind of educatioi..4 Voluntary action is widespread and
has several purposes. From supplements to the monthly
Current PoPulation Survey in October 1965 and again
in April 1974, we know ',hat volunteer work has
increased rather dramatically. In 1965, 18 percent of the
population 14 years of age and older t2Ti1lion
people) reported some volunteer work in the/year
preceding the survey (ACTION, 1975). The 1974 survey
revealed that 24 percent (37 million) volunteered during
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that year. Of those performing volunteer work during
the survey weeks, average weekly hours increased from
5.3 to 9 hours.

Who benefits from voluntary service? The answer to
this question will help explain incentives for adult learn-
ing in this area and the argument for public support.
Altruistic and religious impulses, better schooling and
health, higher property values, a more pleasant
environment, social reforms, and maintaining or devel-
oping marketable skills are several reasons people
volunteer. Recent advances in human capital and choice
theory (see Becker, 1965), applied to nonmarket sectors
such as the home, are beginning to help exp! in the level
and composition of volunteer work. Using question-
naire data from 300 respondents originally reported by
Ginzberg in Life Styles of Educated Women (1966),
Mueller (1975) has uncovered several interesting
relationships. Religion, place of residence (rural,
urban), and the skill-building and job-search aspects of
volunteer work are related systematically to hours
spent in volunteer work.5 Hence, there are indirect
monetary benefits for at least soi kinds of volunteer
act ion.

Most volunteer activities involve collective benefits:
for example, being a scout leader benefits one's child as
well as others; teaching a Sunday school class benefits
all who participate; staffing a recycling center saves
society's resources. Such goods and senrices, by their
nature, would be inadequately provided if left
exclusively to the market. Thus, the absence of remun-
eration for volunteer service should not lead to the con-
clusion that such activities are unimportant.

There are, of course, alternatives to voluntary action
in responding to many collective needs (with the excep.



tion of certain religious and political actions). The
National Organization for Women (NOW) dis-
tinguishes between service-oriented volunteer work and
change-directed volunteerism, urging its members to use
their volunteer power to advance the interests of women
along lines of greater economic independence and
decision-making power. NOW is critical of service-
oriented volunteerism, which reinforces stereotypes,
encourages maintenance of the status quo, relieves
governments of some of their responsibilities, and takes
paid jobs away from others who have a just claim on
income because of the socially useful services they
provide.

There are a number of examples where voluntary
action either service- or change-directed is
enhanced by adult education and training. In the area of
political reform and participation, for example, society
has an interest in providing opportunities to learn about
effective political action, since the quality of political
decision making benefits all who are touched by it. A
Home Visitor Project in Pittsburgh, Pennsylvania,
funded under the Foster Grandparents Program,
illustrates the role of training in a service-oriented effort
(Bowles, 1976). Fosttr grandparents visit the homes of
developmentally disabled children of preschool age and
help with therapy for the child; assist parents in early
infant stimulation ; support parents amd siblings in
building warm, positive relationships with the excep-
tional child; and offer temporary respite for parents.
The Western Psychiatric Institute provides preservice
training and once-a-week in-service training in child
development, family therapy, and communication
skills. Another example is a course offered by Cuyahoga
Community College to participants in ACTION's
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Retired Senior Volunteer Program (RSVP). The course
includes (1) definitions, history, trends, and issues in
volunteerism ; (2) information an health, education,
and social services in the Cleveland area (3) the helping
relationship; (4) application of the helping relationship
with different populations; (5) communication skills;
(6) service on policy-making boards and committees;
and (7) the volunteer role (Bowles, 1976, p. 86).

(4) Finally, there is adult education and training to
secure, maintain, or progress in paid employment.
Several existing categorical programs provide financial
support for groups of adults who experience special dif-
ficulties: Department of Labor employment and train-
ins programs, vocational relabilitation, the GI Bill, and
the WIN progiam. Another group with special needs
but generally ineligible for financial assistance for
education is displama homemakers, estimated to
number about 2 million a year. Such persons are
typically divorced women without dependent children.
Most widows receive Social Security survivor's
insurance. Many divorced women, in contrast, have
little or no past work experience, and because their
children have grown to adulthood, they are generally
ineligible for aid to families with dependent children
(AFDC). Such persons would be especially likely to
benefit from an entitlement program.

The vast bulk of adults who would be reached by an
entitlement richeme or a revision in the tax laws would
be persons now employed who seek education to main-
tain, advance in, or change their line of paid work.
Educational benefits provided by employers or
bargained for collectively are widespread (O'Meara,
1970) but could be extended and supported on a broader
scale. An important question in both the United States
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and abroad (Levine, 1975; Von Moltke, 1976) concerns
the reasons educational leaves of absence (ELA) are not
used as much as they might be.° The ISLitional Institute
of Education is sponsoring research on this topic to seek
ways to link ELAs to periods of layoff, thus maintaining
and extending skills during business recessions, es-
liecially among thoSe who have skills that are'becOming
less valuable with the passage of time. Mother way of
encouraging life-long learning would be to extend tax
credits'to individuals or employers for money spent on
education. This could be done across the board or re-
stricted to neededskills in short supply.

Conclusions

A disjuncture exists between how individuals want or
need to use their potentidlly productive years and
institutionalized constraints on the use oflime. Lifting
of unnecessary constraints on flexible use of time
would very likely raise individual satisfaction and
might lessen certain social problems.
Beyondregular schooling, the number of participants
in part-time adult learning acti--4ties has increased
over time. Great variation exists in (1) sponsoring
institution, (2) the purpose for participation, and (3)
methods of finance. About half of adult coime work
is for vocational or job purposes. A small amount is
for social/recreational reasons.
Aside from the regular offerings of public schools and
colleges, widespread public financial support of adult
learning is largely limited to basic literacy training,
vocational skill development, and the educational
needs of groups who face special difficulties in the
labor market .
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Public finance is only one of several barriers to expan-
sion in adult learning. The nature of instruction, the
institutional setting, calendar schedules, and the time
and place of instruction are others.
Public policy issues concerning the financing of adult
learning include (1) tax policy, (2) student financial
aid and entitlement plans, and (3) categorical
programs for specific types of education and clientele.
Private incentives for.adult learning may be weak in
areas such as voluntary action, laut social benefits
may be high. Whether the learner has a low or high
income, whether adult learning is likely to add to a
person's income, and whether the learner works for
pay these and other factors must be considered in
evaluating the impact of alternative financing
schemes.

a Entitlement plans have the greatest potential for
expansion of adult learning, especially if many types
of education and a wide array of services are declared
eligible for support.
The following research needs, if met, would contri-

bute to the resolution of policy issues.

The information requirements for lifelong learning
opportunities are great. Further experimentation
ilong the lines of the New York Higher Education
Library Advisory Service (HELAS) warrant support.
There are probably latent adult learning needs, es-
pecially in areas unconnected to the lab9r market,
that have not been researched. Special attention
should be given to education for parents, the elderly,
volunteers, migrants, and consumers.
Alternative-financing possibilities for lifelong learning
deserve special attention to assess their likely impact
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on existing financial arrangements, employers,
individuals and families, and taxpayers.
Little is known about the tax incentives and other
supports that might encourage employers and
workers to add flexibility to the employment relation-
ship by-encouraging educational leaves of absence,
tuition aid, and training at the workplace. A particu-
larly fruitful area of study is how to cushion layoffs
and turn idle time during recessions to the advantage
of employers and employees.
Experiments are needed to -akertain the responsive-
ness of adults to support of further learning in areas
suct as part-time training and employment for adults
in working with young people after school, education
for parents of handicapped children, guaranteed
"drawing rights" for young adulcs who are uncertain
of their plans or who expect to combine work at home
with later paid employment,.

'Trends supporting this observation include growing participation of
aduhs in further education; substantial increases since 1940 in vacation
time and paid holidays; declining labor force participation of adult men in
their fifties and early sixties; and increased participation of youths and
adult women in work outside the home.

'Manpower programs are discussed in some detail in Section 8.
'Cyril Houle (1974, p. 444) suggests that "any specific kind of learning is

most effectively undertaken when the time for it has come" (cited in
Kurland, 1976). It may be argued that much of what is now taught to
youths would be more appropriately provided at later points in life.

'Smith (1974. p. 111) uses the term voluntary action to refer to "those
kinds of human activity, whether individual or collective (i.e., performed
by groups), that are performed primarily for reasons other than (a) the ex-
pectation of direct remuneration (pay, profits, etc.) (b) the coercion of
law, custom, physical force, economic threats, or other sociopolitical
force, or (c) the compulsion of physiological need,"

,'Mueller calls attention to recent findings by Mincer and Polachek
(1974) that market skills depreciate while women are absent from the labor
force. They place the depreciation rate as high as 4.3 percent per year for
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college-educated women.
Tne term ELA generally includes educational leaves, paid educational

luves, and tuition-aid plans.
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8.
Employment and Training Programs

During fiscal year 1976, the nation's outlays for unem-
ployment compensation to assist jobless workers and
their families amounted to more than $18 billion (U.S.
President, 1977, p. 63). An aaditioral $5 billion was
budgeted through the Department of Labor to provide
training, public service jobs, work experience,
supportive services, and income support to help unem-
ployed and underemployed youths and adults increase
their employability and earned income. Employability
is not strictly a personal matter of skills, experience, and
geographic location. The experience of World War II,
which drove ,the miion's unemployment rate to 1
percent of the work force, leaves little doubt that
employability is importantly related to the level and
pattern of demand for labor services. The reason for
drawing attention to this fact is that policy discussions
of manpower services and public service jobs
necessarily irr-olve macroeconomic policies and income
maintenance programs, since possible trade-offs are
quickly evident. In this section we consider experience
to date with federally sponsored manpower training
effort s. We consider three questions:
1. What are the individual and social goals of manpower

training programs?
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2 . What impact have manpower programs had on
individuals with regard to labor force participation,
rate of pay, employment stability, and so forth?

3. What social contributions if any, have such programs
made for example to reduce overall unemploy-
ment, poverty, and welfare dependency?

History

Prior to 1960, little was done to assist unemployed or
underemployed adults find suitable employment.' A
depressed-areas bill was twice veto...ci by President
Eisenhower before it became the Area Redevelopment
Act of 1961, which authorized retraining of the unem-
ployed in areas with substantial unemployment. The
Manpower Development and Training Act (MDTA)
was passed in March 1962, in the midst of considerable
national concern that automation and technological
change was resulting in a great deal of "structural" un-
employment characterized by a disjuncture between the
pattern of job vacancies and the location and skill of job
seekers. Enrollments under MDTA typically involved
selection and referral of trainees from local Employment
Service offices to class-size projects run by local voca-
tional training institutions. The Employment Service
helped identify shortage occupations and handled the
payment of stipends. Training was provided in skills
centers, area vocatic ial /technical institutes, and similar
facilities.

Unemployment among adults fell rapidly in 1963 and
1964, in response to an upsurge in economic activity.
The civil rights movement and the War on Poverty soon
redirected MDTA to special clientele. Youths were
emphasized in 1963; the poor and minorities were
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added considerations in 1964. Senator Hubert
Humphrey's youth program proposals were reflected in
the Economic Opportunity Act of 1964. The Neighbor-
hood Youth Corps provided work experience for in-
school and out-of-school youths. The Job Corps, a
descendant of the Civilian Conservation Corps,
provided training and other services in residential set-
tings. Other programs were developed in quick suc-
cession, usually with reallocation under MDTA and
earlier budgetary authorizations. A Work Experience
and Training Program for potentially employable
welfare recipients became the Work Incentive (WIN)
Program with amendments to the Social Security Act in
1967. Operation ,Mainstream was designed to assist
older Americans in rural areas. Public Service Careers
provided opportunities for paraprofessional work in
teaching and social service. In 1968, the National
Alliance of Businessmen (NAB) was established, and
federal assistance was provided to hire and train the dis-
advantaged on the job as part of NAB's Job Oppor-
tunities in the Business Sector (JOBS) program. Shortly
thereafter, the Concentrated Employment Program
(CEP) was established to direct resources available
under the existing categorical programs to persons
residing in areas of greatest need.

With the recession of 1971, an Emergency Employ-
ment Act was reluctantly signed by President Nixon. It
provided $2.25 billion to expand local arid state govern-
mental payrolls by about 150,000 persons. The nation's
approach to manpo Afer policy shifted fundamentally in
1973. The Comprehensive Employment and Training
Act (CETA) consolidated many of the categorical pro-
grams under Title I,' and decentralized management to
units of genc-ai local government (cities, counties, and vol-
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untary consoitia of such units) with 100,000 population or
more, known as prime sponsors.' States became eligible
to sponsor groups of counties with less than 100,000
population together known as the Balance-of-State.

Since 1974, when CETA went into effect, public
ervice jobs and youth programs have expanded sig-

nificantly. In May 1977, President Carter signed the
Economic Stimulus Appropriations Act of 1977 (PL 95.-
29), obligating an additional $20.1 billion, including
nearly $9.5 billion to be administered by the
Employment and Training Administration of the
Department of Labor. The nutnber of public service
employment slots was expanded from 275,000 to
725,000. An additional $1 billion was set aside for youth
programs. The Job Corps was expanded from 22,000 to
30,000. A $250 million Skill Training Improvement
Program (STIP) was funded to upgrade the quality of
training for higher skilled occupations. A $120 million
program entitled Help Through Industry Retraining and
Employment (HIRE) was established to assist veterans,
and nearly $60 million in new funds were appropriated
under Title IX of the Older Americans Act.

Since 1962, changes in program emphasis and in ad-
ministrative responsibility in manpower programs has
coincided with (1) emphasis on civil rights and equal
employment opportunity, (2) a renewed (but altered)
concern for structural problems (such as urban youths)
in the labor market, and (3) an emerging philosophy
that every youth and adult able and willing to work
should have an opportunity to do so, even if the govern-
ment has to be an "employer of last resort."

Work and training programs administered by the
Department of Labor involved outlays of $5.2 billion in
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fiscal year 1976 (see Table 8.1). The bulk of the money
was spent for public service employment and for work
experience under the Summer Youth Program. Aside
from the Job Corps, only Title I funds are used to any
extent for training either referral to existing training
programs or sponsorship of new class-size projects.

With decentalization of program management respon-
sibility to over 450 prime sponsors, the use of Title I
funds for Comprehensive Manpower Services' is
determined at local levels (or state levels in the case of
small counties). Prime sponsors spent about one-third of
their $1.7 billion Title I allocation on classroom training
in fiscal year 1976. The rest went for on-the-job training
(Or supportive services, work experience, and the
like. We hasten to add that training funds are not used
exclusively to pay for instructional services. Much of
the money takes the form of allowances or stipends for
trainees, which cushion the effects of joblessness while
encouraging participation in training programs.
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Table 8.1
New recipients and total outlays for work

and training programs administered by the U.S. Department
of Labor, fiscal year 1976

Program

Hrst-time
enrollments Outlays
(thousands) (S millions)

Total 3,337 $5,235
Comprehensive Employment

and Training Act
Title I, Comprehensive

Manpower Service 1,588 1,698
Title II, Transitional Public

Service Employment 250 545
Title III." Special Federal Programs 42 126

Title IV, Job Corps 44 181

Title VI and II," Emergency Public
Service Employment 500 1,872

Summer Youth Program" 888 459
Community Service Employment for

Older Americans" 6 47
Work Incentive Program 20 307

-tIncludes Indian (Sec. 302) and Migrant (Sec. 303) programs.
"Title VI positions were estended beyond their expiration date of December 31,

1975, by an emergency supplemental appropriation which merged Title II and VI

activities.
"Authorized under Title III, Sec. 304 of CETA. Reflects activity in fiscal yee

1975.
tlincludes Operafion Mainstream (Sec. 304, Title III, CETA) and Older Arneicat

Act, Title IX.

Source: U,S. Congressional Budget Office (4bruary 1977, pp, 13, 24).
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Goals
The basic purpose of manpower training programs is

to remove barriers to employment for those who face
special difficulties in the labor market persons in low-
income families who are unemployed or under-
employed. Such programs are based on a different
logic than unemployment insurance, for example,
which is designed to cushion cyclical swings in jobless-
ness and to aid individuals who lose their jobs for other
reasons. Training is unlikely to be individually or
socially efficacious if an unemployed person is likely to
be recalled when economic activity picks up or has skills
in demand by other employers. But if an unemployed
person lives in a depressed area, lacks skills for jobs in
demand, and has engaged in an extended and fruitless
search for work, the unemployment problem may be
"structural" (or perhaps cyclical), but not "frictional.
Unemployment insurance is meant to cover only the
latter two. Even then, however, training as such may
not be the ideal solution. A geographic mobility allow-
ance, a public service job, or some other service might
meet the person's needs and desires as much as retrain-
ing. Services other than training or in conjunction
with training have the same ultimate goals: greater
self-sufficiency through enhanced employability and
employment opport unities.

Beyond expected impacts on individuals, manpower
training programs might also be expected to affect
employment and training institutions, the overall rate of
unemployment, the percentage of families in poverty,
and the well-being of children and of the community.
Special youth programs, for instance, have at times
been defended on the grounds of being good "riot
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insurance." The development of some 80 skills centers
under MDTA has had an impact nOt only on how
best to train the difficult to employ, but also on instruc-
tion of clientele not eligible for DOL-sponsored train-
ing. On a larger scale, to the extent that manpower
training programs help remove institutional barriers to
employment of minorities and women through
employer hiring and training policies, whole classes of
citizens benefit.

Impact ort , e Individual

What impact have manpower training programs had
on the emp oyability, employment, and income of those
served? Dnpite expenditure since the early 1960s of
approximately $200 million in research funds to answer
this que,tion, the evidence is not altogether clear.
Nevertieless, on the basis of his own work and that of
others (Mangum, 1976; Mangum and Walsh, 1973;
(Yympus research Corporation, 1971), Mangum concludes
that skills training under MDTA typically "brought the re-
cipients from deep poverty to its upper levels, a significant
and welcome gain but far less than the hopes and promises"
(1976, p. 47). Perry and his associates (1975) reached
much the same conclusion on the basis of a careful
review of over 200 research and evaluation studies
sponsored by the Department of Labor's Office of
Research and Development. The Perry report covers
not onlyv MDTA, but nearly all of the categorical
programs in existence prior to CETA, including 'WIN,
which is still funded and administered separately. Perry
and his associates organized their analysis in terms of
the manpower service mix and expected shorterm
economic impact : (1) skill training (MDTA institutional
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and on-the-job training); (2) job development (NAB-
JOBS, Public Service Careers, Apprenticeship Outreach
Program, and Public Employment Program); (3)
employability development (Opportunities Industrial-
ization Centers, Concentrated Employment Program,
WIN, and Job Corps);_And (4) work experience (NYC
and Operation Mainstream). The authors concluded
that "manpower policy during the 1960s was heavily
oriented toward disadvantaged youth, and was tilted
toward income maintenance and supportive service
rather than skill training . . [Most] program partici-
pants were not engaged in a training experience
designed to maximize their individual productivity
through the acquisition and development of job skills"
(p. 20). Other studies (Prescott and Cooley, 1972;
Cooley, McGuire, and Prescott, 1976; and Farber,
1972), and studies by Kiefer and Ashenfelter (in
Ashen felter, 1976) highlight a number of continuing
cone, )tual and statistical difficulties in assessing
imp. , but Mangum's basic conclusion appears sound.

Beyond impact on individual trainees, questions arise
as to the relative effectiveness of various kinds of train-
ing and related services (such as work experience) for
various clientele groups under varying labols market
conditions. Is work experience oi greater value to
youths than adults? Are women better served by on-
the-job or claf,sroom training? Is the impact the same in
a slack as in a buoyant labor market? Do longer training
programs have a greatex impact than shorter ones? How
important is placement vis-a-vis the acquisition of occu-
pational competetencies7

The basic research problem in assessing the economic
impact of training programs is knowing what would
have happened in the absence of participation. One can,
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of course, compare a person's experience prior to
training with the post-training period in terms of rate of
pay, labor force participation, and extent of unemploy-
ment. The difficulty, however, is that inclination to en-
roll and acceptance into training are influenced by the
economic problems people face, which are sometimes
transitory. Thus, it is not surprising that post-training
earnings often exceed pre-training wages by a rather
wide margin. The key question is, would earnings have
rebounded as much in the absence of participation?
Mother important concern is whether gains for trainees
are offset by reduced emploment and income for
persons with whom trainees compete in the labor
market.° Sponsored on-the-job tra: raises particular
issues of equity in selection, whethh,ppgrading on the
job would have occurred in any event,, and the like.
Also, the availability of on-the-job training depends on
the state of the labor market and the economy.

In studying the consequences of training for the
individual, two research strategies have been used. The
first type applies quasi-experimental techniques and
selects control groups as similar as possible to trainees
but not exposed to the training program. Using survey
techniques, comparisons are made in the post-training
period, and differences in the labor market experiences
of the two groups form the basis for an inference
regarding the impact of training. Typically, comparison
groups are selected from persons who apply and are
accepted for training but do not enroll ("no shows") or
who enroll but quickly leave ("drop-outs"). Such si.udies
are typically restricted, to a few local communities,
cover one or two years, confront problems of attrition
and faulty response, and are costly to conduct,. The
second research strategy uses program statistics supple-
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mented by samples drawn from the Social Security
Administration's One-Percent Continuous Work
History Sampt0 (CWk-,S). Without violating rules of
confidentialityl social security data on the earnings of
trainees h6ave been compared with the pre- artd post-
training experiences of specially constructed compari-
son samples drawn from CWHS. The low cost of this
procedure allows researchers to look at Much larger
groups of trainees. But, while statistical controls for
age, sex, industry, and location can be used, it is diffi-
cult to he sure that all of the underlying differences in
ability, experience, and apkitudes have been taken into
account. Especially troublesome is the absence of infer-
mation on the highest year of school completed.

As the work of Cooley, McGuire, and Prescott (1976)
and Ashenfelter (1976) make clear, most of those who
enroll in MDTA-type training suffer a deterioration in
earnings for a year or two prior to enrollment, as do no
sh ar.d drop-outs. Since the earnings of both
rebound in the period after training with trainees
rebounding more the important questions are: Why
did some individuals not show or drop out? What, if
anything, did they do to increase their employment and
earnings? What would have happened to the trainees
had they not completed the program? After appropriate
statistical adjustments, how long might the gains of
trainees (relative to the comparison group) be expected
to last7

The evidence supports thc following generalizations
regarding economic effects ormanpower programs:

Post-training benefits have been greater, in skill train-
ing than in work experience programs. Typically,
training has increased annual earnings from $50 to
$1,000. Improvements relative to confrol groups have
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tended to evaporate in thrr e to five years.
The comparative effectiveness of clamoom and on-
the-job training is not dear. Earnings gains in the
NAB-JOBS program from the late 19600 to the early
1970s imply significant cifects of on-the-job training
for persons fortunate enough to have been selected by
employers. A small study by Sewell (1971) of rural
blacks revealed superiority of on-&-job training.
However, a more recent study by Cooley, McGuire
and Prescott (1976, j). 80).concludes-on the basis of a
comparison of earnings profiles with..the CWHS, that
OJT training has a much smaller and shorter lived-
impact on the millings of trainees than does
..tstitutional training."'
The effect of training on labor force participation and
employment stability has been greater than on rate of
pay. This finding raises, once again, the issue of net
employment effects and possible displacement. Wage
rate is generally considered a better measure of
expanded productive capacity than total earnings.
Disadvantaged trainees have profited'as much from
training as those not classified as disadvantaged.
(Disadvantagement was operationally defined under
MDTA as low-incorne status without suitable employ-
ment, plus one or more of the following characteristics:
school dropout, minority, unckr 22 years of age or
over 45 years of age, or handicapped.)
Evidence is mixed regarding effects of the duration of
training and local unemployment conditions.
Job development programs seem to have had an es-
pecially beneficial effect for minorities. Perry and
others (1975, p. 142) assert : "AOP has been the single
most successful manpower progam beamed toward
minorities, as far as short-term economic benefits are
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concerned." However, aggregate economic activity
affects impact. Between December 31, 1974, and June
30, 1976, the number of registered apprenticeS fell 1:15,
42,000. Blacks as a percentage of the total continued
upward from 8.8 to 9.3 percent, but the absolute
number declined by 2,000. Obviously, careful evalua-
tive studies are needed in this area. Early studies of
the Job Corps led to skepticism over its efficiency in
helping severely disadvantaged young adults. More
recent evidence points to benefits, but the cost of a
year of training is quite high (Levitan and Johnson,
1975). Even if the benefit/cost ratio were less than
unity; it is questioni...le whether a pure income
transfer would be as useful in the long run.
The out-of-school portion of the Neighborhood
Youth Corps seems to have raised the earnings of par-
ticipants (Borus, Brennan, and Ro-sen, 1970). The
intermediate and long-term effects of the in-school
program are less sanguine.
Noneconomic effects on participants especially

subsequent to program participation' are less well
understood. Only 17 of the more than 200 studies
ieviewed by Perry and his colleagues contained any
outcome measures other than employment and
earnings: self-esteem, attitudes toward work,
sociability, health,*-and the like. By and large, partici-
pants feel good about their program experiences and
feel they have been helpful. Nevertheless, some
programs raise concerr.. The legislative function of NYC
has been to encourage continuation in school. Yet, as
Goldstein (1972, p. 5) notes, "Research findings on the
educational impact of NYC are uniformly discouraging,
suggesting that the program is badly conceived as a
solution to the dropout problem. Several authors found
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evidence that it actually reduced the probability of high
school graduation. One study (Robin, 1969) concluded
that the program was not influential in reducing the
dropout rate, or increasing enrollees' educational aspir-
ations, studiousness, or scholastic achievement. Work
experience distracted students who already had low
grades, causing them to further reduce the minimal
amount of time they devoted to their studies."

Carefully controlled research on recent NYC-type
activities is simply not available. With increased
emphasis on education, training, and supportive
services beginning with a Department of Labor initiative
in 1970 (NYC-II) it may well be that in various areas of
the country there are highly effective programs. With
decentralization tinder CETA it has been difficult to
obtain evaluative information other than the usual en-
rollment and placement rates.

Impact on Society

Some see work and training programs for youths as
a solution to both unemployment and delinquency.' But
Paul Barton (1976) concludes (p. 1) that : "The creation
of [typical] work experience arrangements which simply
duplicate the kinds of jobs already available in the youth
labor market as a juvenile delinquency prevention and
treatment method has little basis for expectation of
success." On the relationship between aggregate
economic activity and juvenile delinquency, Barton (p.
1) found "no relationship or a negative one (with delin--
quency rising with economic activity)." Only one of
ceveral studies (Walther and Magnusson, 1970) of

ark-school intmentions reviewed by Barton showed
a 'reduction in juvenite delinquency, and the authors felt
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that the quality of the job may have been the important
factor. In one large, careful experiment (Elliott and
Knowles, 1976) involving work experience, remedial
education, and other intensive services for delinquent
and predelinquent 16- to 18-year-olds, the opportunity
to work made no apparent difference. However,
problems in school and negative labeling by teachers
bore a definite relationship to subsequent delinquent
behavior. And Bachman (1971), in his longitudinal
study, found that dropouts engaged in less delinquent
behavior after withdrawing from school than before.
Measures of juvenile delinquency and the effects on it of
manpower programs leave much to be desired.

With regard to remedies for crime in general, a recent
book by Lipton, Martinson, and Wilks (1975) reviews a
large number of studies of the effectiveness of various
correctional treatments. The reviewers conclude (p.
58): 'There is evidence that the general effect of skill
development programs is. favorable (or at least not
negative), but this evidence is less than compelling."
Results seem to depend on the quality of the training,
the length and intensity of prison education, the quality
of work assignment, and efforts to follow up and
support offenders once they leave prison. Much remains
to be learned about manpower and other training
programs and the circumstances under which they are
successful in combatting crime and delinquency. In all
likelihood, efforts to date have had neither the resources
nor the attention necessary to confront such serious
dimensions of the human experience.

Goldstein (1972) concluded : "Training does increase
the earnings of the poor and reduce the poverty gap . . .

[but] even those studies with optimistic results estimate
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average post-trainitig\annual earnings well below the
poverty line." It is cle4 that manpower programs are
neither a solution for all problems of unemployment nor
a substitute for income maintenance. An example Ls tIle
WIN program, directed specifically at AFDC recipients

employable mothers of school-age duldr.m. Insuffi-
cient work experience and support services (child care,
stipends) caused more dropouts and lower placement
rates than in other manpower programs. The WIN
program was modified in the early 1970s to emphasize
training and to award a 20 percent tax credit to first-
year employers of WIN trainees, but a study of the new
program (WIN-II) by Ehrenberg and Hewlett (1976, p.
231) reveals that AFDC recipients and costs decreased
only if some placement service was associated with the
training program .

Do manpower training programs reduce overall un-
employment? Ignoring long-term effects for the
moment, the answer is that any immediate influence is
probably small because relatively few persons partici-
pate in work and training progxams. In 1975, average
monthly unemployment amounted to 7.8 million or 8.5
percent of the civilian labor force. On June 30, 1975,
168,300 CETA clients were enrolled in classroom and
on-the-job training programs. Two-thirds had been
unemployed prior to enrollment. Assuming this number
did not work and ceased looking for work while in
training, the unemployment rate would have bee:t
reduced by no more than two-tenths of a percentage
point. The effect of public service jobs is somewhat
dearer, especially in terms of initial impact. Yet, even
here, there is considerable slippage in that local units of
government substitute federally funded jobs for
employment expansion from state and local funds.
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Would a massive expansion of training reduce overall
unemployment to some frictional minimum? If cyclical
joblessness were not a problem, some improvement
might be expected, but Cooley and his colleagues (1976,
pp. 86-87) fotmd that the number of persons trained as a
percent of the area labor force had a small negative
effect, suggesting the possibility of diminishing returns
from training. However, the Cooley study is by no
means definitive.

A recurring issue in discussions of manpower training
programs is whether relatively more attention should be
paid to the training needs of alrezdy-employed persons,
most of whom are not disadvantaged by conventional
definitions. In expanding firms and industries it is con-
ceivable that inflationary pressures can be moderated
and employment gains realized by upgrading existing
workers to fill vacancies for somewhat higher skilled
workers. In principle at least, there are possibilities of
vacuum instead of displacement effects. If a legitimate
vacancy cannot be filled because a qualified person is
not available, upgrading an employed person to fill such
a vacancy actually can result in two jobs being filled: as
the worker moves up, a second vacancy is created for a
lesser-skilled person.

Conclusions

The experience with manpower programs and
services since the early 1960s indicates the following:

Manpower training, work experience, remedial
education, and supportive services can and do have
beneficial effects for many people who face serious
obstacles to stable employment.

Manpower services can assist in raising earnings in
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competitive employment, espedally for deprived
youths who lack job skills and adults with little sig-
nificant work experience.
Manpower training programs are not a substitute for
unemployment compensation. Training makes the
greatest sense for people who are willing and able to
work but lack skills and have been unable to find
suitable work despite an extended job search.
Public service employment reduces dependency, adds
to individual and family well-being, and permits com-
munities to respond to pressing public needs.
The following issues require additional research and

experimentation:
Evaluative research to date has paid practically no
attention to the psychologjcal antecedents and conse-
quences of program participation. This is a major gap
in the knowledge base, and if closed it might improve
selection procedures and program content.
Meeting the needs of severely disadvantaged youths
and adults, including ex-offenders, is necessarily a
costly effort. In our judgment, it is worth the price to
salvage lives even if the apparent economic returns do
not outweigh program costs, and it may well be that
the absence of more effective response is even more
costly than the modest efforts made to date. This
matter deserves additional research.
There is room for selective experimentalon to
improve the relationship between the unemployment
insurance system and the manpower training system.
Some unemployed workers who have a strong attach-
ment to the work force should be encouraged not
only to search for work but to gain work experience
and refurbish skills likely to be useful in better
economic times.
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a Reliable studies on the comparative effectiveness of
classroom and on-the-job training are lacking.
Many in-school, NYC-type programs have been less
effective than hoped, as measured by gains in educa-
tional attainment. While new youth employment
initiatives have been in the news lately, much remains
to be learned about the structure of incentives such
programs imply, the effects of stigma, the quality of
work experiences, and the effects of variations in
these program dimensions.
Manpower training programs have resulted in major
advances in educational programming:` competency-
based instruction in basic skills, more flexible school
calendars, and the like. Much more needs to be
learned, however, regarding how community colleges
and other education and training resources can better
meet the needs of unemployed youths and adults.
In expanding labor markets, a strong case can be
made to provide training to persons already
employed, who with additional ikills would be pro-
moted to fill vacancies at a higher level. Experimenta-
tion is needed to see how and wheo this indirect
strategy in-Teducing joblessness is most effective.

'Exceptions were temporary job creation programs of the Great Depres-
sion years and the labor exchange services provided by the U.S. Employ-
ment Service.

'Because of its residential and regional character, the lob Corps was
maintained as a separate program (Title IV). The, WIN program,
authorized under the Social Security Act and operated in conjunction with
local welfare departments, was also maintained.

'Prior to the change, the Department of Labor contracted directly with
over 11,000 providers of service. Funds for classroom training were dis-
tributed throu,gh the Department of Health, Education, and Welfare to
states and local education agencies.

`Other services authorized under Title I include development and
creation of job opportunities; outreach; assessment and referral to
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employment, training, or other service; orientation, counseling,
education and institutional skill raining; on-the-fob training (OJT);
payments or inducement to employers to expand job 'opportunities;
services to individuals; allowances; supportive services sr:h as child
care; labor market information; manpower and employment services of
community-based organizations; transitional public service employment ;
and use of Job Corps and Title III (national) program services.

'One may argue, of course, that even if displacnnent does occur that
is, if one person's employment is another person's unemployment it
may be equitable to assist those in the worse competitive position to gain a
larger share of whatever fob opportunities do exist.

'This second approach has not been particularly useful in assessing the
impact of NYC-type, Job Corps, and WIN programs because the clientele-
have less (often no) labor market experience prior to participation.

'Very few small firms are in a position to provide training. Despite the
fact that establishments with fewer than 100 workers account for half 9f
total employment in the country, only 2 percent of the companies
providing on-the-job training in the NAB-JOBS program had under lon
employees. Of course, large firms are generally thought to offer more pri-
mary than secondary labor-market-type jobs.

'While enrolled in the Job Corps, WIN, or other programs, clients often
receive health services, child care, and other supportive help in addition
to a stipend or pay for work performed.

'Tom Wicker's remarks (New York Time$, April 25, 1975) are,typical:
"In New Yorl robberies and assaults are often street muggings again
suggesting the link to unemployment, since muggers tend to be youths,
and teenage unemployment is now running at 20.6 percent fand] more
than 40 percent for black teenagers" (cited in Barton, 1976, p. 2).
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9.
Occupational Licensure

The relationships between edUcation and training and
between education and work depend in some measure
on characteristics of the labor market: employer and
union practices, the services of intermediaries such as
employment agencies, career ladders, child labor laws,
and the like. In this section we examine one of these
institutional characteristics occupational licensure
a factor which has impoxtant implications for educators
and government policy makers. In 1960, more than 7
million persons worked in licensed occupations.
Between World War II and 1970, the number of licensed
occupations doubled (U.S. Department of Labor, 1969,
p. 1). Freedman (1976, p. 54) notes that 40 occupations
are licensed in 30 or more states. Several occupations in
the professional and technical areas are licensed:
architects, lawyers, physicians, dentists and other
health professionals, registered nurses, most therapists
and health technologists and technicians, teachers, air-
plane ?flats and other specialists in the air transpor-
tation industry, counselors, and persons in the funeral
industry. Many managers are also licensed, among
them contractors, bank officers, and school adminis-
trators. Other white-collar occupations include
insurance agents, brokers and underwriters, stock and
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bond salesmen, and postmasters and mail carriers. In
blue-collar and service jobs, st i. es and localities often
license dental laboratory techn clans, inspectors, air-
craft mechanics, automobile awl heavy equipment
mechanics, atomic welders, graders and sorters, bus
drivers, practical nurses, barbers, childcare workers,
hairdressers and cosmetologists, firemen, policemen
and other law enforcement personnel.

Purposes

States are permitted by the Constitution to regi.date
the practice of occupations in order to protect the public
health, safety, or welfare of citizens. The ostensible
reason for licensure is to do just that. The usual
rationale is that occupational licensure is necessary to
ensure competence, or at least to reduce the risks of
inadequate occupational performance to an acceptable
level. The hidden reason for licensure is control of
access to selected occupations, often in the interest of
maintail mg or increasing the earnings of occupational
incumbents. Typically, licenses are available only to
persons who have completed a particular program of
study and, in some cases, a written or performance
exam inat ion.

Consequences

Regardless of purpose or intent, occupational
licensure has many consequences for the availability,
quality, and prices of goods and services. Kleiner is
completing a study of the implications of state
licensure laws on geographic mobility. He finds
that in the 40 to 50 occupations he is studying (all out-
side health-related fie1c1s), those in heavily licensed
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occupa6ons are only half as mobile as persons in
similar nonlicensed. occupations.' In most instances,
maintaining a license to practjce a profession is
conditioned on adherence to a set of approved
practices.2 Pfeffer (1974) reports that restrictions on
entry to a licensed occupation, but not licensure per se,
increases The income of occupational incumbents.
Maurizi (1974), on the basis of multiple regression
analysis, concluded that licensure boards, by delaying
entry into a profession, often prolong a period of high
indomes stemming from increases in the demand for the
services of that occupation.

Issues

Occupational licensure laws and their administration
are drawing increased attention, partly because of the
consumer movement and desires to sten the tide of
price increases. Issues include purposes, proliferation of
unnecessary licensing, the functions and composition of
licensing boatds, testing, assurance of continued
competency, reciprocity, enforcement, equity, access to
occupations, and the impact of licensure on education
and training institutions. These are discussed at length
by Shimberg (1973, 1976). Based on his earlier work at
the Educational Testing Service, a U.S. Department of
Labor (1969) report on the availability and mobility of
nonprofessional manpower highlighted the issue of
inflation. Also at issue is the common practice of
requiring successful completion of an approved
education and training program for certification or
licensure. Such a prerequisite obviously restricts the
speed with which supply adjusts to an expansion in
labor demand.
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Ffnally, the use of occupational licenstire to define the
boundaries of a service for purposes of public subsidy is
an issue of considerable importance. One way to define
"health services" under federal and state health pro-
grams, for example, isin terms of the tasks performed by
persons who are licensed. Several options are available,
one of which 45 to license organiutions (for example .
hospitals, nursing homes) and allow discretion in
personnel policies and practices regarding use of
physician's assistants, nurses, and other allied health
specialists (Carlson, 1970).

Costs and Benefits of Alternatives

The establisgment of boundaries as to what goods
and services are subsidized an issue not only in health
services, but in child care and 'other areas iaises issues
of alternative financing schemes and methods of social
control, including their comparative costs and benefits.
It is too simplistic to evaluate licensure only on the
general grounds of "health ar ni safety" and equity of
access. The physicians malprwti 'e issue is but one
example. One response to this pr blem is to mandate
periodic reexamination of competence or continuing
education, but it is not certain that such provisions
would have the desired effect or even that they would be
as effective, efficient, and fair as alternatives, such as
consumer education, peer review, hospital
accountability, arbitration, or some other scheme (The
Council of State Governments, 1975).

According to Louis Phillips, Director of Continuing
Education at Furman University, various states require
continuing education for 11 professions, ranging from
physicians to real-estate brokers. Optometrists are
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required to take continuing education in 45 states,
nursing-home administrators in 38 (Watkins; 1977, p. 8).
But how should the content of continuing education be
determined? Who should provide it : government
agencies, professional associations, universities, or
community colleges? These questions are important,
because a requirement of additional education both
restricts entry to occupations and, might improve
the performance of those who are trained. Whether the
benefits outweigh the costs cannot be answered
without empirical reseal-4i.

The-- complexity of benefit<ost calculations in the
licensure area can be illustrated by an example. Animal
health technician programs are growing fin popularity
across the country. In 1974, the California legislature
passed a law to license animal health technicians. After
1979, "education in a two-year pimal health technician
program will be the minimal pierequisite for licensure in
Califorrtier'(California Postsecondary Education Com-
mission, April 1976). This.,decision was prompted, in
part, by pressure for a second school of vettririary med-
icine for the state, and by an apparent choice between
more DVMs or greater reliance on technicians:Experts
felt that "the proper use of technicians can reduce the
veterinarian's time spent in routine procedures by as
much as fay percent" (California Postsecondary Edu-
cation Commission, April 1976, p. 27).

It is uncertain whether a cost-benefit study involving
follow-up of technician graduates would show
favorable differential outcomes. However, in a
sophisticated econometric analysis based on compre-
hensive survey data provided by California veterinari-
ans, arysler (1976) found that for each added hour of
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paramedical assistance per DVM hour spent caring for
animals, an additional $10 to $25 was added to the
revenues of each prattice ra sum considerably greater
than the earnings of those wl.Z- presently assist veterin-
arians. This example illustrates why more systemic
analyses-are needed for an understanding of the conse-
quences of licensing policy decisions in all fields,-
including education.

Conclasions

The literature on occupational licensure warrants the
following basic conclusions:

Occupational licensure has both positive and negative
effects. For some occupations, licensure no doubt
serves to protect the health and safety of the public. It
also encourages, especially among young people,
acquisition of specific skills. At the same time, it
restricts mobility, may increase prices, and closes
opportunity to some persons who otherwise would be
suitable candidates for positions.
The basis for occupational licensure policy and the
composition of licensing boards have come under
increasing scrutiny, in part because boards in many
states do not have lay members and because the
bases for decisions are often 'arbitrary and
uninformed.
Mandatory continuing education for relicensure in
several professions is an emerging concept; several
states have already passed laws requiring such
education.
The following gaps in knowledge inhibit more

informed policy in the area of licensure
Little is known about the multiple, systemic impacts
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of licensure decisions. Since occupational licensure is
only one method of social control, careful calculation
of the likely benefits and costs of alternative actions is
called for. Areas that deserve immediate attention
include the licensing of childcare workers, the tee of
licensure as a device to draw boundaries as to what is
"health care" for purposes of tax and expenditure
policy, and the effects of Iliandatory continuing
education for the professions. )
Relatively underexplored are iirays to strengthen the
beneficial social effects df licensuri while minimizing
adverse impacts. In particular,- equitable low-cost
means should be developed fors suitable candidates to
qualify for licenses in nontraditional ways.

'Perso*Nal communication, December 1977.
'Prohibition of competiOe advertising,is one. While pointing out that

on theoretical grounds no reliable prediction is possible as to the effect of
advertising on prices, Benham (1972) found eyeglasses to be priced lower
in states that allowed advertising than instates that did not.
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10.
Recommendations of the Task Force

To Educators

Although it is difficult to think of anyone who is not
an "educator," if one has in mind people who share
knowledge and skills with others, our remirks here are
ctr.,:ted principally to those responsible for schools and
coliezes members of governing boards, college
presidents, schcol superintendents, other
administrators, faculty, teachers, and specialists such as
guidance counselors. We hope that profewional
educators, in the years ahead, will increase their efforts
to enhance the contributions which others make to the
development of human potential.

The Role of Educptois

The richness of the environment outside schools and
colleges, and evidence that extra-school experiences are
often preeminent in influencing what people derive from
schooling, argue for educators to broaden their concept
of their role_, The Task Force recommends: that
educators seek to enhance the joint contribution of
schools and families by working closely with parents on
developing the reasoning and other basic skills of their
children, especially in the preschool and early grades;
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work with community leaders and employers in
development of curricula and quality workreducation
programs; and work with state and other agencies
including the medza to improve career guidance and
related services.

Elementary and Secondary Schools

Compared with the elementar); gades and higher
education, little attention has been paid in recent years
to the purposes and performance uf secondary schools,
the task of which is to foster the development of each
young person's potential. All youths should develor
basic life competencies as citizens, consumers, family
members, and workers at home or in the,labor market.
The extension of adolescence and youth into the late
teens and early twenties and the expected future
demands for recurrent education place a heavy
responsibility on schools to assist young people in
developing basic skills needed for further learning at
later points in their lives. The Task Force recommends:
that local school officials and teachers (V continue to
emphasize basic skills; (2) establish performance goals
whenever possible; (3) provide high-quality optior 5 to
traditional curricula (such as carefully conceived
experiential learning opportunities); (4) avuid
unnecessary compartmentalization of programs and
invidious status distinctions among them; (5) seek
better use of student time; (6) reduce sex stereotypes
and other sources of bias; (7) -,mploy trained guidance
personnel in guidance activities; and (8) keep all
students as close to the "mainstream" as possible.
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Colleges and Universities

Colleges and universities can enhance the relationship
between education and work in a number of ways. As in
the case of elementary and secondary schools,
institutions of higher education not only develop
manpower but are important employers and users of
talent as well. The Task Force retommends: that college
and university officials (1) examine their own actions to
see if they contribute to imbalances between supply and
demand in lab( r markets; (2) where appropriate,
respond to ir dicators of imbalance; (3) work
cooperatively oith secondary schools to delineate
functions, reduce oveKap, and assure program
continuity; (4) seek to assure as much leirning value as
possible from College Work-Study assignments, field
expefiences, and internships; and (5) indicate to
students, especially those firmly committed to the
liberal arts or teaching, how to combine subject matter
interests with the development of marketable skills,

Adult Learning Needs

Demographic and other trends suggest that increasing
numbers ot adults will be returning to school either
full or part time in the years ahead. All educational
institutions with interest and ability to respond should
examine, if they have not done so already, how they
might meet such needs. Professional schools and
research universities, such as U.C. Berkeley, UCLA,
Stanford, and the University of Michigan, should
continue their .ffforts to provide continuing education
for lawyers, engineers, physicians, and others who
desire it. Schools of business administration can provide
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continuing education to middle-level managers.
Community colleges, vocational/technical schools, and
some high schools are in a position to assist women
reentering the labor force, craft workers being groomed
for supervisory positions, and the like. The Task Force
recommends: that school and college officials (1) work
closely with mayors and governors to respond to the
?weds of adults in develnping employment skills; (2)
adjust calendars and adapt programs to adult clientele;
(3) assist employers and professional and employee
associations in solving such problems as obsolescence;
(4) adjust personnel policies to make better use of
practitioners in training roles; and (5) coordinate their
efforts with other education and training institutions to
m inimiz e unnecessary duplication of effort.

System-Wide Matters

Several problem areas call for increased cooperation
and coordination of effort between higher education
and the schools and between state officials and local
education agencies. As discussed in Section 9,
occupational licensure has expanded over the years,
causing a "dosing off" of certain pathways to selected
occupations. The External Degree Program of the
Regents of the University of the State of New York, in
devising a nontraditional alternative via
examinations to degrees in nursing and accounting,
facilitated reform of professional credential
requirements in two areas.

Additional areas of concern call for state/local or
state/ inst itut ion. cooperation One such area is guidance
and counseling, where the extensiveness of the labor
market and economies in the development and



utilization of educational and occtipational information
make collaborative arrangements highly desirable.
Accurate and timely labor market information is
important for school counselors and for school leaders.
State labor departments should be in a position to
provide education ageies with labor market
information in a form Asable for program planning,
establishment of new programs, and for counseling
students. Another area of concern is staff development.
Here, colleges and universities,, teacher training centers,
local districts, and employers can all benefit from joint
action. Another area in which state/local cooperation
would be fruitful involves developin& closer links
between education and the business and _industry
community. State education agencies may assign liaison
persons for the sole purpose of identifying ways to make
the education system more responsive.to the needs of
business and industry. Industry-education coordinators
with experience in both education and the business
world can develop the contacts and relationships that
are needed to identify current and projected employ-
ment requirements. At the same time establishment of
industry-education councils in strategic locations within
a state can bring together industrial and education
officials in an atmosphere of cooperation. The Task

di Force recommends: that schools and colleges work
closely with state offiz (1) to develop comprehensive
career guidance systems serviceable to youths and
adults; (2) to assure that pre-service and in-service
training of administrators, teacher:, and staff specialists
is responsive to the realities Of the labor market and to
the merging new competencies of educators; and (3) to
develop nontraditional alternatives to the acquisition of
credentials in the trades and professions.
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Work-Education Programs

Cooperative education which both develops skills
and tests career interests and other kinds of work-
education programs are an important component of the
general educational system. Some programs, such as
College Work-Study have as their principal goal
financial support reducing the barriers to college at-
tendance or reducing economic, need, while other
programs have learning goals uppermost in mind.

As pointed out in Section 5, work-education
prJgrams differ enormously in purpose, clientele,
quality, and effectiveness. Further, some progams of
this type are offered (or taken) for the wrong reasons
to avoid discipline problems in the classroom, to avoid
unpopular subject matter, to avoid homework, and so
forth. Despite these problems, the Task Force believes
that work and work exPerience for students can be
educative, and therefore recommends: that schools and
colleges (i) death/ define the purrose5 of work-
educat ion program; (2) carefully select (aed
encourage) students to participate who can profit
therefrom ; (3) devote resources necessary to assure hifjh
quality ; and (4) carefully link experiential learning to
work in classrooms and laboratories,

To Employers and Employee Organizations

Employers come in all shapes and sizes. Some
organizations are large and technically sophisticated,
such as IBM, Kodak, and Bell Laboratories. Others are
small and not much affected by technological
developments, at least within their own establishments,
for example specialty retail stores, small trucking firms,
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and home building contractors. The employment needs
of these varied organizations differ, making it difficult

to structure advice applicable to all. Employee

organizations' are just as diverse. And as the
organizations differ, so do the individuals within them
who make the decisions. Chief executive officers,
supervisors, and personnel officers all "employers"

respond differently to this role; and local officers of
unions often have different views from line-anl-staff
officers at city, state, and national levels.

We feel, nevertheless, that major corporations, public
utilities, and units of general government at all levels

have a special responsibility to provide the kind of
leadership which will help develop and properly utikze
the nation's human resources. In the judiptent of the
Task Force, five areas deserve priority attention by
employers and employee organizations.

Responding to Labor Market Realities

As indicated in Egure 10.1, the labor-force will grow
over the next 15 years differently than it did during the
past 15. Women and young adults 25 to 44 years of age
will account for much of the net increase in the labor
force. The number of young people will iremain high
until the early 1980s, then decline somewh4t. However,
within some demographic subgroups, including blacks,
the number will continue upward because of higher
thart;average birth rates. While college attendance rat
of high school graduates have stabilized, an abundanc
of you-ng people with bachefor s degrees in te: --sling and

the liberal arts and others with doctoral-level training
may continue for some years.
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Long-range corporate planning to meet human
resource and production needs is increasingly
important, not only because of changing demographics
but also as a result of technological change, shifts in
world markets, and affirmative action goals. In large
enterprises, including government agencies, upgrading
possibilities, motivation, and the transferability of
knowledge and skill from one job to another are
importanily interrelated.

For all of these reasons, the Task Force recommends:
that employers carefully plan short- and long-term
responses to chahges in the availability of persons
entering or reentering the work force, and give special
attention to restructuring jobs, adding flaribilild where
possible to encourage job sharing, part-time, and
intermittent work, and developing ways to help those
with little work experience become productive on the
job .

Cooperation with Schools and Colleges

Many students, families, and schools are relatively
isolated from changes occurring in employment and in
other areas of adult life. Such isolation I.elps no one.
College faculty, for example, often have difficulty
judging trends in employer hiring policies and practices
and keeping abreast of changes in the content of
occupations. While we would not advise schools to alter
their curricula in response to short-rtm developments,
over time the counsel of employers and former students
can assist schools and colleges. Banks, local utilities,
and other employers often have an interest in
educational institutions beyond the issue of taxes and
good schools for children in their community. Leaders
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in these industries are often eager to work more closely
with educators. Industries hiring substantial numbers of
college graduates as well as professional prganizations
can often be counted on to work collaboratively with
teachers, professors, other specialists, and school
admin;strators. Employers benefit from access to a
better qualified work force. Schools and colleges benefit
from being able, to articulate their curriAila with the
emOoyment needs of individuals and emPloyers.
Students benefit from career exploration, work
experience, and a clear idea of the relevance of
classroom work to their own career development%

We are convinced (1) that employers, schools, and all
who wish to learn _about work have overlapping
interests and (2) that by working together more can be
accomplished than by working apart. Therefore, the
Task Force recommends: that employers, employee
organizations, and educators ^work together in ways .
that are mutually beneficial to learners. Employers
should articulate more clearly the qualities they seek in
the graduates of schools and colleges, and assist schools
and colleges by providing part-time student job
opportunities, faculty-staff development programs (for
instance in the summer), and assistance with student
guidance. 'Educators should work to see that learners
acquire and practice skills of value in employment.

Meeting Employment Needs of Youths

For many youths, finding secure and Productive
employment is a serious problem. Outright
unemployment or absence from school and the work
force is especially serious among minorities, particularly
those who have little education, spotty work records,
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and who live in poverty neighborhoods in large dties.
The magnitude of youth unemployment is apparent;

causes and solutions are somewhat less clear, except
that the size of the youth cohort itself and protracted
recessions in 1970-71 and 1974-76 are imPortantly
implicated. Inadequate socialization not wholly the
responsibility of schools and colleges is also a factor.
We suspect, based on evidence reviewed in Setion 3,
that unrealistically high, occupational and wage
expectations are not an important factor in the
persistent, high differential between youth and adult
unen-Iployment rates. Preferences for part-time and
temporary work, ho.wever, \probably are at least for
youths still in school. 1

Educators can contribute to the employability of
students by improving the performance of schools and
colleges. Employers can do the same by making the
early work experiences of young people as beneficial as
possible. "Youth jobs" can help youths explore
aptit:Kies, abilities, and interests, and learn those habits
of mind and character that are important in nearly all
employment relationships: perseverance and hard
work, care and safety, punctuality, getting along with
others, and so forth. The Task Force recommends: that
employers and employee organizations (1) work closely'
with educators through Community Education-Work
Councils and with employment and training officials to,
assist in developing job opportunities and carefully
designed work-education programs to encourage close
ars between work in school and work outside and (2)
.support efforts to' test the feasibility of federal-state
payment of the nonwage, social security costs of
employing youths in general (see recommendations to
government .policy makers).
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Facilitating Maxinuun Freedom of Individual
Choice

Workers,, employers, and the public have an interest
in .the development-and prOductive utilizadon-of human
talents. Morale problems, job dissatisfaction, reduced
productivity, and other problems can be lessetied by
recurrent opportunities to extend established skills and
learn neXT ones. In earlier times, continuing and
recurrent education, taking time out from education for
work and travel, and devoting instntctional resource to
meet the retirement and service nee& of older
AmericanS were viewed as unaffordable luxuries.
Today; things are different. People are living longer and
staying productive longer. For many\ young people, it
would be wise to postpone a part or. 'their formal
education until later in life given the rapidity of
change in occur. -ional employment posiibilities. Thus,
the Task Force recommends : the employers and
employee organizations reevaluate their policies and
strive to develop greater flexibility in hiring policies,
work schedules, vacation periods, job security rules,
and in. tuition and other fringe benefits, so as to
facilitate continuing and recurrent education of their
einployees.

Education and Training at Work

A recent survey Conducted by The Conference Board
(1;usterman, 1977) documents the substantial amount of
organized instruction provided by companies,
especially those with large numbers of employees. Arms
with 500 or more employees which, in the aggregate,
account fdr about half of total employment in the U.S.

spent $2 billion and reached about 4 million
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employees in 1975. Additional millions of workers no
doubt leam a great deal informal4, on the jab,,through-
practite, observation, ahd inftitmal instruction. The
Task Force recommends: thai employers and employee
associations work tOgither to develop greater lifelong
learning oppartunities at work. Two areas deserve
special attention : (1) the needs of scientists, engineers,
and teachers wkes often suffer because of technological
bsolescence and (2) the need to maintain, =tend, or

redirict the Careers of workers on layoff so that they are
prepared to take on new or old roles in better economic
times.

To Government Policy Makers

Public policy toward education and employment
,4;involves all levels of government. Schooling is

piinciially a state and local responsibility, with local
support critically important in grades K through 12 and
state support predominant in public higher education
(excetit for community colleges in some states).
Employment and manpower policies, on the other
hand, involve overall economic policy where the federal
-governMent is preeminent. In many areas sueh as
educational reform, removing financial barricrs td
postsecondary educatiT, and smoothing the transition
of kyouths from school to work all levels* of
povemment are significantly involved.

Problems of Youths in the I,abor Market

Unemploymenb among out-of-schog.. youths,
Urban poverty areas, is a serious problem,

especially,when the economy is operating at less than.
full`capacity. It will be difficult to reduce the nation's
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unemployment rate to 4.5 or 5.5 percent unless a way is
found to narrow the gap between youth and adult
unemployment rates.2 More jobs will help, and
President Carter's signing of the Youth Employment and
Demonstration Projects Act in August 1977 represents
an important step in this direction. Improvements in the
quality of schooling, in guidance and counseling, and in
job placement and follow-up should also help reduce the
youth unemployment differential. As indicated in
Section 3, evidence is mixed as to the importance of
minimum wage laws and child labor standards for
joblessness among young people.

Regardless of causes of; youth unemployment, its
reduction almost surely depends on several actions.
Most important is the creation of jobs through general
expansion in ,the economy and specifically targeted
public service jobs. We'; recognize that under the
Comprehensive Employment and Training Act (CETA)
and other legislation, it is possible to use federal funds
to offset costs of employing youths whose productivity
is below the minimum wage. We support such use of
federal funds, and urge experimentation with additional
ways of reducing the net cost of hiring youths under age
21. Rather than advocating a youth minimum waged we
would suggest experiments wherein government
revenues are used to pay social security taxes for those
under age 21. Such an approach would maintain the
integrity of the minimum wage, but at the same time
recognize the employment needs of youths whose
productivity is low of uncertain. Because of recent
changes in social security legislation that call for a
significant increase in transfer payments from young
people in the work force to retired adults or their
beneficiaries, we suggest that such experiments involve
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public financing of the employee and employer portions
of social security taxes on work performed by
individuals under age 21.

Beyond actions now under way, the Task Force
recommends: that the federal government undertake a
series of experiments in selected states and localities to
ascertain the effect of subsidizing a portion of the
n(mwage costs associated with employing persons urder
21 years of age.

Manpower Forecasting

Currently, responsibility for forecasts of supply and
demand in markets for highly trained manpower is split
among several federal agencies including the Bureau of
Labor Statistics, the National Science Foundation, and
the National Center for Education Statistics. These
agencies should be encouraged and given the resources
to do a better job. One means of improvement would be
to concentrate on occupations where forecasts have
validity and marL;ins of error are relatively small (such
as public school teaching). Another is to eschew
straight-line extrapolation of past trends. A third is to
build adjustments into forecasting models.

An absence of timely and reliable forecasts of trends
in the labor market especially in occupations calling
for lengthy, expensive training is costly to society
and to individuals. Better forecasting models would
reduce such costs. In addition, better forecasts would
inform policy decisions by permitting an examination of
the human resource implications of government budget
options. Therefore, the Task Force recommends: that
the federal government develop models to forecast
manpower supply and demand, including probable
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adjustments to imbalances, and that special attention be
given to occupations calling for costly and lengthy
training.

Support for Information, Research,
Innovation and Reform

The federal government has a special role in research,
which is costly and affects people in many diverse parts
of the nation. Dissemination of the information
resulting from research should be an important by-
product of federal support, but all too often the
appropriate channels of communication have not been
fully utilized. In response to the need for improved
communication, the Education Amendments of 1976
called for the creation of an inter-agency National
Occupational Information Coordinating Committee and
for better program statistics on vocational education
and employment and training programs. Government
agencies at all levels should follow the example of this
effort, and attempt to see that information on
employment, education, and service opportunities is
available to everyone seeking it.

nere is much that governments can do to facilitate
the work of educators, guidance personnel, and others
who are concerned with education, work, and service.
Assisting schools and cplleges to make programs
accessible is one way. Providing support for staff
development is another. The Task Force recommends:
that the federal government continue to support (1) the
establishmen' of Educatioral Opportunity and
Edacatiuriul ;nformarion Centers, (2) career education
reforms, (3) strengthening of guidance and counseling,
(4) aeveloprnont of occupational information systems
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for sttztes and regions, (5) reforms to enable educational
institutions to be more responsive to adults, and (6)
experiments in lifelong learning.

Review of Federal Programs

We have reviewed experience with employment and
training programs sponsored by the Department of
Labor, and in Appendix C we describe the magnitude of
present federal efforts in areas related to education,
work, and service. The 1970s witnessed a substantial
increase in the relative importance of income transfers
from the federal treasury to individuals and to state and
local units of government. In part, this reflects decisions
to decentralize, wherever possible, the administration
of programs to units of state and local government. The
shift toward transfers also refkcts growth in social
security, unemployment compensation, and othe:
payments to individuals including, of course,
substantial amounts of student financial aid.

Without questioning the wisdom of recent
developments, but recognizing the important
interrelationships involving levels of government and
types of spending, the Task Force recommends: that a
thorough-going review be conducted as to the real and
fiscal effects of the existing array of federal programs
related to education and employment.

State Policy Toward Education
and Employment

States can assist in a reduction in overall unem-
ployment while enhancing productivity, by pro-
viding start-up training to businesses expanding or
relocating in a stale. The states have a very important
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role play in the development of career information
systems, since employment and education agencies have
both interest and expertise in this area. Another
important policy arena for states involves delineation of
functions for example, the role of irstitutions
providing various developmental or basic skills training
for adults. State policies can also make a difference in
efficient use of community resources by encouraging
joint use of expensive facilities for example high
school students and adults learning together at
community colleges or vocational/technical schools.
States also have a role in encouraging program
articulation between levels of the :::chool system and in
helping schools and colleges to expand or improve their
services. And since higher education produces much of
the manpower eventually employed in elementary and
secondary schools, some degree of coordination in this
area is an important function of state government.
Finally, because state action (or inaction) facilitates or
impedes action at the local level, regulations, program
standards, and funding practices should obviously
encourage good educational practice at the local level,
or be neutral. The Task Force recommends: that state
officials carefully review policies and programs related to
education and employment and, where indicated, make
adjustments to improve the coordination, effect ;veness,
and efficiency of state activities.

Occupational Licensure

Much of what we have Lamed about occupational
licensure is summarized in Section 9. The numberof
occupations licensed in one or more states has increased
dramatically since World War II, with both good and
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bad restilts. Reciprocity from state to state is a
problem; different state requirements interfere with
interstate mobility. Many occupations are licensed
when alternative means of social control are more
appropriate or efficient. Federal and state policies on
health care and child care have become intertwined
with occupational licensure issues. Although members
of a trade or profession often stand to benefit by
restficting the number of persons who can enter their
occupation, there are times when the benefits of
licensure probably eceed the costs. The capacity of
governments to distinguish such instances from others,
however, is not well developed. To improve the
licensure process, the Task Force recommends that
state officials reform their occupational 1k ensure

procedures by adding laypeople to iicensure boards,
conducting their business in public, having un
independent agency examine the likely impact of actions
contemplated, and developing alternative, non-

traditional routes to credentials.

To Students, Parents, and the General Public

Our findings regarding guidance and counseling,
curricular options in the secondary schools, the market
fo- college-educated manpower, and lifelong learning
should be of interest to young people, to their parents,
to adults- contemplating a i-eturn to schooling or a
training program, and to parent-teacher associations,
women's groups, and other organizations which have a
special intefest in the educational ,5ystem. We address
our recommendations to these latter groups and to the
counseling profession in hopes that this report will be of
use to them in helping individuals make more informed
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and thoughtful choices.

Careet Guidance and Choice

The education options open to young people and
adults are increasing, allowing individuals to choose
schools, programs, fields of study, whether to lttend
college, w,hether to return to school, and so forth. In
fact, external conditions. such as economic activity and
technological developments, often force change, and
individuals need to be able to make well-informed
choices in response to the need for change. Guidan'te
systems are being designed for maximum self-direction,
but there remains an orientation in many guidance
services towa:d averages, norms, and past trends. For
this reason alone, individuals and families need practice
in making decisions for themselves. The Task Force
recommends: that young people be given assistance in
exploring interests and aptitudes, in clarifying values, in
learning how to use community resources, and in
developing habits lnducive to finding and progressing
in congenial work.

Choice of Curriculum and
Extracurricular Activities

In junior and senior high schools, students, with the
help of their parents, must make a number of important
choices of what courses to take and what
extracurricular activaies to pursue. Unfortunately,
what is most satisfying at the moment may not be most
useful later for employment or other needs. Therefore, a
broad base of general skills is always helpful and
sometimes essential in guiding a young person
toward realistic education and employment goals. The
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abilities to think, to express oneself in writing, and tos"
perform mathematical operations are fundamentally
important because they are needed in nearly all

dimeL4ons of life and because they serve to keep later
options open. Experiences in. school, government,
dubs, and volunteer work can develop social
awareness, leadership, and job skills. Acquisition of
manual, office, or other skills can add to employability
and test career interests and aptitudes. Sports for
girls as well as boys can develop strength, agility,
and confidence. The Task Force recommends: that
parent-teacher organizations and community groups
sponsor study groups and workshops to assist students
and parents (1) to see what can be learned through
various elements of the school curriculum and through
various extracurricular activities; (2) to clarify goals
and values; anci,(3) to design plans that take ac-
^ount of each yoUngstig:s apr:tudes, interests, and
circumstances.

Whether to Attend College

College is only one of several channels into adult life
and work. Others include training in the military
service, full-time employment, apprenticeship, or
attending a company school, technical institute, or
business college. In addition, it is increasingly possible
to work, travel, or engage in public service and return
to school at a later time. Many young people need a
period away from school, especially if their career plans
and lifestyle needs are unclear.

There are many reasons why people attend college or
some other type of postsecondary institutiton, only one
of which is job or career. Nevertheless, career objectives



are important. The purely economic returns of a college
education have fallen since the 1960s, although they
remain high on the average. This does not guarantee
that a college-educated individual is better off,3 but as
we discussed in Section 2, there is reason to believe that
the market for new college graduates could very well
improve considerably from the early 1980s to the mid-
1990s, since the number of new high school graduates is
expected to decrease from 1978 on. There will simply be
fewer young people seeking the kinds ot jobs for which
youth can qualify. This means, of course, that the
events of the recent past should not unduly influence the
advice given to young people who will become 18 in the
1980s. The Task Force recommends: that parents,
guidance personnel, community groups, and ,,,ozPig
people (1) Pay close attcntion to unfolding
developments in the labor market that affect youths;
(2) use the resources of schools, libraries, and
careeer guidance centers to keep abreast of education
and employment options; and (3) consider the many
reasons why one may wish to pursue one or more of the
many channels to adulthood.

College Field of Study

Sharp changes in career opportunities can occur over
the space of a few years in many fields calling for
specialized, long-duration training. As Freeman (1976)
points out, supply-demand imbalances often oscillate
with large numbers of students shifting from one field of
study to another as supply exceeds demand or vice
versa. Because of constantly changing conditions in the
job market for new college graduates, it is important for
college and university personnel and for college students
to be as sensitive as possible to student needs and the
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needs of the labor market. The Task Force
recommends: that the serVices of career planning and
placement offices be made available to college students,
and that students purcue opportunities to gain work
experience, and to explore ap,titudes and interests, and if
attracted to the liberal arts and to teaching, be eepecially
aware of the job market, and if opportunities ,are'-limited
or if one's commitment is not strong, to examine other
opportunities that combine personal interests with labor
market realities.

Adult Learning Needs

As indicated in Section 7, over the next decade or
two, many adults will be moving into new jobs or new
career areas, and others will be returning to the work
force after an extensive absence while raising children.

In Section 6, several efforts by educators and
government leaders to provide educational and career
information to adults were mentioned. Support systems
already exist to assist Some adults who seek training,
retraining and assistance in finding suitable
employment. Programs under the Comprehensive

--Employment and Training Act of 1973 serve
unemployed and economically disadvantaged adults.
Rehabilitation programs are available to veterans and
others who neid assis:ance because of disabilities.. 'Many
employers provide learning opportunities to at least
some employees through special classes and tuition
assistance. HoWever, relatively few people take
advantage of such aid.

The Task Force recommends: (1) that adults
returning to work following an absence from the labor
force assess their aptitudes and interests in terms of
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labor market realities and assist local government
agencies,, such as the public library, the schools,.and
community groups, to develop community-oriented
counseling and guidance resources. for adults; and- (2)
that adults now at work take advantage .of learhing
opportunities offered at work and in their communities.

To the Research Community

Policy-oriented inquiry, while nor the only purpose
of research or necesSarily the most important, has
several distinctive requirements if it is to be done we.l. It
should be sensitive to issues, timely, and both
comprehensive in its implications and disaggregative in
its understanding. Summarized below are the most
important gaps in knowledge which, if closed, would
contribute significantly to public policy and private
decision making. Several common themes emerging
from these gaps in knowledge are discusL i, along with
recommended steps to improve the relationship between
research and the formulation of policy.

Knowledge Gaps

Within the domain of labor market trends and
adjustments, the Task Force believes that answers to the
following questions are especially important :

1, What education and employment problems are
likely to emerge in the 1980s and 1990s in response to
demographic trends, energy problems, and other social
and technological developments?

2. What adjustments take place in resporise to supply-
demand imbalances in labor markets for college-
trained people? High priority should be given to
understanding adjustments in markets which employ
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large numbers of graduates or call for specialized
advanced training. Better understanding is also needed
of employer responses: especially job restructuring,
subStitution of persons with one level or type of
education...for another, and preferences between older,
more experienced Worker6,,and those newly prepared in
the same lin of work. Such knowledge will assist in the
development of more reliable laboF marke; models,
whiqi should allow fon wage and price effects, skill
substitutability, employer resPonses, and changes in
occu-gational mobility, turRover, and schooling policy.

3, What becomes of recent college graduates who are
unable to obtain work in 'professional, managetial, oi
technical sales areaS? How.' are employers responding
(for instance, with ,job restructuring)? Do graduates
dontiriue -to plirsue careers requiring a college
education?, Which ones are successful, and why? .-

4. What factors influence supply-demand imbalances
'in the labor market? How do educational institutions,
u/vernment policies and programs, and employer
practices affect supply-demand imbalances?

5. Are students responding to market conditions in
their choice of field of study and whether to attend
graduate school? Ace there qualitative changes in the
academic units of colleges and universities that reflect
student response to the labor market?

6.- What kinds of students are most adaptable to
changing labor market conditions, and what are the
pecuniary and nonpecuniary factors that influence
choice of fields of study and occupation?

To promote informed decision making for policy
makers and for students and their families, the Task
Force believes that the following questions deserve
attention:

2031
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1. What aspects of the school experience enable
people to adapt quickly, to maintain better health, to be
more effective parents, and to engage in quarter vol-
unteer, cooperative behavior?

2. What are the implications, if any, of declining test
scores for working life?

3. How and to what extent does schooling, in
conjunction with home and neighborhood, influence the
amount of education people eventually obtain?

4. How do extracurricular activities affect students
who pursue them? Is the amount of time spent in these
activities as important as the quality of the time spent?
How do parerlts and other family members influence
what a child learns?

In the yeats ahead, policrdeliberations, especially at
the federal level, will almost certainly involve
comparisons of the effectiveness (and net cost) of the
options open "to young people once they, leave high
school, This necessarily calls for a better understanding
of the implications of intc:Tuptions in schooling, public
scroice jobs. vocational and manpower training,
student aid programs, and occupational !icensure.

1. Which elements of the high school curriculum are
most useful to young people, especially those who do
not plan to attend college? In particular, what
knowledge and skills add to values not measured in the
marketplace (for example, do-it-yourself activity)? How
do newer elements of curricula, such as unpaid work
experience and Outward Bound type activities, affect
students?

2. Do early work experiences influence goals,
aspirations, and subsequent educational attainment?
Are the effects more salient for girls than for boys, for
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lower-class than middle-class youngstersr
3. Haw does the "social ecology" of the school

influence the nature and purposes of work-education
programs at the secondary level75

4. What are the implications of work-education at the
postsecondary level for lost earnings, length of
schooling, and economic returns?

,5. What combinations and sequences of schooling,
further training, and jobs are useful and beneficial?
What factors influence access to preferred channels?

6. What are the individual and social consequences of
skill development, both on and off the job, in terms of
productivity and sharing of knowledge and skill at the
workplace?

7. Under what conditions is occupational licensure
beneficial? How does it affect incentives for additional
education and training? Can means be developed to
permit persons to obtain credentials in nontraditional
ways?

In order to assist people to make more informed
choices and to respond to their own needs, the Task
Force believes that the following questions need
answers:

1. Where are the important "choice points' in the
human life cycle, and what channels of guidance are
most effective at these points?

2. What information and advice is most helpful to
college students in the liberal arts and to graduate
students, whose options in the past were largely
restricted to college teaching?

3. Are guidance activities responsive to the common
and distinctive needs of minorities, women, reentrants
to the work force, gifted youngsters, and persons with
physical or mental impairments? Do guidance
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counselors dampen high aspirations if standardized test
scores are low? Is appropriate consideration given to
experience, motivation, and individual talents?

4. How effective are modern career guidance systems
in terms of acquisition of basic skills and long-term
outcomes?

5. Would support and expansion of f -standing,
community-based career guidance services elp satisfy
the career development needs of both youths and
adults;

The Task Fprce believes that the nation's policy on
lifelong learning will continue to evolve in the years
ahead. We therefore urge research and c:xperimentation
address?d to the following questions:

1. What personal and institutional motivations and
available programs and financial arrangements
influence adults to pursuP additional education and
training of various types?

2. What individual and social benefits are derived
from various types of adult learning? Here we urge
experimeiitation with parent education, and programs
for the elderly and youths with uncertain goals.

3. What can be done to prevent or retard
obsolescence among people employed in highly
technical fields who have been out of school for-several
years and to ensure maximum utilization of their
potential?

4. How can colleges, universities, and other
employers use the talents of young people who are
unable to secure jobs as teachers?

The Consequences of Learning

Although much is known about the impact of formal
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schooling on some dimensions of life most notably
personal economic well-being less well understood,
but potentially very important in the years" ahead, are

-effects on the quality of life and on useful non-market-
oriented activities. The mechanisms through which
early influences are felt later in life post-school
training, self-study, income are not altogether clear,
nor do we understand why different persons are affected
in different ways. The task force recommends: that
scholars and research organizations study (1) the
multiple effects of schooling and work ; (2) the influence
-if particular sequences of school and nonschool
experiences ; and (3) the durability of outcomes.

Learning Outside School

The amount of schooling one receives, extent of work
experience, and on-the-job training typically influence
how well a person does at work, as measured by status
and earnings. Little is known, however, about the direct
and indirect effects on career success of family life, peer in-
fluences, television and after-school activities.
Given the very imperfect understanding that now exists
concerning the way in which these environmental
factors influence the development of attributes
important in employment, the Task Force recommends :
that scholars devote special attention (1) to the influence
of qualitative dimensions of work and schooling, (2) to
the separate ancl (joint) effects of forces outside school
and the woikplace, such as family, peers, and leisure-
time activities, and (3) to the influence of employer
policies and practices regarding training, work
assignments, and promotions.
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Methods and Processes

Research to date has not been as helpful to decision
makers as it might have been. One problem is that
researchers have understandably displayed greater
interest in generalizations about groups of people than
the behavior of individuals; and while an
understanding of aggregates depends on knowledge of
typical behavior, no individual is precisely average, and
the value of programs and projects depends on carefully
distinguishing impacts on subsets of the population. A
second problem is the lack of sufficient longitudinal
research, particularly on the early labor market
experiences of youths. A third problem concerns
theoretical constructs and measurements and a lack
of clarity about precisely what is being measured
in some studies. A fourth problem is the frequent
absence of multidisciplinary perspectives. Career
development theories and career guidance sys-
tems, in particular, call for contributions from
several disciplines, but only rarely has such
collaboration taken place. A final problem is that very
little policy-directed research has, in fact, been relevant
to contemporary policy issues. Although it is not wise
to tie all research to policy, there are ways to assist
policy researchers and implementers to work together
more effectively.

In light of these findings, the Task Force
recommends: that researchers and sponsors of research
put gretater emphasis on (1) understanding individual
differences in the effects of programs and experiences;
(2) longitudinal research on the influence of
psychological variables and the long-term consequences
of earlier experience; (3) the contributions of several
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disciplines to policy-related research ; and (4) exchange
programs whereby ,-esearchers _boome familiar with
policy formulation and policy makers articulate their
information needs tO the research community.

'In addition to trade unions, this includes professional and other
org4nizations which represent employment and related interests of their
members.

'See Gordon (1977) and Okun (1977) for a review of target rates, given
present-day policies and the demographic structure of the work force.

/To illustrate, in 1972 adult white males with exactly 12 years of
schooling report:xi median money income of $10,182. The figure for white
males with 16 or more years was $14,385 (Thurov 1975, p. 68). Yet, 28
percent of the college graduates earned less than $10,182; and 21 percent
of the high school group earned more than $14,385.

41-fill (1977) suggests that occupational information has a particularly
positive effect. via highest year of school completed, on the labor market
success of young black men. The need for increased options forgirls, who
have fewer role models in nontraditional occupations, also points to the
importance of this question.

'Student employment need not (but easily can) be at the expense of work
on basic skills. Work in ''youth jobs" is not a panacea, and several studies
suggest that existing incentives lead many disadvantaged students to
leave school. Barton (1976) failed to show that work-education reduced
juvenile deliquency. Little is known about stigma, and the way in

which students and educators view many work-study programs.
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'-Appendix A
Priority Ratings of Suggested
Research, Experiments, and Policy

mendations

Independently, and without knowledge of how otherc
were "voting," each Task Force member was asked to
identify five research items, experiments, and policy
recominendations as "most important." It was not
always easy to distinguish between a research item and
an experiment. In general, an inquiry was classified as
an experiment if it called for an experimental design,
required the development or testing of novel activities,
or implied legal modifications in order to ascertain con-
sequences. An item was listed un,cler research if it called
for study and comparison but no new actions, legal
changes, or other interventions in individual or social
life. Suggestions to parents, students, and other
potential learners were not included in the priority
rankings for two reasons: (1) suggestions to individuals
are often quite global and (2) families and learners vary
so much that advice to one may not be appropriate to
another.

The results of the priority rating are presented in
Table A.1. Members of the Task Force substantially
agree that there is a need :

To improve the collective understanding of education
and employment problems likely to emerge in the
1980s and 1990s.
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To know which elements of the high school
curriculum are most useful to young people,
especially those not planning to attend college.
To undertake experimental and other development
work in manpower forecasting, lifelong learning and
its financing, career development of college students
in the liberal arts, and employer initiatives in improv-
ing the links between education and employment.
For educators to promote the joint contribution of
schools, families, employers, and community groups
in the education and socialization of youths.
For educators to improve the performance of schools
by continued emphasis on basic skills, establishment
of performance objectives, provision of high-quality
options to the tradftional clirriculum, avoidance of
invidious distinctions between various programs,
better use of student time, and by keeping all students
as close to the "mainstream" as possible.
For the federal government to continue its support of
career education reforms, outreach, career guidance
and occupational information systems, reforms to
enable educational institutions to be more responsive
to adults, and experiments in lifelong learning.
As may be seen in Table A.1, somewhat lesser agree-

ment is evident on several other recommendations.
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"Table A.1
Priority Ratings of Suggestions

Item

RESEARCH

Labor market adjustments to
supply-demand imbalances. What
adjustments take place in reseonse
to supply-demand imbalances in
labor mark s, especially in mar-
kets for college-trained manpower
that involve large numbers of grad-
uates or call for specialized, ad-
vance4 training? In particular, a
be._cer understanding is needed of
einployer responses especially
job restructuring, the substituta-
bility of persons with different
levels and types of education, and
between older, more experienced
workers and those newly prepared
in the same line of work.

R2. Student adaptabllity and choice.
What kinds of students are most
adaptable and what are the peami-
ary and nonpecuniary fact OM
which condition choice of field of
study and decisions to enter art oc-
cupation?

R3. F.ducation and employment prob-
lems to the year 2000.. What
education and employment prob-
lems are likely to emerge in the
1980s and 19906 in response to
demographic trends, energy prob-
lems, and social and technological
developments?
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Table A.1
Priority Ratings of Suggestions

Item

R4. Underemployed college graduates:
permanent 7 For whom ?If not, why
not? What is happening to recent
college graduates who were unable
to obtain work in professional,
managerial, or technical sales
areas? How are employers re-
sponding (for instance, with job
restructwing)7 Do graduates try to
get back on tve track? Which ones
are successfu; and why?

R5. Field of study adjustments to job
market for college graduates. How
are colleges and universities re-
sponcling to student choice of field
of study, and whether to attend
graduate school? Which students
an responding to market condi-
tions? What qualitative changes are
taking olace within departments
and oto.. academic units and in the
kinds of students attracted to
various fields of study?

Rb. Causes of supply-demand im-
balances. What factors influence
supply-demand imbalances in labor
markets? How do educational in-
stitutions, government policies and
programs, and employer practices
contribute to supply-demand im-
balances?

R7. Systemic cost-benefit consequences
of occupational licenswre. Under
what conditions is occupational Ii-
censure beneficial? How does it
affect incentives for additional edu-
cation and training? What systemic
conseqvences stem from decisions
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Table A.1
Priority Ratings of Suggestions

Item

on licensing of childcare workers.
using occigpational licensure to
define the boundaries of govern-
ment-subsidized health care, and
mandatory continuing education
for selected professions?

RS. Mechcatisms of effects of schooling.
What is it about the school experi-
enct which enables people with
more of it to adapt more quickly, to
maintain better health, to be more
effective parents, and which calls
forth greater volunteer, coopera-
tive behavior? How much of the
overall relationship is associated
with the kind of work people do
and the income opportunities better
jobs make possible?

R9. Test score decline: Reasons?
Problem? What are the implica-
tions. if any, of declining test scores
for working life?

Rio. Effects of differings time budgets of
students. What difference does it
make for students to spend their
school and other time engaged in
various activities? How do parents
and other family members influ-
ence what a child learns?. Is 'he
amount of time spent in various
activities as important as the
quality of the time spent?

R11. High school et': triculum effects.
Which elements of the high school
curriculum are most useful to
young people, especially those who
do not plan to attend college? In
particular, what knowledge and
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Table A.1
Priority Ratings of Suggestions

Item

skills add to values not measured in
the marketplace (such as do-it-
yourself activity)? How do nevier
elements of curricula, such as tm-
paid work experiences and Out-
ward Bound type activities affect
students?

R12. Link3 between work egierience, as-
pirations, and educational attain-
ment. Do early work experiences
influence goals and ,aspirations,
and do such effects influence sub-
sequent educational attainment?
Are the effects more salient for girls
than boys, for lower-class than
middle-class youngsters?

R13. Ecological influence on work-
education programs. How does the
"social ecology" of the school in-
fluence the nature and purposes of
work-education programs at the
secondary level?

R14. Collective bargaining influence on
schools and colleges. What are the
implications of tEacher unions and
collective bargaining in schools and
colleges for the quality of educa-
tion, teacher performance, and in-
nnvat ions in education?

R15. Effects of schooling on educational
attainment. To what Went does
schooling influence the amount of
education people eventually ob-
tain? How does the school experi-
ence, in conjunction with home and
neighborhood, influence educa-
tional attainments?

R16. Postsecondary work education pro-
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Tabie A.1
Priority Ratings of Suggestions

Item

grams: Effects? Who benefits
most? What are the implications of
work-education at the post-secon-
dary level for foregone earnings,
length of schooling, and economic
returns? Are work-education pro-
grams especially beneficial to
women and minority men?

R17. Alternatiov channels to adulthood:
Effects? Access? What are the im-
plications of alternative channels to
adulthood and work? What com-
binations and sequences of school-
ing, further training, and jobs are
useful and beneficial? Which are
not? What factorA influence access
to preferred chanras?

R1S. Implications of yoidh unemploy-
ment. What are the individual and
social implications of unemploy-
ment and joblessness among
various categories of youth (high
school students; out-of-school 14-
to 18-year-olds)?

R19. Union, employer, and legal influ-
ences on youth unemployment. To
what extent do child 'labor laws,
collective bargaining agreements,
and employer hiring preferences
and practices influence the volume
and nature of youth unemploy-
ment?

R20. Life cycle "choice points" and guid-
ance channels. Where are the im-
portant "choice points- in the
human life cycle, and what chan-
nels can be most effectively used for
guidance purposes?
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Table A.I it5

Priority Ratings of Suggestion*

Item

R21. Effects of rr!odern career guidance.
How efiective are the many com-
ponents of modem career guidance
systems, especially in terms af
longer-term outcoirms (such as edu-
cational attainment, career satis-
faction) and acquisition of basic
skills?

R22. Financial and other motivators of
adult learning. What personal and
institutional motivational forces in-
fluence (or fail to influence) de-
cisions of adults to pursue addition-
al education and training of various
types? How would participation be
influenced by various program
configurations and financial
arrangements?

R23. Cost4enefit analysis to rehabilitate
severely disadvantaged persons.
What are the costs and benefits (in-
dividual and social) associated with
necessarily costly efforts to rehabil-
itate severely cEsadvantaged youths
and adults (ex-offenders, drug
addicts)?

R24. Comparative effectiveness of class-
room grid on-the-fob training.
What are the individual and social
consequences of skill development
off the job, in terms af productiv-
iiy, sharing ai knowledge and skills
at the workplace, and comparabve
efficiency vis-a-vis acquisition on
t he job?

R25. Psychological influences on ef-
fectiveness of employment and
training prograrrii. In what way do
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psychological factors (such as
achievement motivation, inner-
directedness) influence' the effec-
tiveness of federally sponsored
employment and training pro-
gams?

EXPERIMENTS

l. Reliable, policy iLseful manpower
forecasting rn6dels. Development
of more reliable forecasting models
of manpower supply and demand
for *elected, high-level occupations
(such as teachers) where forecasting
is credible and usehil, with a view
to (1) identification of likely im-
balances and probable adjustments
to them and (2) assessment of the
human resource implicatims of
government policies.

E. Model career debelOpment pro-
grams for college siudents in
liberal arts. Development of
model programs in colleges and
universities to assist liberal arts and
graduate students who have un-
certain career goals, or who are
likely to find it difficult to enter
preferrtd lines of work, such as col-
lege teaching. initiatives in this area
might include counseling, career
exploration, labor-market-oriented
co,irse work, internships, job de-
velopment and plaannent.

E.3. initiative in lifelong learning to as-
certain individual and social bene-
fits. Benefits derived from such
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Item

E4.

activities as (1) parent education,
(2) preparing olde Americans for
second careers in community ser-

',vice (for instance Foster Grandpar-
ents), and (3) offering options to
yout hs with uncertain goals.

Model educational programs to
meet employment-related needs of
adults. Development of model pro-
grams for schools and colleges to
respond to the skill development,
employment needs of adults (such
as reentry women; Workers on lay-
off; out-of-school youths). Such
efforts should include adaptation of
calendar schedules and modifica-
tions in other practices to make op-
portunities more accessible and
useful.

ES. Erperiments in financing lifelong
learning activities. Experiments in
financing lifelong learning, to
determine incentive and other
impacts, benefits, and costs. Such
experiments might indude tax
credits for learners and employer,
GI-bill-type credits for community
service, subsidies for tuition aid,
inctives for negotiated educa .
tional benefits. and subsidies for
training in the workplace.

E6. Model programs of hionan
resource mariagement. Develop-
ment of model programs in human
resource management, with special
attention to scientists, engineers,
teachers, and midae-Ievel manag-
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ikeni

ers, but including others. Such
programs might include sabbati-
cals, career mobility plans,
preparation rvc mid-career change,
eai ly retirement for second careers,
and constructive use of time on lay-
off.

E7. Employer-industry innovations in
employment and training. Employ-
er-i.idustry initiatives in job shar-
ing, modification of work
schedules, job redesign, buddy sys-
tems for the hard-io-employ, and
mechanisms to encourage acquisi-
tion of skills on as well as off the
job. Such efforts might include co-
operative scheduling with schools
and colleges to permit alternation
of work and study within the work
week.

ES. Higher education initiatives to re-
vitalize faculties and utilize young
professionals. Initiatives by col-
leges and tic:i..ersities to revitalize
faculties by reducing the rigidity of
tenure and opening opportunities
for young pi ofessiorals to use their
talents in such areas as teaching,
post-doctoral research, working
with schools and community col-
lege% to improve reading.

EQ. Alternative credentialing pro-
cedures. Development oi
procedures to acquire credentials
(degrees, occupational licenses) in
unconventior.al ways (such as
lictrisure through open examina-
tions), building on the experience of
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Item

the New York Regents' External
Degree Program and other initia-
tives over the past decade.

ElO. Federal-state payment of selected
notrwage costs of employing
youths. Without jeopardizing the
job security of adults, experiments
to determine the impact of federal-
state payment of selected nonwage
costs of employing out-of-school
youths with little or no work
experience.

Eli. Collaborative work experience and
career development efforts. Initia-
tives involving students, parents,
employers, schools, and communi-
ty agencies to assist youths in learn-
ing about work and its
expectations, tc explore career op-
portunities, and to acquire skills,
contacts, and useful work experi-
ence. Such efforts might include im-
proved guidaace activities, staff
development, internship oppor-
tunities, and careful integration of
learning on the job, at school, and
at home.

EU Improvements in employment and
training programs for economically
disadvantaged youths. Improve-
ments in federal employment and
traimng programs for youlh:, with
emphasis on jobs with potential for
learning and upward mobility, les-
sening stigma surrounding some
programs for "'disadvantaged" per-
sons, and greater cooperation with
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Item

community colleges and other
training resources, including Com-
munity Education-Work Councils.

EU. Carwr guidance: improwd rrrac-
ices and responsiveness to diverse
needs. Development of improved
career guidance practices respon-
sive to the common and distinctive
needs of ethnic minorities, women,
gifted students, persons with phy-
sical or mental disabilities, reen-
trants to the work force, mid-career
changers, and persons nearing re-
tirement. Improved practices
should include role models, reality
testing, joint programs with em-
ployers, and greater knowledge by
guidance counselors of the skills
needed for success in various jobs.

E14. Model career ioddance strategies
including community guidance
centers. Development of model
career guidance strategies, in-
volving more effective and efficient
use of guidance resources (coun-
selors, teachers, computers, career
centers, libraries, community
volunteers). Such efforts might
include expansion of free-standing
community guidance centers and
state-assisted systems for providing
timely information on
occupational and educational
opportunities.

E15. Selected improvements in federally
supported employment and train-
ing programs. Initiatives in feder-
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ally supported employment and
training programs, involving closer
ties with the nation's
unemployment insurance system,
upgraiing of workers in expanding
sectors to increase productivity and
create vacancies for employed
persons, and innovative combina-
hons (and wquences) of work ex-
perience, training, and job search.

POLICY

The Task Force recommends:

Employer responsiveness to labor
supply : that employers caretully
plan short- and long-term
responses to changes in the avail-
ability of persons entering or re-
entering the work force, and give
special attention to restructuring
jobs, adding flexibility pos-
sible to encourage job sharing,
part-time, and intermittent work,
and developing ways to help those
with little work experience become
productive on the job.

P2. Employer-union-school collabora-
tion: that employers and employee
organizations work with educators
in ways that are mutually
beneficial and of assistance to
learners. Employers should artic-
ulate more clearly the qualities they
seek in the graduates of schools
and colleges, assist schools and col-
leges in several ways, inrluding
part-time student job opportuni-
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Item

ties, faculty-staff development pro-
grams (for instance in the summer),
and assistance with the guidance
function. Educators should work to
see that learnem acquire and prac-
tice skills of significant value in em-
ployment. Both educators and em-
ployers 5hould strive to collaborate
closely, each performing those
needed functions which they 20.2 in
the best position to perform.

P3. Employer-union collaboration with
community education-work coun-
cils and manpower officials: that
employers and employee organiza-
tion% work closely with Conunun-
ity Education-Work Councils and
with local employment and train-
ing officials to assist in developing
job opportunities and carefully
desigted work-education progams
to encourage close ties between
work in school and worl. outside.

P4. Employer-union policies to facili-
tate recurrent education: that em-
ployers and employee organiza-
tions reevaluate their policies and
strive to develop greater flexibility
in hiring policies, work schedules,
vacation periods, job security
rules, and in tuition and other
fringe benefits, so as to facilitate
continuing and recurrent education
of employees.

PS. Educational leadership to strength-
en the contribution of agencies ex-
ternal to the school: that educators
seek to enhance the joint contribu-
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It em

tion of schoolit and families by
working closely with parents on
developing the reasoning and other
basic skills of their children, es-
pecially in the preschool and early
grades; work with community
leaders and employers in develop-
ment of curricula and quality
work-education programs; and
work with state and other agencies

indudiag.the media to im-
prove career guidance and related
services.

P6. Educators take steps to improve
schooling: that local school
officials and teachers (1) continue
to emphasize basic skills; (2) estab-
lish performance goals whenever
possible; (3) provide high-quality
options to traditional curricula
(such as carefully conceived experi-
ential learning opportunities); (4)
avoid unnecessary compartmental-
ization of programs and invidious
status distinctions among them ; (5)
seek better use of student time; (6)
reduce the inhibiting effects of sex
stereotypes and other sources of
bias; (7) employ trained guidance
personnel in guidance activities;
and (8) keep all students as close to
the "triainstream" as possible.

P7. College officials improve linkages
heaven higher education and em-
ployment: that college and uni-
versity officials (1) examine their
own actions to see if they contri-
bute to imbalances between supply

214

225



Table A .1
Priority Ratings o t Suggestions

Item

and demand in labor markets; (2)
where appropriate, respond to
indicators of imbalance; (3) work
coo per at ively wi th secondary
schools to delineate functions,
reduce overlap, and assure
program continuity; (4) seek to
assure as much learning value as

-possible from College Work-Study
assignments, field experiences, and
internships; and (5) indicate to
students, especially in the liberal
arts and teaching, how to combine
subject matter interests with the
development of marketable skills.

P8. Educators collaborate with others
to meet efficiently the employment
t raining needs of adults: that
school and college officials (I)
work closely with mayors and gov-
ernors to see how they can best re-
spond to the needs of adults in
developing employment skills; (2)
adjust calendars and adapt
programs to adult clientele; (3)
reach out to employers, profession-
al and other worker associations to
help P!,em solve obsolescence and
oth.er problems; (4) adjust person-
nel policies to make better use of
practitioners in training roles; and
(5) coordinate their efforts with
other education and training
institutions to minimize unneces-
sary duplication of efforts.

P9. School and college officials work to
improve career guidance systems
and the training of educators: that
schools and colleges (1) develop
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Item

comprehensive career guidance
systems serviceable to youths and
adults; (2) assure that preservice
and in-service training of adminis-
trators, teachers, and staff special-
ists are responsive to the realities of
the labor :narket for teachers and
to emerging new competencies of
educators; and (3) develop non-
traditional alternatives to the ac-
quisition of credentials in the trade-
and professions.

P1O. Federal support of efforts to im-
prove education for work old
career development: that the fed-
eral government continue to
support (1) the establishment of
Educational Opportunity and Edu-
cational Information Centers, (2)
career education reforms (3)

strengthening of guidana and
counseling; (4) development of
occupational information systems
for states and regions; (5) reforms
to enable educational institutions
to be more responsive to adults;
and (6) experiments in lifelong
learning.

Pn. Evaluation of federal programs:
that a thorough-going review be
conducted as to the real and fiscal
effects of the existing array of fed-
eral programs related to education
arid employment.

P12. Government officials improve
occupational licensure practices:
that federal and state officials
reform their occupational licensure
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Item

procedures by adding laypeople to
licensure boards, conducting their
business in public, having an in-
dependent agency examine the
likely impact of actions contem-
plated, and developing alterna-
tive nontraditional routes to
credentials.

P13. Improve state policies and prcxtices
related to education and work: that
state officials (1) develop informa-
tion systems related to educational
options and occupational oppor-
tunities; (2) work to delineate func-
tions (such as responsibility for
remedial service); (3) encourage
the efficient use of community
resources (such as vocational train-
ing facilities); and (4) allocate cate-
gorical funds for education to en-
courage good educational practice
(such as "mainstreaming").

P14. Effects of schooling and work: that
scholars and research organizations
seek to learn more about (1) the
multiple effects of schooling and
work of various types; (2) the in-
fluences of particular sequences of
experiences; and (3) the durability
of outcomes.

P15. Joint school-nonschool impacts and
the influence of qualitative dimen-
sions of work and schooling: that
scholars devote special attention to
the influence of qualitative dimen-
sions of work and schooling and to
the separate (and joint) effects of
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Item

forces outside school and the work-
place. such as family, peers, and
leisure-time activities.

Plo. Selected improvements in roearch
and policy formation: that re-
searchers and sponsors of research
put greater emphasis on (1) under-
standing individual .differences in
the effects of programs and experi-
ences; (2) longitudinal research
when seeking to understand the in-
fluence of psychological variables
and the long-term consequences of
earlier experiences; (3) contribu-
tions of several disciplines to
policy-related research; and (4)
exchange programs whereby re-
searchers spend time where policies
are formulated and policy makers
articulate their information needs
to the research community.
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Appendix B
Four Reports on Education and
Work : Areas of Agreement and
Disagreement

Several reports on relationships between education and
work have been published in recent years. We compare
the contents of three with the analysis and recommenda-
tions in this task force study. The three are: (1) Eli
Ginzberg, The Manpower Connection: Education and
Work (1975); (2) Organization for Economic Co-
operation and Development (OECD), through a task
force chaired by Clark Kerr, Education and Working
Life in Modern Society., (1975); and (3) Willard Wirtz
and the National Manpower Institute, The Bouncfiess
Resource: A Prospectus for an Education-Work Policy
(1975). The latter two are products of group discussion
and reflection. The Ginzberg volume, although written
by a single person, relies heavily on studies carried out
over the past thirty years by the Conservation of
Human Resources group at Columbia University.

Synopsis of Each

While all the reports are concerned with education
and work, each has a distinctive content and set of
themes. The Ginzberg volume reflects the position of its
author as chairman of the National Commission for
Manpower Policy and, earlier, as a member of the
National Manpower Advisory Committee, In the first
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part of the boo,k, "Education," Ginzberg (1) sketches
what he sees as the desirable direction of educational
reform; (2) raises several questions for those in the fore-
front of the Career Education Movement ; (3) offers a
few modest proposals to improve urban education; (4)
challenges the voucher system ; and (5) expands his
earlier work on the theory of occupational choice and
on career guidance and counseling. In Part Two,
."Work," Ginzberg (1) examines changes over time in the
nature of work and its social-psychological importance
to the individual; (2) describes major trends in
manpower supply and demand; (3) analyzes proposals
and experiments to restructure work', in light of
European experience; (4) reviews changes in federal
funding of science and related policies and their impact
on highly educated manpower; (5) discusses the signi-
ficance of defense manpower policit.s; (6) analyzes the
position of blue-collar workers; and (7) examines the
impact of the "revolution in womanpower" for women
thethselves, their families, employers, and for education

,ther institutions.
i art Three of the Ginzberg work, 'Manpower," deals

with (1) federal manpower programs; (2) public service
employment ; (3) public and private policies to stimulate
productivity ; (4) the impact of a wide variety of federal
policies including immigration, health, and houSing

on' the development of, demand for, and utilization
of human resources; (5) the need for research on urban
manpower problem-s; (6) government as a "foopth
factor" in production (in addition to land, labor, and
capital); and (7) lessons from the Great Society.

The group which prepared the OECD volume
concentrated on problems in the relationship between
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educational systems and working life, in light of sOcial
objectives of the OECD countries. Following a brief
introduction, the OECD document recommends a
"positive policy for working life," with suggestions
addressed to governments, trade unions, and
employers, and focused principally on the needs of
"outsiders" the disadvantaged, women, and migrant
workers to _secure productive employment. Next, a
series of recommendations is advanced in the name of
an "integrative policy for edutation." Its major elements
include. (1) continuing (or recurrent) education for
adults; (2) reducing disincentives for employment .of
youths; (3) financial -aid for low-income upper-
secondary students; (4) less "tracking" at the secondary
level; (5) a blending of erpployment with full or part-
time education; (6) reduction of constraints on
admission to higher education; (7) greater options for
youths, including expanded apprenticeships and a
strengthening of noncollegiate forms of postsecondary
education, such as employer-sponsored programs; (6)
new opportunities for recurrent education, 'with
preference accorded persons with low incomes or little
previous schooling; and (9) improvement in basic

, instruction, so that young peop1e are more equal at the
starting line of adult lifej,

Next, the OECD gr6u1.3 argues for greater options for
the individual and reliance on the exercise of personal
choice. The group advocates (1) development of alter-
native routes to credentials; (2) reliance on student
choice in planning for education; (3) examination of
ways to promote greater flexibility in patterns of life;
(4) improved guidance from school to wc(rk and from
work to retirement; and (5) the estallishment at
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natiOnal, regionai,otand local levels of advisory
machinery for dialogue on the contents of their report.

In effect, the OECD group argues that each individual
should have five basic rights in the area of education
and working life:

1. Basic education to- age 16, with compensatory
pedagogy and financing for those who need it ;

2. Wider options involving school, work, and
service for persons age 16 to 20;

3. Recurrent educational opportunities, with
emphasis on those who earlier benefited least ;

4. More emphasis on the quality of working lice,
including greater mobility and autonomy ; and

5. Appropriate financing, and greater freedom to
adjust the way each person uses his or her productive
years for education, work, and leisure.

The Wirtz report prepared on behalf of the
National Manpower Institute and based on background
material and a series of discussions involving two dozen
leaders of industry, education, and the public takes
the view that to bring education and work closer
together the need is not so much for nc:w programs but
for "truly collaborative prom ses among those in charge
of these functions, including the 'public' " (Wirtz, 1975,
p. v). Mankind is the "boundless resource" in the title of
the rerint, a resource whose development is thought to
depend more on coordination of work and education
that on increasingly scarce natural resources.

The Wirtz report views positively both greater experi-
ential learning for youths and greater opportunities for
adults to return to school or college. Strategically, a
case is presented for broadening activities on the basis of
"established beachheads of consensus," with the

233



involvement of educators, employer groups, and repre-
sentatives of the public. The central recommendation is
for a series of pilot efforts to test Community Educa-
ton-Work Councils as the collaborative mechanisms
for strengthening the links between education and
work. Specific recommendations regarding youths are
(1) identification of manpower needs and career
prospects; (2) career guidance and counseling, including
the placement of youths in jobs; (3) the meshing of
liberal arts and vocational education; (4) exkansion of
work and service opportunities for young students; (5)
making it possible for students to take a "considered
break" from school; and (6) reducing barriers of law
and tradition to youth employment. With respect to
adults, the Wirtz report (1) calls for redesiin of jobs to
improve the quality of work life; (2) discusses the need
for adult education, especially for those. displaced by
disability, trade, or technological developments; (3)
recommends a national policy of up to,four years worth
of resources for further education of adults with less
than a high school education; (4) advocates changes in
unemployment insurance laws and retraining policy to
foster countercyclical retraining; and (5) recommends
tools such as external degree programs, flex-time,
mobility incentives, and establishment of a national
work institute to improve education, training, and work
for adults. Particular attention is given to the needs of
women, minorities, and older people three groups
which, in the judgment of Wirtz and his associates, may
form the coalition necessary for a meaningful edaca-
tion-work policy.

Areas of Agreement

The four reports do not overlap on all areas but are
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largely in agreement on the following topics:

a There is a need to reform and improve career
guidance, counseling, and placement, especially for
the non-college-bound and persons with,poor family
connections, by better selection and training of
guidance personnel, provision of more useful infor-
mation, greater employment of paraprofessionals and
community resources, added attention to vocational
and educational counseling, and the like.

a Persons who have once left the educational system
should be encouraged to reenter at times in their lives
when continuing or recurrent education will be of
greatest value.
It may be wise for some students to leave school
temporarily for work or service, and education,
work, and other institutions should be modified so as
not to discourage "stopping out."
Basic skills, liberal arts, vocational courses, and
experiential learning all have a role in assisting young
people to make career choices and to acquire and
practice useful skills.
There is room for change in legal constraints and
customs regarding the employmmt of youths who
have reached age 14 or 16.
Employment and training programs since the early
1960s, while they promised more than they delivered,
have had a beneficial impact on those served.
Manpower and retraining programs should be
strengthened and used more effectively to encourage
training for persons without skills or /with outmoded
skills during recessionary phases of thp business cycle.

a Youths, women, ethnic minorities, anctolder persons
have a special stake in efforts to improve the links
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between education and work and to facilitate greater
individual choice as to the way in which each person
uses his or her potentially productive years.
Greater continuity in federal policy toward sciences
and higher education would help reduce imbalances
in the supply and demand for highly educated
manpower.
It would be helpful to have more accurate forecasts of
supply and demand in markets for highly educated
manpower and of the impact of changes in federal
budget policy.
Improvements in the relationships between education
and employment are not the exclusive responsibility
of educators.

Areas of Less Than Full Agreement

Our report is more agnostic than the Wirtz report as
to the causes and solutions of youth unemployment.
Wirtz and his colleagues attribute a good deal of the
differential between youth and adult -tmemployment
rates to structural difficulties. A common view in the
Wirtz report is that, in the absence of specialized skills,
young people must wait near the end of the unemploy-
ment line: "The situation is that with national
unemployment at the 9 percent level, layoff lists are so
long that the prospects of any young person's finding a
job college degree or not has been sharply reduced
except in a few relatively specialized fields."

The Wirtz report, unlike our report, often takes for
granted the value of work and other experiences as part
of a young person's educational program. Our report
emphasizes qUalitative differences in work-experience
programs and differences in the readiness of individuals
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to profit from such experience. The-Wirtz volume
asserts, for example, that "All the evidence suggests that
education in the basic skills and humanities will be
advanced, not retarded, by combining it with
experience" (p. 55), and "Surveys made by the Depart-
ment of Labor indicate that work experience results in
(or is at least accompanied by) . . . significant improve-
ments in school gades" (p. 60). As pointed out in our
report, more than one study sponsored by the Depart-
ment of Labor (e.g. Robin, 1969; Stromsdorfer, 1973a)
point in the opposite direction.

Each of the four reports comments on the alleged
oversupply of college graduates and concomitant
individual frustration and social discontent.. Because of
recent improvements in the job outlook, our report is
cautiously optimistic that the most serious imbalances
have passed, and that the outlook for new college
graduates in the years ahead is brighter than at any time
in recent years.

Finally, our report is somewhat less pessimistic than
Wirtz or Ginzberg as to the role that families play in
assisting young people to acquire skills and to make
career decisions. Ginzberg, while encouraging parents
to visit schools, fears that the impact of parents may be
negative as a result of community control of schools.
Wirtz (pp. 41, 63) laments the fact that families to not
perform their historical functions: 'Today the role of
the family seems almost negligible, although this is in
some ways and to some extent an illusion" (p. 41). Our
report suggests actions to strengthen the contribution of
family life to the socialization of youths.

Research and Experimentation Needs

Of the folir reports, the present one because of its
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mandate to review research and suggest fruitful lines of
inquiry devotes more attention to gaps in knowledge
than the other three. The OECD document, the briefest
of the lot, identifies the smallest number of research
questions. The Ginzberg volume identifies a somewhat
larger number. Among the three, the Wirtz book pos-
sesses the longest list.

All four of the reports recommend evaluation of the
effectiveness of modern career guidance systems. Three
(OECD, Wirtz, and NAE) urge experimentation with
career guidance services offered outside the school in
free-standing or community-based settings. Wirtz sees a
need for better, more refined information on manpower
demand and supply at the local level; Ginzberg and
NAE express the need to inform governments, educa-
tional institutions and individuals as to developments in
large and important markets for highly educated
persons.

Wirtz, NAF and OECD all identify important gaps in
knowledge of the cost-benefit and equity implication's of
various patterns and sequences of work, service, and
education. As Wirtz points out (p. 13) 'There has been
virtually no analysis of the maximally efficient,
economic, and high-yield distribution of people's time
as between work and education and recreation and
leisure." Each report also notes the unknown costs or
savings that might result from deliberately altering
employer and educational priorities. As a specific
suggestion, the OECD group recommends a study of
educational drawing rights for youths 16 to 20 years of
age. In a related vein, the Wirtz volume identifies a need
for better statistics on paid and unpaid work, schooling,
employment and its economic implications, and use of
leisure time.
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Ginzberg, Wirtz, and NAE identify important gaps in
knowledge of the implications of various education,
work, and service experiences for the subsequent well-
being of individuals. Both the Wutz report and NAE
advocate longitudinal studies in this area. Ginzberg sees
a need to evaluate various kinds of compensatory edu-
cation for young people in school, the effectiveness of
public service employment programs, and the influence
of urban environments on families and individuals.
Both NAE and Wirtz raise questions as to the value
derived from various curricular options. The Wirtz
report (p. 29), for example, asserts; "It is by no means
clear that more sharply oriented education is less
valuable than a general course of study, even if the
particular opportunity prepared for turns out not to be
available." Wirtz also calls attention to the absence of
knowledge of the consequences of a variety of efforts
since the early 1960s to tie education and work more
closely together.

Other information gaps identified in the Wirtz
volume include :

The meaning and significance of high differential un-
employment rates for youths and adults
The comparative job performance of adults and
youths with varying levels of education
The relationships between work satisfaction and
productivity
The extent of unemployment among workers who,
although securely attached to employers, have been
displaced by technological or other developments and
the cost of retraining such persons
The effects of compulsory retirement on productivity
and on the utilization of older persons
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eeds and interests of women after their children
are raised
Employer policies regarding lite employment of

t. youths and the assignment of persons under age 21 to
youth-type jobs
The nature, scope, and determinants of employer
training and of employer training needs
The laws, practices, and customs that influence the
movement of people between education and work
Additional knowledge gaps raised by Ginzberg

include:

The acquisition of reading skills
The relationships, if any, between working mothers
and juvenile delinquency
The "family as the unit of employment" and its effect
on mobility
The extensiveness of opportunities for blue-collar
workers to improve their occupational position and
to raise their income (here again, longitudinal
research is advocated)
The behavior of employers in urban areas in adjusting
to a changing labor pool
The decisions of firms to locate in urban areas or to
move to suburbs
The influence of intergovernmental relations on the
urban environment
A general need for social experimentation before
initiation of major new social programs
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Appendix C
Trends in Federal Expenditures
Related to Education and
Employment

Education in the United States is basically a state and
local responsibility. Macroeconomic policies, including
special efforts to offset the effects of unemployment
through income transfers, )obs, and special training
programs, are largely a federal responsibility. In
Appendix C, we describe recent trends in federal outlays
in areas where employment, education, and training
overlap

Over the past ten year', federal budget outlays have
been equal in magnitude to approximately one-fifth of
the gross national product (see Table C.1). The propor-
tion of the nation's output of goods and services
actually purchased :Irough the federal government is,
of course, much smaller, since well over half of federal
budget outlays represent income transfers from the tax-
payer to individuals and families (as in the case of social
security payments or interest on the public debt) or to
state and local governments. Unfortunately, with the
data that is available, we cannot separate transfer
payments that go directly to individuals from those that
go to state and local governments for distribution to
individuals or for the purchase of goods kind services.
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Table C.1
Federal budget outlays by major category
compared with the gross national product,

fiscal years 1968 to 1977

Rscal
year

GNPs
(millions

of $)

Federal budget outlays as pe-cent of GNP

Total

Goods
and

services

Transfer
payments
and otherb

1977 $1,890 21.3% 7.3% 14.0%
1976 1,692 22.1 7.9 14.2
1975 1,516 21.7 7.8 13.9
1974 1,413 19.7 7.4 12.3
1973 1,307 19.6 7.8 11.8
1972 1,171 19.9 8.6 11.3
1971 1,063 20.0 8.9 11.1
1970 982 19.9 9.9 9.9
1969 931 19.9 10.5 9.3
1968 864 20.7 11.0 9.7

'GNI) is for calendar rather than fiscal year.
"Includes tranier payments, grants-in-aid to state and local governments, and

net interest paid.

Sources: U.S. Department of Commerce. Suraey of Current Businesses (1973)
and Office of Management and Budget (1973), p. 21.



Federal budget outlays vary in a countercyclical
fashion. In the recession year of 1971 and again during
the most recent downturn in economic activity (from,
1974 to 1976), federal outlays especially in the form
of transfer payments increased in relation to GNP.
Indeed, the spectacular rise in transfer payments since
1970 is perhaps the major development in the use of
federal funds since 1970. In the year ending Jime 30,
1970, jus! under $100 billion in federal money was spent
for goods and services, and an almost identical amount
was distributed in transfers to individuals and to other
levels of government. By the end of fiscal year 1975,
federal outlays for goods and services had increased to
only $118 billion while transfers had shot up to $211
billion. A portion of the latter increase is attributable to
a very substantial rise in unemployment compensation
and similar income maintenance expenditures.

Over the past few years, federal expenditures for
education, training, employment, and social services
have risen slightly faster than total federal outlays
(Table C.2). The amount spent for such purposes, at
about $20 billion per year, represents approximately 5
percent of the total federal budget.
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Table C.2
Percentage Of federal budget ottlays,
by function, fiscal years 1974 to 1979

Budget htnction 1974 1975 1976 1977 1978 1979
Total
(billions of $)

National defense
International

$268.4 $324.6 $366.5 $411.2 $440.0 $500.2

29.3% 26.7% 24.6% 24.3% 25.5% 23.6%

affairs 1.3 1.3 1.4 1.7 1.7 1.5
General bcience,

space, and
technology 1.5 1.2 1.2 1.1 1.1 1.0

Natural
resources. en-
vironment,
and energy 2.4 2.9 3.1 4.1 4.5 4.4

Agriculture .8 .5 .7 .7 .5 1.1
Commerce and

transportation 4.9 4.9 4.7 3.9 4.4 4.1
Community and

regional
development 1.3 1.4 1.4 1.9 1.8 1.7

Echcation, tr
hg emPloY-
ment, and
social services 4.3 4.7 5.0 5.1 4.4 6.1

Health 8.2 8.5 9.1 9.5 9.8 9.9
Income security 31.5 33.5 34.8 334 32.7 32.0
Veterats benefits

and services 5.0 5.1 5.0 4.5 4.2 3.9
Law enforce-

ment, and
justice

-General
.9 .9 .9 .9 .9 .8

government 1.2 1.0 .8 .9 .9 .9
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Revenue sharing
and general
purpose fiscal
assistance 2.5 2.2 1.9 2.2 1.8 1.9.

Interest 10.5 9.5 9.4 9.2 9.0 9.6
Undistributed

offsetting
receipts -61 -4.3 -4.0 -3.7 -3.7 -31

Source: U.S. Office of Manageznatt and Budget, 1977a, pp. 426-431;
197$. pp. 7641.
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The federal budget categories, however, are far from
ideal in assessing the way in which federal funds are
spent. Simply to illustrake, in the case of education, a
rather sizeable portion of expenditures for veterans
enables members of this group to attend college or par-
ticipate in other forms of postsecondary education and
training. Yet, such expenditures, instead of being
budgeted with education and training funds, are part of
"veterans benefits and services," along with other vet-
erans allocations that have nothing to do with
education. Table C.3, which draws upon the classifica-
tion scheme developed by the National Center for
Education Statistics, reveals that only about one-third
of fedethl outlays for education are administered by the
Department of Health, Education, and Welfare. The
Departments of Agriculture, Defense, and Labor,
together with the Veterans Administration, administer
sizable educational programs. By levels of the
educational system, over one-third of the total goes to
provide support for college students, for instruction,
research, or service provided by institutions of higher
learning.
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Table C.3
Federal funds for education by level of education

and by 4nurce, fiscal year 1977

Millions
of Dollars Percent

Total $23,328.7 100.0%

Level
Eiementary-secondary $ 4,714.4 20.2%
Higher education 8,508.9 36.5
Vocational, technical, and continuing 3,837.5 16.4
Other education 6,268.0 26.9

SOU:CF:
DHEW 8,164.9 35.0

Education Division (6,452.8) (27.7)
Other HEW (1,712.1) (7.3)

Department of Agriculture 2,243.6 9.6
Department of Defense 1,406.9 6.0
Department of Labor 2,795.0 12.0
Veterans Administration 4,153.4 17.8
All other agencies 1,110.964 4.8
Research and develorment in colleges

and universities (all agencies) 14.8

*include; NCES estimate of $144.5 million appropriated for use by the District of
Columbia.

L'Estimake for fiscal year 1977.

Source: U.S. Office of Managemeu and Budget (1977a, 1977b); U.S. National
Center for Education Statistics (1977), pp. 164-166; and National Science
Foundation (1976).

236

/



Mangum (1976) has classified expenditures in a some-
what different and overlapping way to analyze the use
of federal funds for employment and training (Table
C.4). In response to economic conditions - and doubt-
less reflecting as well the skepticism which emerged in
the early 1970s over the effectiveness of manpower
training - skill training, especially of the institutional
or classroom type, has decreased in relative importance
since 1965, while public service employment and work
experience programs for out-of-schocl youths and
adults have increased sharply in both relative and
absolute terms.

Table C.4
Percentage of federal outlays for various types

of employment and training programs,
fiscal years 1965, 1970, and 1975

1965 1970 1975

Total (millions of $) $798 $2,546 $6,177

Skill training, total 47.7% 54.5% 36.0%
Institutional training 29.7 24.1 12.6
On-trie-job training 4.3 11.0 7.7
Vocational rehabilitation 13.8 19.4 15.6

Work support, total 17.4% 19.0% 40.0%
In-school 12.5 10.3 8.0
Post-school 4.9 8.6 12.4
Public service employment 19.6

Labor market services, total 30.8% 21.3%
lob placement 25.6 14.6 9.4
Anti-discrimination 0.7 1.5
Employment-related child care 5.J 5.5 8.0
Other (various) 2.4

Administration, reiearch and support 4.0% 5.6% 2.7%

Spurce. Man gum ( 1976), p p. 57-62.
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Federal outlays in fiscal year 1977, for education and
related activities, by agency and level of education, are
presented in Table C.5. Where expenditures range
across levels or types of institutions, program outlays
have been allocated to each level. To illustrate, $393
million in federal funds was spent for occupational, vo-
cational, and adult education in elementary and
secondary schools. An additional $166 million went
principally to two-year institutions of higher education.

Finally, an additional $129 million was spent for adult
basic and vocational education in a variety of settings,
including public libraries, but also involving skills
centers, community colleges, and adult high schools.
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Table C.5
Federal outlays for education and
related activities, fiscal year 1977

Millions
of dollars

Eimintary and 4.cLorulary :

Early
Office of Education:

Elementary and secondary 371
Education for the handicapped 52

Appalachian regional development 14
Human development services 458
Other 20

Subtotal, early childhood 915

Elementary and secondary :
Child nutrition 2,792
Defense 271
Office of Education:

Educationally deprived children 1,716
Other elementary and secondary programs 267
Federally affected areas 765
Emergency school aid 22
Education for the handicapped 111
Occupational, vo:ational, and adult education 393
Library resources and library consolidation 112
Other, Office of Education 47

Student grants, Social Security Achninistration 314
Oth_.. HEW 120
Bureau of Indian Affairs, Interior 193
U.S. Forest Service, Agriculture 25
Veterans readjustment 92
Other 69

,Subtotal, elementary and secondary 7 309
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1,11110ns

of dollars

Supporting services:
Office of Education:

Educationally deprived children 64

Other elementary and secondary programs 82
Support and innovation 48
Education for the handicapped 83
Special proiects and training 20

National lnst itufe of Education 43

National Science Fnundation 3

Other 15

Subtotal 358

To tal 8 582

Higher education :

2-year institutions:
Office of Education:

Basic opportunity grants 694
Other higher education 291
Occupational and vocational education 166

Student grants, Social Security Administration 282
Health Resources Administration 45
Veterans readjustment 1 451
Other 87

Subtotal, 2-year institutions 3 016

Other undergraduate:
Military service academies 245
Reserve Officers Training Corps 183
Health Resources Administration 73

Office of Education:
Basic opportunity grants 694
Work-study and supplementary grants 403

Guaranteed student loans 204

Direct student loans 181

Disadvantaged students and developing institutions 103

Other higher education 242
Student grants, Social Security Administration 863
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Millions
of dollars

Special 41st itut ions 46
Office of the Secretary 6$
Other Office of Education and HEW 24
Bureau of Indian Affairs, Interior 27
Veterans readjustment 1,062
National Science Foundation 24
Other 64

Subtotal, other undergraduate 4 506
Graduate and professional

Health Services Administration 27
Research training, National Institutes of Health 125
Akohol, Drug, and Mental Health Administration 63
Health Resources Administration 539
Higher education (Office of Education) 71
Student grants, Social Security Administration 36
Special institutions 53
Vetexans readjustment 289
Department of Defense 208
National Science Foundation 25
Other 82

Subtotal, graduate and professional 1 518
Total 9 040

Adult education and other activities:

Adult basic and extension :

Agri cul ture extension service
Occupational, vocational and adult education
Other Office of Education
Social Security Administration
Veterans readjustment
Department of Defense
Other

Subtotal, adult basic and extension
Public and national library services:

library of Congress
Library resources (Office of Education)
Ot ler

Subtotal, public and national library services

239
129

77
118
512
87
27

1 189

88
42
26

156
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Millions
of dollars

Training of Federal, State, and local civilian employees:
justice 13

Federal Aviation Administration 17

Commerce Department al
Department of the Treasury 11

Other 11

Subtotal, training of public civilian employees 63

Training of Federal military employees:
Defense 339

Coast Guard 25

Subtotal, training of Federal military employees 364

Foreign educational activities:
International development assistance
Department of Defense

Subtotal, foreign educational activities

Other:
Office of Education:

60
2

62

Salaries and expenses 118

Educationally depiived children 56
Assistant Secretary for Education 22

Special institutions 33

Office of the Secretary, HEW 34
National Institutes of Health 21

Smithsonian Institution 58
Corporation for Public Broadcasting 103
National Endowments for the Arts and Humanities 16
Public service jobs, Labor 462
Housing and Urban Development -44
International Communication Agency 34
Otha 69

Subtotal, other 982

Total 2 816

GRAND TOTAL . 20 438

Source: Office of Management and Budget (1978), pp. 224-227.
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While there may be some slight overlap, federal
outlays for training and employment programs are
shown in Table C.o. In 1977, about $9.1 billion were
spent for such purposes, comparable with $20.4 billion
for education and other basic purposes involving educa-
tional institutions.

Table C.6
Federal outlays for training and

employment programs, fiscal year 1977

Millions
of dollars

Department of Health Education and Welfare:
Social services manpower 667
High school work-study 10
Vocational rehabilitation 897
CETA support 2
National occupational information coordinating committee .

Subtotal, HEW

Department of Labor:
Employment and training assistance 3 291
Temporary employment assistance 2 340
Work incentive program (WIN) 361
Employment Service 604
Older American community service employment 72
Food stamp recipient services 29
Labor market information 213

Equa employment opportunity 7
Program administration 98
Employment opportunities program

Subtotal, Labor 6 829

Department of Agriculture: Youth-Conservation Corps 48
Department of Commerce: Job opportunities program 98
Department of the Interior: Indian programs 49
Department of Justice: Prisoner training 1

Department of Housing and Urban Development :

Community development 12
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Millions
of dollars

Veterans Adtninistration:
On-the-job training 373
Vocational rehabilitation '109
Assistance centers 9

Community Services Administration:
Senior opportunities and services 1

Equal Employment Opportunity Commission;
Equal employment opportunity enforcement 72

Other Federal agencies:
Federal oontrr `. compliance 7

Summer youti "grams 140

Sub/. 3ther agencies 721

TOTAL.

Source: Office of Manage:2'mm and Budget (1978), p. 241.

"Budget figiges, however, tell only a part of the story of federal policies
and their impact on manpower supply, demand, and utilization. Ginzberg
(1975, Chapter 19) reninds us that policies in many areas immigration,
social security, health. defense, space, research and development, agri-
cultural supports, housing, transportation, labor laws, and taxes play a
role well beyond annual budgetary outlays.
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