
.

ED 212 764

AUTHOR
TITLE

INSTITUTION'

-REPORT NO
PUB DATE
NOTE
AVAILABLE FROM

r
EDRS PRICE
DESCRIPTORS

IDENTIFIERS

r-k
ABSTRACT

DOCUMENT RESUME

CE-030 839

Taggart, Robert
A ,Fisherman's Guide. An Assessment of Training and
Remediation Strategies. ,

Upjohn (W.E.) Inst. for Employment Research,
.Kalamazoo, Mich.
ASBN-0-911558-92-6'
81
394p. A *
W.E. Upjohn Institute for Employment Research,, 300
,South Westnedge Ave., Kalamazoo, MI 49007.

MF01/PC16 Plus Postage.
Decision Making; Educational Strategies] *Uploygent
Programs; Federal Legislation; *Federal Programs;
*Job Trainidg;'Labor Force Development; Policy;
-Postsecondary Education; *Program Effectiveness;
*Program Evaluation; Secondary Education;
Underemployment; Unemployment j

*90Mprehensive Eiployment and Triining Ast;
*Impact ,

.

Information'on training and remedietion activities
for unemployed and underemployed persons is described and analyzed
with emphasis on programs authorized,by the Comprehensive Employment
and Training Act (MAY. Chapter i overviews the dilemma of persons
with employment and earnings penblems.and.approaches to dealing with
the problem. CETA, its'training components, and its' complicated
legislative and programmitic'structur ,ire described -'in chapter 2. An

alf Mi4overy is provided of ectivity,lev d trends*, allocation' of
training opportunities, and salient sof the various training
approaches. Chapter 3- synthesizes findings from a Wide range of
evaluations concerning effectiveness of traioing activities, causal
factors, and patterns of impact to determine why, how, and for whom,
not just whether, trainin works. Focuses of chapter 4 are delivery
and decision maRid§. I ttempts to determine how polfq decisions,
management approaches an systems, and institutional factors produce
the'results which have been analyzed in the -preceding chapters and to
determine how improvements can best be achieved'. Chapter 5 summarizes
and interprets the findings on training'and its impacts as well as
those cohcesping decision making and delivery..It diEeusses some'
controversifl underlyini issues and long-term options and provides
detailed recommendations for immediate action. An indAt is provided.
(YLB)

i

)*********!:**4***1;************************************************
* Reproductions supplibd by EDRS are the best that can be made *

*
).

from the original document. *.

10****"*******************************************************t*********

f

1



'

A FISHERMAN'S' GUIDE

An Assessinent of Training
, and Remediation Strategies

11

U.S. DEPARTMENT Of EDUCATION
NATIONAL INSTITUTE OF EIMOIATION

EDUCATIONAL RESOURCES INFORMATION

lJ
CENTER (ERICI .

This docurrom hos boon reproduced

II received from the person or oreinuation
oriorong at
Mwroe chomps brie boon mode to improve

rproducon quarsty

Pons of vv./ or opnores Mid M tt docu-
ment ckenot nCnsarf 1PmM °MGM ME
possum, or poky

-

ROBERT TAGGART

.1*

I

f.

"PERMISSION TO REPRODUCE THIS
MATERIAL HAS BEEN GRANTED BY

Jack. CJoOCC5

TO TH6 EDUCATIONAL RESOURCES
INFORMATION CENTER (ERIC) "

s' The W. E. jipjefin rnstitute for Employment Research'

r

:/

_

s f ;



1

1

Library of Congress Cataloging in Publication Data

Taggart, Robert, 190-
A fisherman'tguicle.

Includes index. Ir

r 1. Occupational trainingUnited States.
2. Employees, Training of-LUnited States.-
I. Title.
HD5715.2.T33 658.3'124'0973 81-16209
ISBN 0-911558-92-6 (pbk.) AACR2

Copyright © 1981
by the

W. E. UPJOHN INSTITUTE
FOR-EMPLOYMENT RESEAkCH

; 300 South Westnedge Ave.
Kalamazoo, Michigan 49007

THEINSTITUTE, a nonprofit research organizations was established
oti July 1, 1945. It is an activity of the W. E. Upjohn Unemployment
Trustee Corporation, whiCh was formed in.1.232 to administer a fund
set aside by the late Dr. W. E. Upjohn for th' purpose of'carrying on
"research into site causes and effects of unemployment and measures
for the alleviation of unemployment."

a

.'

1



-4W

>

r

I.

o

...../-)

i

,

/ i

4.-

ar

.1

A

. o

,

The Board of Trustees
of the

W. 4E. Upjohn
'Unemployment Trustee Corptheation:

Preston S. Parish, Chairman
Mrs. Ray T. Parfet, Vice Chairman
Charles C. Gibbons, Vice Chairman

D. Gordon Knapp, .Secretary- Treasurer
Ei Gifford Upjohn, M.D.
Mrs. Genevieve U. Gilm-ore

James H. Duncan
John T. Bernhard

I

1.

ss.

..,-/

4.

a

4

I
Yr,

VE

0

4

.
, 4 -

1

The Staff of the Institute
1

E: Earl WrightXDirector
Saul .1, Blaustein

. 4dith K. Brawer
Pbyl 115-Buskirk

H. Allan Hunt ..

,Timothy L. Hunt
John R. Mekemsori
. Jo Bentley Reece
Rober)IA. Straits

C
Wayne R.-Wend ling

Jack R: ,Woods ,

..:, / /

A

*

/

-,

11 .-- '

t

0

.

.4

q

WI

.



I

.1,

FOREWORD

The W.E. Upjohn Institute g pleased to publiih a comprehensive review of
training and remediation strategies for unemployed and underemployed persons.
Although -employability development programs that emphasize relatively long-

- term,investments in training have been'subordinate to programs that provide jet's, ),
this orientation was largely due to the short-terM goals inherent in both the policy

4orientation and management of the 'Comprehensive Employment and graining
Act. .

The -author clearly .cotes the need to reorient the ends and means of CETA.
Taggart advocates that improvements be made in CETA through gradual realign-

,.

Sment and the development of .nev, training, activities and guidelines. In his view,
training should receive top priority' in order that today's unemployed and
underemployed can be equipped to meet the future needs of businessfand industry
as the U.S. enters a potential-labor shortage situation v(fthin the next decide or so.

-This study is published with the expectation that the author's views on the:role
and importance of training will contribute to a more informed discussion of
future employment policies and programs.

1

Facts and observations presented in this publication are the sole responsibility
of the author. His viewpoints do,not necessarily represent positions of the W.E.
Upjohn Institute for Employm&it Research.

Kalamazoo, Michigan
October 1981
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Director
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ment 43olicy.

Dr. Taggart received his Ph.D. from The George Washington Unives
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Among the 25 books he ha' s authored, co-autheredPOredited are: The Promise
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The' Prison of Unemployment; and Low Income Housing: A Critique of Federal
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PREFACE

.

It is human nature tar neglect and squander resources which are ,

plentiful.. It, iv also human. nature to react'with alarm and surprise when
these same resources later 'become scarce and valualile. For decades, our
nation ha$ had a surfeit of unskilled and entry workers, the result, first,
fofrising agricultural- productivity and coral migration, and, subsequently,

6 of increased female labor force participation and the coming off age of the
post-war babies. 'Because these human resources were plentiful, they have
been Wasted and disdained. As a nation, we have concentrated our in-

. vestments. on higher education and advanced levels of preparation for those
beg able '40 compete in and contribute to the labor market. Persons of.
'liprted employability have been provided income maintenance,.makework,.and
remedial band-aids in order to assure minimum well'-being'and to buy socia,k
peate. ,

4

Within a decade, barring world economic collapse or major chaitges- in
our Jiatipn's-immigration policies, wewill face a shortage 'rather than a
surfeit, pf entry -workers-. TbdaY's leftovers will bedome a scarce and

i valuable resourde... There will be much shandwringing and breastbeating,
, then, about why We have dones0 little to prepare persons of limited .

employability to meet the cl-itical' needs of industry, and why we have ,

wasted, so much money investing in-advanced degrees that have a less th4ii
.expected payoff fbr society and the degree-hoiders. e o,,

' The time to begin addressing the-issue is.apw. Sagging productivity
during the 1970s and the' decline of our relative economic growth taught us
theidingersof short-term perspectives'', inadequate and erratic investments
in.-,, `andand equiPment, and wasteful use of scarce natural -.resources.
The 'lessons are equally applicable to human resour,ces. The future, of the
economy and the, social fabric depends in'gr'eat measure on our willingness
to initiate and sustain policies which. will devdolop the potential of these
who have 'traditionally been di$carded and ignored, butt who will be'needed
more in the coming. decades. At.least op this one 'issue, the prescriptions
to achieve eqpity and efficiency are coincident. Those who preach the
supply -sille" Gospel, as well as- those concerned ,with mitigating. the
inequalities which .have proved resistant to short-duration interventions,
should be able to find common ground in support of prbfitable ,human,
resource investments.

I

',And there is little doubt that training and remediatibn activities for'
pthons of limited employability are profitable. Accarding'ta the best
available. evidence, short-duration local classrobm training raises earnings 2
by a tenth in the year after termiution, while training on-the-job yields,
increments almost twice aslarge. Comprehensive residential training for
the most disadvantaged youths pays off 'in earnings gains of a tenth as well
as "large reductions in crime and dependency. Moreovel': the imliactv of
local classroom and, residential training increase rathef than decay, while

longer-duration training pays off more than proportionately. Every dollar
spent on residential training yields at least $1.45 in social benefits,.',

according to conservative estimates, of the current values. of benefits and

VII
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costs and after accounting for alternative real returns on the same

resources. Local, classrbom training returns an estimated $1.38 for each
dollar invested, while -the payoff of on-the-job training is substantially
greater. The investment in remediation and training is, thus, at least as

profitable as the invAtment in higher eduCation, and it is profitable
despite labor parket conditions which currently militate,against training
and despite correctable ilortcominp in programs.and policies.

Most training and remedietion for'persons of limited employability is
provided under the aegis of the Comprehensive Employment and Training Act.
CETA allocates federal funds tostate and local governments. for classroom'
and on-te-job training, as well as for job creation'and other activities.
Job Corps is a nationally-operated residentia3 .training program for young
adults also authorized by CETA. Expenditures for Job Corps, local

classroom and on-the-job training, totaled $2 billion in 100..

Yet the primary emphasis of CETA has been to provide jobs rather than
training, and a helping,hand rather than substantive remedjation or weer
ladders. Three-fourths of all local CETA allocations in-198C were used for
subsidized employment rather than traininor transition services. Local

training was primarily of limited duration and in-1 Classroom rather thap
job-setting. *Just a third of classroom trainees received more than half a'
year of instruction, and less than. one in fifty terminees from local

programs were graduates of more than'a year's training. While Job Corps
invested more intensively, opportunities were available 'for only one in

y.
twenty CETA youth participants. Less than one in ten local nonsummer CETA
participants was trained on the job in the pri&te sector. In total,

training was available for just a small proportion of the universe of need.
Average enrollmerits in CETA training components. in 1980 represented one-
twentieth of the unemployed, less than a tenth of the low-income persons in
the force full-year and predominantly full-tUne but with earnings
bel the poverty level; and only half a percent of..the labor 'force.

Retr chment since then has substantially reduceA training as well as work
experience opportunities.

CEMs planning, budgeting, record-keeping, decisionmaking and

management approaches for local programs evolved to accomplish short-term,
palliative missions; they discourage.training investments and undermine

training quality. Resources are allocated according to local area need.
Localities wish few jobs and many unemployed get disproportionate funds
despite limited opportunities for training and intense pressures for job
creation. The budgets for CETA categbrical,programs fluctuate erratically
from year to Year, and-the allocation of these resources to local areas
based op relative unemployment rates Magnifies the variability and

uncertainty in local efforts, undermining, systematic decisionmaking and
nstitution-building. The standgrdized -management information system for
CETA does not record the intensityOf servo s and is focused op s rt-term

outc9mes, so that pressures for placement ost-saving result i limited

services and quick fixes., There are-no na al standards for cu icula or

for participant performance, no criteria or completion, and nd CETA

credentials which document Skill acquisition. The federal. regulations

stack the cards against on-the-job training, while ocal 'decisionmaking

based on short -term results discourages long-duratiom classroom training.

viii
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As the dramatic decline, in labor force entrants in the next two

decades creates ShOtages of entry workers and increases the importance and,,.
potential of training, the ends and means of the CETA system or its

succeS9or must be reoriented. Training rather than job creation should
receive priority. Where jobs are provided, they should be, combined with
and lead into training. The,1ess employable who are willing and able to
make a "quantum leap" should be.jrovided the opportunity. Placement must
be emphAized, particularly where substantial training investments are
involved. Mechanisms.are needed to,facilitate Mobility from high unem-
ployment and poverty areas.

.

achieve

llP

-o achie these aims, some long-accepted tenets of employment and
trat policy must be exorcised: .. .,.

--Income maintenance .should be deemphasized.' 'Allowances and wages in

training and subsidized jobs are. in some cases more than is justified by
need or productivity; they attract. and hold some participants who have
limited interest in impr6ing employability. Reduced allowances and wages
would encourage, transition into unsubsidized employment and would leave
room for incentives to reward participant performance.

0

--Uniform, federally-mandated competency assgssment systems should be
adopted to measure academic and- vocational skill acquisition, to organize
individualized, self-paced instruction, to.judge the efffectiveness of

training institutions, and to certify competencies attained.

--M9re intensive investments are needed.' A second tier .should be

built on the short-duration training and (emediation efforts which now pry
dominate so thai, individuals with initial' deficits but substantial po-

tential are provfhed opportunities fbr upward mobility.

-7116 e an
the performers' from nonperformers among participants should

objective rather than a taboo, as long as remediation and training is
focused on those who need it most. The "winners" among the disadvantaged
ca' be rewarded without punishing the "logrs," if those who cannot advance
to second tier activities contimie to receive .the type ,of help now,
provided.

--Training for the disadvantaged should utilize mainstream insti-
tutions wherever possible, providing participants greater choice and
applying stricter standards of fndividual performance.

It is unnecessary and unwise to ravage the current CETA system, which
is providing, useful short-term training as effectively as possible con-
sidering the obstacles and the absence of.clear guidance. Improvements can
be achieved through gradual realignment, the deVelopmenit of new coobonents
and changes in thb groundrules:

--Remedial education and training should be'required supplements o

.)/ CETA work experience, and the hours of subsidized work provided for arty

individual should be fi)vither restricted.

ix
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--The training .required as part of work experiegte 'should be un-,

stipended, reducing the'hourly compensation, and thereby encouraging tran-
sition,intb_ unsubsidized emp oyment. Allowances should coverthd poverty

deficit, with supplemental r rds for performance, rather than.being based
on hours oflaarticipation.

--On-the-job trainineregulations should be- Modified to proviae'fbA
short. "tryout" peribd during which the disalvantage'd participants will.be
stipended by the public sector while working in the private sector.

- -Long -term training at the local level should be encouraged by

set - asides and incentive 'grants; the CETA Management Information System

must 'certainly be altered so that intensive investments, are no longer

con!used with inefficient investments.

--States should arrange to serve residents of those local areas unable

'to provide long-term training by contracting with other areas',, by es-

tablilling statewide programs, and by providing for 'mobility and resi-

,'dentia support.
ti

--Residential "corporate career" training and internship programs

operated by private sector corporations and associations in their own.

training facilities should be developed at the 'national level, with

opportunities available equally to all in, need who prove their commitment

and capacity.

--Youth developmental activities should be separated from career

oriented efforts ,for adults. In the career system, placement should' be

emphasized. No intensive training program should be recontracted or slots

refilled until a fpredetermined proportion of completers have. secured

training-related jobs. 1/Try-out" OJT positions ,should not be refilled

unless one of every, two participants who get a try-out is hired per. -'

manently.
. /

--Increased reli e must be placed op the voucher approach for

service delivery. Li e the GI-bill, assistance might be provided as a

-right for thos'who earn it, with. individual choices about how a* where to

best use.theselbenefits.

It is not enough to reorient and restructure the remediation and

training system, 'focusing solely on the supply side of the equation. As

the surplus of entry workers turns to a shortage, there will be neetl and

potential to increase the incentives for private sector-straining. Payroll,

taxes now used for unemployment insurance,might be better applied for

training, with tax offsets where employers mount their own efforts or work

closely with publit programs. Training requirements for career entry jobs

in our edonomy'need to be formalized through an expanded and more flexible

apprenticeship system. Once job requirements are specified, we must assure

that the past victims of discrimination &'e helped to achieve the knowledge

arid the skills required for career entry,' but that once they attain these
Competencies they are no longer'victimized'by prejudice.



It does not require hundreds of pates of exposition to' make thel
points. Even the most detailed analysis will not yield unequivocal proof
;of what has worked and why. It is impossible to project with any certainty
what will occur-in the future. ,Evidence alone cannot dictate. what are in-
herently political' and normative'judgments about what, should be done. The

. massive detail serves a different purpose. We have complicated social
policy 'almost' beyond understanding. Since' employment and tr.ining

1 activities have been a major growth area, they have attracted legions,of
social 'scientists using their most refined methods. to measure every aspect
of manpower programs and their impacts. Their labors have been supported
on the supposition that ti4e knowledge geher4ted would help to rationalize

\' policymaking, prograigirdesign, and management. But research, evaluation and
demonstration activities have pushed far beyond the point of diminishing
returns. There is so much information that it overwhelms policymakers and
managers, as well aS undermining public understandingland support. Every
finding is or contradicted -by an array of competin'g' facts and
figwres. Expertise has beelike so narrowly focused tAt sit difficult to
integrate the information so" that it makes .sense as a whole. Positive or
negative findings, although,only pieces of a total puzzle, h,ive at times -

exerted disproportionate impact -on° policy.'and practice when they have
_supported prevailing.or emerging.political consensus.

,I'MaNe'tried `to Wrestle thi. welter of. information into submission,
not to discover new truths on to grind any axes; but' rather to make sense
out of the confusion and to return to the zpne of diminishing rather than
negative returns. It is ea heroiC undertaking to try to interpret and
integrate the ,vast, array of ,information generated by two decades of

manpower program experience and hundreds of mil 1 ionsi of dollars invested in
research, evaluation and demonstration activities: The interpretations and.t
the integrations.'are not sacrosanct. _Much evidence has undoubtedly been
overlooked, many of the nuances ignored, and some of the arguments
truncated.

Vet' few are likely to condemn'the sins of omission. The hundreds of
pages of details and dissections provide a challenge to any reader. This

exegesis is intended for the knowledgeable policymaker, analyst, manager,
or observer who already understands the basics of labor market problems and
remedial interventions, who is struggling t; make sense of the mountains of
information, and who is willing tp invest time and energy recognizing that
the payoff of increased understanding is modest. "Ivory tower" scholars
will not want to be sullied by the nuts and-bolts of management information
systems and performance standards; pr6ctitioners may have little interest
in--and some disdain for--the intricacies of benefit-cost analysis or

°documented employability distributions; legislators and policymakers may
, consider both analytical and operational insights to be inconsequential for
the political agenda. This volume is only worth the effort for those who
believe that theory,- practice, and policy are interdepenAent, that undeF-
standing the details of operations and evaluations is necessary to increase
knowledge', and that. greater kndwledge can and should guide'policy and

a: practice. Naysayers. who deny, that labor market. problems; are real and
serious, that social 'interventions can make a difference, or that the
effectiveness of public programs can be improved, will find little to

support their preconceptions: By the same token, therOs little ammuni-
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I CHAPTER 1

TEACH THEM TO FISH



S

awf

"Give 'a man a fish, and you feed him-fbr a day.

Teach him to fish and you feed him for life."

SECTION 1.

A MENU FOR
THE LABOR'MARKET'S LEFTOVERS

4*.

In good times and bad, there are millions of individuals who fail in

or Are failed by tht labor market. As a result of low earnings, in-
,

voluntarily part-time employment, and periods-of nohemployment, 15.0 of the
82.5 million persons in the work force fifty weeks or more during 1979 had
annual earnings less than what would have been provided by minimum wage
employment during the hours they were willing mid able to work (Table 1.1).
Some among this group were secondary earners or had other.Sources of
inceme, so that the welfare consequences of their labor ,market problems
were not overwhelming. But,0.6 million had earnings so low that, even when
combined with the wages and salariei of other family members, their
earnings were below the poverty level.' Another million tull-year work
force participants resided in large families whose "total earnings were
below poverty even though their own earnings were above the minimum wage
equivalent. Though transfer payments frequently supplemented wages, 3.0
millton full-year work farce participants were counted among the poor,
along with their dependents.

- Standards of need and-concern may vary, but the seriousness of these
labor market problems and the severity of the resulting hardship cannot be
easily dismissed. These are not indiViduals with a marginal attachment to
work. Among the 16 million full-year labor force participants failing to
achieve minimum wage earning during their hours of availability, 4.6
million were employed full-time for,at least 49 weeks. Even when their
full-time, ful)-year earnings were augmented by the wages of,other.family
members, 1.4 Million had below-poverty family earnings, and .9 million
remained in poerty after receipt -of cash transfers.

The numbers counted as having labor market problems--and the numbers
suffering hardship as a result--are even larger if all work force par-
ticipants are considered, including those who entered or left the labor
force during the year. A staggering- total of 28.9 Million work force
participaiNts in 1980, or.one-fourth of the total, fell short of the minimum
full-employment standard--i.e., their earnings did not equal the equivalent
of the minimum wage for all hours and weeks each was wilding and able to
work. ,There-vivere 15.9 million work forte participants counted among the
poor, and their combined earnings deficit relative to the minimum full-
emplvmenestandard equalled half of the total poverty deficit.

15
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! Table 1.1
The Leftovers in the Labor Market'ln 1970--Persons,With Employment and Earnings Problems and Resulting Hai1ship

4
*---

a

Persons wanting to work, working-or seeking
work who earned less that the minimum wage

"...

multiplied by their tioura of availaifillty for work

Employed full -time during period in work force

Intermittently employed during period in work f e
Employed part-time during entire-period in work orce
Could not find job during period in work force

0 Persons wenting_to work, working or seeking wdrk
whose annual earnings, combined with these of
other family members, were less than. poverty
level for their househOlds 9.-

-
Employed full -time during period in work force ,

liftermittently employed duriwi\period in work fOce
Employed part-time during entiee period in work force
Could' not fins! job during period in work-force

Persons wanting to work, working or seeking work
whose annual earnings, cdnbined with those of
other family members and supplemented by other .

of inceothe sources, remaimed less than the poverty level
for their households .

imployed tail -time during period in work force
IntFmnittgigly employed during period in work force
Employed part -time entire period in work forte 9
Could not find job duridg period in work force .1

26 Weeks or More least One Week

In Work Force In at

During 1979'
(000s)

During 1979 ,

/' In Work Force

..50 Weeks* More
During 1979

(400S)'

15,0.13

4,577

4,796

5,301

.339

5,546

1:386'

1,815
2,161

- 183

897

1,051

952

t26

1,705
2,528
3,351

235

19,984 28,893 .

5,260
6,497
7,805

422

6,94&
7,855

12,175

1,915

7,818 12,914

3,026 4;172 6,853

1,082
1,487

1,440
164

2,857
3,151

6,005

902

1,704

1,913
.2,630

606

Source: 'Bureau of Census, unpublished tabulations Flom 1tarch.1981 Current Popula ioo-Survey based on Sar A. Levitan and
Robert Taggart, Hardship: A Systemifor Measurement and Analyst of the elfare Consequences of Employment and
Earnings Problems (Washington, D.C.: Center for-Social Polic St ,panuary 1981).

U

Economic growth and tight abor markets modestly alleviate but, hardly
eliminate such problems. In ch- 1968, during a period of what now is
remembered fondly, as "full- ent," one in eight active or discouraged d
Tabor force participants was o iciAlly unemployed, out of the labor fo ce
due to Aiscouragement. over lifflitet- job prospectsi working part-time ih-

.
voluritatily, or' employed, fulltime,but earning less than a poverty income
over the previous year. This incidence'rate was only slightly below the
one -i even ratio Whic*Aprevailed:among work force participants in March
1980,T/ If the ,unemployment and, discouragement rates in 1980, had been'

reduced" ta the extremely low rates a decade previously, there would still
have been over four million persons in the labor force full -time, full -year

in 1980'with earnings below the7poverty level because of unemployment or
low Wages, and, with family incomes no more than 50 percent above pov-
erty, 2/ In other` words, the -problems of the labor market's "leftovers"-
those with _limited skills, experience,. and credentials, the victims of
stunted opportunities,' ditcriNination, and bad luck, the residents of

jp-poverty areas- and declining"Abor markets, and those whose individual,
famil;', or cultural problems' Adermine successful performance in -the
workplace;rwill not be solved by an improyed economy alone.

c. .

A basic dilemma of every, society
least productive segment of its 'work
natives. The first is to do nothing,
ineffective or-even counterproductive,

I!

is'how to deal with this excess and
force. There are six basic alter-
in the belief that any step will be-

that those who fall in a cometitive
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labor market havg-only.themselves to blame, and that hardship is a great

motivator. This "let them eat.cake" approach has proved more durable in
rhetoric than in application. Political ekpediency has' usually favored
(ftread and circuses " -- providing income or in -kind support for minimal needs
and diversion from the grim reality- of poverty and inequality. However,

neither bread nor Circuses come cheap, and an alternative has .always been
job creation -- whether the waging of wars or the building of Pyramids--to

, put the idle todwork and make them pay for their support,With the rise of
industrial- societies and the increased. 'complexity of the labor market, the
options have expanded. .Existing jobs can be accessed by reducing the costs
of labor or certain types of laboir, or by ''jawboning" employers into Wiring

more or different _persons than dictated.by.market forces or market Mores.
Reduced labor costs can stimulate 'employMent growth, or at least a

redistribution iof employment opportunities. Wage subsidies to encourage
the hiring of iheless,employable nave been around since ,the introduction
of the Speenhamland system in England 1795. ,Labor market inter-_

mediation, i.e., public supportof exchanges to match up,workers with jobs,
began in most industrial nations it the turn of the centOy in the belief
that some or all of joblessn suited from either ignorance Of available_

opportunities or malingering Whi h could be addressed by conditioning
income transfers on the use of labo market exchanges.

0 final approachfor dealing with the excess and least productive
segment of the work force is to increase 'their productivity through

education and training. On=the-job training as a public policy is nothing.

new.. Our nation was built on the labor of indentured servants--most of
whom were debtors, the children of the poor or "undesirables" not absorbed
in thy European labor market and, therefore, shipped over to th.e new

country o work and learn a trade. Institutional training and education

were vidWed as the primary mechanisms for absorbing and "Americanizing"
immigrant populations in the early 1900s. In the last two decades,

howeVer, human resource,development.has emerged as a basic tool of manpower

policies addressee to the problems of the "leftovers" in the 'economy.

Unlike tKe income maintenance, job creation, employer subsidy, or laborS 1

market intermediation 'approaches, the goal of education and training _

efforts is .not just to mitigate the symptoms'of the problems, but to get at
their causes, to alter not,..iust,the present but the future as well. As an

old proverb moralizes: "Vive' a man a fish and you feed himiar a day.
Teach him to.fish and you feed him.for life."

While almost arrneveloped countries have-experienced a secular

increase in active efforts targeted to the labor market's leftovers, most
have also experiendedcycles of activism then neglect. Nations vary over
time, as well as relatively, to their emphaSis on providing fish, creating
jobs to work off the ,costs guiding' and coercing, those in need to the best
fishing spots, stocking' the lakes, teaching fishing skills, or simply

trying to ignore the reality 'that peoplelre h4gry: These fluctuations

follow some predictable patterns. Income maihtenahCe tends to move forward

in ratchets. Social unrest or the discovery (of previobsly "hidden"

distress generates suppor:t for broad changes which frequently overshoot
available _resources' and lead to inclusion Of some who are considered
"malingerer0 and ".cheaters." Exposure of these problems then offers an
excuse to stabilize or even reverse the'progress, until a new salient of
distress is "discovered," or a new crisis generates coosepsus for another
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action period.j Job creation its tied to the business° cycle. -When economic
conditions deterioriate, pressure mounts for a policy response, and .job'
creation is 'usually' the mist expedient an0 visible remedy.- 'When conditions
improve or stabilize, or the fisc runs dry, public opinion shifts and the

1141... created jobs previously considered "Vital" and "produCtive" become per- ,:
ceived as id10 lepf-rd king. Retrenchment usually follows. Job access
strategies fluttuate in a counter cycle. When tight labor markets absorb
the more employable workers, employers are ready to support subsidy schemes
Which will help them cope with the costs of reaching further down the labor
queue. When conditions normalize, the eqtreaties and incentives _have few41
takers. Labor market intermediation, 'betause of its low cost, tend to
continue in, good lipes and bad, but it becomes more fashionable' when the
"let them eat cake"-approach is in Ascendancy or when business conditjons.
are good. Evidence of unfilled jobs is then used to support the argument
that low d6st placement and 'lob search assistance activities can get

'everyone erisloyed,f and. ,ine the high costs of job creation, hiring' sub-
sidies, phd income maintenance can, therefore, be reduced. This approach
works until it is tried on more than a limited scale and the truth becomes
evident 'that-frictional problems are small in relation to structural
problems--that there really are Rot enough jobs for those who.lack skills.
Businesconditions also affect the emphasis on training, -education, and
employability development. investments. in the future rest on .the aS5UMIQ-
toroh`and eviderke that Oey4will pay off--that once taught to fish, an jr11..,

dividual will, indeed, be,fed for a lifetime% When.resources are scaroe,dr'
joblessness is preValent, the investment costs become more burdensome and
the payoffs more questionable' since already skilled resources are idle.

f
k The cycles of activisq and neglect, and the 'shift in emphasis from
one approach to another, art demarcated by periods of friction and debate.
In democratic Societies, such,.9ianges in 'public policy usually require

`'brdad and .Comoelling arguments in order to oyercome the vested
interests fitting from the status quo. 7o build this,consensus,and
rationale, it is almost always hecessary to.inflate expectations and ignore
shortcomings, or, conversely, to minimize needs and to exaggerate flaws.
While the policies may represent reasonable responses to changing con-
ditions, policymaking itself is narely'a rational prOcess. Each change in
pace or emphasis is heralded as a new and permanent deure rather, than a

.needed correction. The mechanics pf accelerating and

braking are all consuming,'leaving Tittle time to f eus on ultimate des-
/ - tinations.

ocial policy inthis country reflects these same patterns. The New
Deal and. the War. on Pbverty were active.periods, followed by retrenchment
and' stabilization under the Eisenhower and Nixon/Ford administrations. We

are now, apparently, at a turning point in another cycle. During the late
1970s, there was a dramatic expansion of public efforts on behalf of the
excess rand least 'employable ,segmehts of the work force. The ,Carter
administration's economic stimulus package 'including public service
employment, youth jobs, an .public_ works, represented the largest CM-

.
centrated job creatioo of rt in.our nation's history, even though few
commentators have recogniz it scate.: This.was accompanied by a massive
expulsion in residential skill- ng for disadvantaged youth and the
initiation of Special national _programs for institutional and on-the-job
_training. As' the stimulus took hold and. emPloyment grolth accelerated)
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emphasis shifted to tax credit mechanisms to encourage private employers4to

reach dowy to the disadvantaged. These incentives were complemented by
private sector initiatives providing employment and training resources

.through bt4iness-dominated local organizations in order to better adapt
public interventions to employers' needs,

These recent lob creation and training efforts were mounted under the
authorization of the Comprehensiye Employment and training Act (CETA) ind
the oversight of the Department of Labor's Employment and Training Admidls-
tration. Real. expenditures under CETA more than doubled between 1976 and

1980, rising-to a peak of over $10 billion. Problems were jnherent in suck
pell-mell expansion. 'They became visible just as overall employment growth
was undermining the consensus and need for such activities, while inflation
was eroding the nation's ability to pay., Not ynexpectedly, criticism of,'
CETA reached-a fever pitch, particularly concerning its countercyclical job
creation components. President Reagan eampaigMed on the promise of

governmental retrenchment, and even though the Carter adwinistr1ation's

budget lad already .drasttcally reduced .CETA work componepts, the new

administration followed through on its campaign promise by proposing and
achieving the' immediate elimination of both countercyclical and stritural
public service employment, as well as trimmiqg youth job programs.

)

Throughout this turbulent periot..the "T" in CETA was generally
obscured by the "c" and the "A". During the economic stimups in the .1ate

a 19706, job creation recei4d priority .and the delivery system at the

federal, (state, and local. leels s rained to reach hiring targets. Most of

)
the.action'revolved around public service employlent, so that CETA became

synonymous with PSE, as it was c led. When doubts mounted about.the need

for and efficacy of job creation, this 'identification became costly. The

public's disdain for perceived "Takework" was translated into a disdain for
all CETA activities..and for the deliveny4systeM as well. In retrospect,

the-administrative problems 'resulting from the massive CETA growth must
certainly be judged as minor bdy any reasonable standargs, but ",fraud and

abuse"r-however isolated 'elative to total activities-sere the lightning
rods for changing public values. The adminilirative arrangements for, the

delivery of emplophent-and training Services, ,thus, dbecame the subject of
detailed- legislative _tinkering fn 1978 to solve alleged shortcomings. In

many ways, these changes vsimply made, things worse--certainly more 'corr-

plicated. As the 1980s opened, there :was widespreakagreement that more
fsubstantial changes were required--perhaps evert the elimination of CETA--at

doe end of its authorizat4on in_1982.
i

.

.

Little of the criticism was_focused
.A

on CETA's training components.
File the public may have limited enthusiasm ,for "makewk," there is much
stronger support' for training and education, that' i reases the self-

sufficiency of the disavantaged'and sleets the skill needs of the economy,s

Nevertheless, there is a god possibility that in the ferior of bud2ft
cutting, public training inv stments,efor persons of limited eMployabilTfy
;will also be judged expendable. ?t is to be hbped that such decisions
would consider the impacts and effectiveness,Of CETA training; the pros-
pects for imprped performance, and'the future role of training in our

economy. The detailed analysis which follows seeks to 'provide th$ in-.

formation' needed for this consideration. I$ focuses on the .neglected

dimension of CETA -- training for the disadvantaged. I*.

.

/
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Thee is, of course(, no .exact dihotiomy' between training,,job

abor market tritermediatliOn, job access and income maintenance.
_Subsidized public° sector jobs,. may serve as training sites. Tax credits and

- other subsidy. mechanisms may be a good way to "buy" jobs for those who are
trained:- Placement 'and,laeormarket intermediation are important adjunct%
to training)) although ,they more Ofterioccur without it. Incomehaintenance
is a fundamental component where the 'disadvantaged lack the resources to
invest the4r time mid energy in training. Yet if these elements are
interrelated, training, is certainly dtgferenttable in that its fondamental
aim is' to IMprove1tMe skills and competencies of individuals in order to
increase future vmployability, rather than to maintain well-being or

provide ihmedate employment.
, )

The analysis concentrated on the tramming which occurs under the
ftuspices of the Compre ensive 'Employment, and Training 'Act simply because
CETA accounts for the lk Of training activities for pens-6ns of limited

employability and 1 flee prospects.. The sub'stance of the 'training
activities, their im acts and impact patterns, are 'the primary concern.
CETA administrative or decisionmaking arrangements are considerep (Nib/ to

the' extent they affect training outcomes.. In fact, CETA consists of
several different administrative, decisionmaktpg,'and deliNb-ry approAches
for training, ,which tan be and are contrasted to suggest) ways in which
training goals might best. be acheived under whatever, legislation replaces-
or modifies the Comprehensive Employment and Training Act,'

a

4

Although CETA i_ s the ',primary mechanism for dealing with the, labor

market's "leftovers,r, CETA trainiogrepredents only a minor element of our
ration's overall hufnari resource development qstem.' More than most other,
industrial countries,we rely on ttieeducation system.to prepare
Our work lorce, with limited formalized training beyond the career entry
poin4t.and with'sk'ills acquired? instead, through job mobility and cumula-
tive work experiences. For those whod() not make it in the educational
system or onto job ladder in the labor market,.the'options are limited:
CETA training for the disadvantaged amounted to less thani2 Percent of
public expenditures for humap resources development in fiscal 1980: 3/

Public Expenditures
for Hunan

Resource Development
.Fjscal 1980'

(Bi)lions)

$94'.5 .

40.3 )

Elementary and secondary education .

-Higher education
1

Secondary and post-secondary vocational
.

education t 10.9
.

Military training 10.0
Veterans' training 2.2 .

. Vocational rehabilitation 1.2

CETA expenditures for tr4ning 2.0

1'
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The private sector,does not provide many alternatives. Expenditvres

for private vocational and technical school training in 1980 were,an esti-(

mated $1.8 billion; with, some of this subsidized by public fiinds, par-

ticularly under the veterans' training programs, and much'oPli,t beyond the
means of personvith limited earnings and income. The estimates of formal

training.and education financed by industry are not very dependable, but a
best guess is that between $5 billion and $8.5 billionOre'spent,in1980,

excluding the wage ,and salary costs. for training ddFing' work hours. 1/
Finally, private, expenditures- for elementary and secondary,erducation were 4

$11.9 billion- and those for .higher education were $19.0:billion\ CETA

training,' thus, represented, less' than 1 percent of cdMbined public and .

private human resource development expenditures. 5/ 1-

41
4

From any reasonable perspective, then, it is strikingpW little this
natiorr commit to .improving the employability.of those at,,0 end of the
labor queye/ Under CETA in 1980, there were 70Q,000 new participants in
institutionar or on-the-job trOning, representing just 4 perCent of all
those whd experienced unemploymnt dui'ing the year, a miniscule .6 percent
of all- persons in the labor force, and less than a tenth of a.4..1.-.persons in

the labor force atheist half the year whose earnings, when combined with
those of other family mem6erS, fell below the poverty level. The average

number in training at any point in time was less than hilf this level. In

other words, CETA-.-even before the Reagan administration retrenchments--was
anything but "comprehensive" in_addressing the human resource development
,needs of persons 'with liMited employability.

The evidence of.unfilled needs is not, in itself, a proof that more

training for the disa6antaged is worthwhile, and this analysiNis intended'
as an-dbjective assessment not as advocacy. It seeks'to .c4t through the

confusion that' TFrounds CETA, and sort through,-the massive information
'which has beep -gathered. but largely unutilized, in order to determine, the

&mount and types of training which are being provided, the numbers and
characteri-stfts of recipients, the aggregate impacts, the success deter-
minants, the success. rates fer different trainee groups, the benefits and

costs Of training, tht theoretical models whith best explain these

patterns, the ins,titutionjal factors producing the aggregate outcomes, and

the best means to improfe performance. Tratning as a tool for improving

limited empldyability is the, concern; not .CETA itself. There were other

funding, decisionmaking, and administrative intchanisms.for training before

CETA, there are several variants under ZETA, and new approaches may be

needed in the future.- But evidence and analysis concerning the 'current

system's_ effectiveness should be the driving forceof any reform, rather'.
than anecdote and ideology which have been'the primary focus in discussions .

of CETA to date.
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SECTION'2.

"A PREVIEW OF COMING ATTRACTIONS

The description and analysis which follow Are extremely detailed and
. range from abstratt theory and recondite beneffit-cost calcekions to "nuts

and bolts" asses *mgt: of management information 'systems, , performance
monitoring approach nd regulations. The second chapter describes-CETA
and its training' components, providing- a roadmap for the complicated
legislative and programmatic structure, as weT1 as an overview of activity
(revels and trends, the allocation of training opportuhities, and.the sa-
lient features of the variaus.*trainingi approaches. The third .chapter
provides the.view from he."ivory tower," synthesizing the findings from a

w4e range of evaluattons concerning the effectiveness of training ac-
tiviries-, the causal factors and the patterns ''.of impact in -order to

determine, why,' how, and for whom, not just whether, training works. The
fourth, chapter focuses on delivery and deci.siOnmaking., It seeks to

determine how- policy decisions, management approaches and systems, and

institutional factors produce the results whith have been analyzed in the
preceding chapters, a('d to 'determine how improvements can best be achieved.
The final chapter summarizes the findings on training and its impacts as
well as those concerning decisionmaking and delivery.. It interprets both
Sets of findings, discusses some of the 'controversial underlying issues and
long-ferm options, and proyides detailed recommendati6ns fbr 'immediate
action.

The analysis ,is not _simple. The evidence is, drawn from --0. diverse

array of sources. ,-In almost all cases, data had to manipulated' and
adjusted to focus o:specific issues, or to achieve c parabi)ity across
sources:-' Particularly in the impact and benetit-cost S tins -, there was
reliance on. studies: and methodologies supported by a separate analytital
literature. The footnotes reference the- sources'of information, discuss.
the major interpretative ,issues, explain -data manipulations, and'provide
detail to pack up summary informaton in the text'. While every effort is.
made to simplify the presentation, he volume of information is more than
most readers would care to knows-And. the last. chapter Provides a compre-
kensive summary of the'findings,so that it c3e read alone.

. . ..

Yet if the evidence is voluminous and the analysis complex, the con-
clusions Are quite' simple. They may also be socieWhat,contraversil, both
for supporters and. critics ofemployment,and training, programs. The most
importantfinding is that training eprogams and the training system work
despite substantial room for improvement and despite labor market con-
ditions that are far from propitious. The evidence overwhelmingly indi7,

'cates that CETA training for the, leftovers in the labor market increases
% their post-program employment', and earnihgs. Moreover, the dpTlars'-and-
.'cents benefits 'from training outweigh the. costs, so ,that the - inyestment i

pays off for society. The ,potential for and diredtioni.of.iMprovemeftt are
fairly ,clear. While there are, shortcomings in the current system, there

are no villains. .The system emerged to meet and did meetpe needs of ,the
lasts two decades, when job creation w4s the.most critical issue. Its '''''

problems were mostly tile result of unclear and changing signals, and the'

lack of a coherent design. The drastic decline - in the .number of workforce
entrants in the caning -years will alter needs and,p(kentials, but there.is

V r
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every reas on to believe that the existing delivery' s stem, it properly
directed and realigned, can adjust to these cNanges and that it provides a

. reasonable foundation for meeting the needs of the next two decades.

It is the basic precepts of employment and training policy--rather
than the system ittelt--,whichere challenged by the eiidende:

-
..

.
,

, First, a fundamental postulate of(manpower policy over,the last two
dec des is that work experience increases employability. The evidence

. suggests, on the contrary, that work per se does not improve post-program
labor ,market success-, except when it is targeted to those enter4ng or
reentering the labor force and needing, a 'stepping-stone, when it is
designed as a training activity or is combined with classroom training, and
when it serves as a transition and on- the -jots training mechanism into
unsubstbized employment in the public and nonprofit sectors. Job creation
may be justified because it al leviatesx structural and countercyclical
roblems and is a preferable alternativ tq income maintenance, but not
ecause of its effects on employability,.There%is potential and need.to
increase the training elements in. work experence.

Secant', CETA has been focused on.short'interventions-intended to yield
immediate ,improvements In employment and earnings. yet training pays off
most when it is long enough so' hatTarticipants can achieve measurable and
certifiabye competencies that are required in the labor market. For a
disadvantaged individual to a tain a high school equiiialendt or post-

/sqcondary training degredi or o learn almost any occupational skill,takes
substantially more UNe than e average duration of CETA training. Only a
small minority of articipants are assigned totrainingliiat is long enough
to proVide credentials and competencies that will help to 'feed them fore
lifetime. Perhaps only a few in a hundred participants have the endurance
or capacity for the one-, two- or even four-year training,. but it-is-
critical to begin providing opportunities for this minority to achieve
"quanturpleaps" in employability.

, . . . .

Third; CFA is now essenttell a , one-shot" intervention rather han
an employability_dBme+opent system. The participant enters the door, is
assesseil, assigned ,to a limited duration comp?nent, and then (sometimes)
placed in a job on completion. ttat is needed as an opportunity 1dder
which individuals will mount and Scale at the level and pace dictated by
their ability and motivation. This, it turn, requires a system for
measuring tompetensies and competency'acqbisition.- It rruirps standards
of completion as well as'qualitattwe standardt for inputs. Most of all, it
recidires that these standardse maintained. Some of those who now linger
in CETA's training activities wt0out performing or progressing should be

. terminated. TFie better classroom training opportunities, and the limited
number ofon-the-job training slots should'go to those who have progressed
through thesystem rather than to those who are most qualified'when they
enter and have the least need of help. Activities should be buiVding
blocks with id eased use of combinations such as work experience leading
to classroom training f -ollOwed by training on-the-job.

.
. -

Fourth, ,more sorting 'must be don, among those in need. The labor
,

market's leftovers include individuals, -of widely-ranging potential, and too
little is now done for those who have greater ability and motivation. If a

. -
-
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secud tier of advanced opportunities were added to what now exists in

CcTAK, no one whorexerted. an effort wou,ld get les's than dicier the current

system, but hose .who exerted more effort and had more potential could

advance subst tially. Alternatively, the second tier might be financed by

avings which could be achieved under current programs if thewere ficused
solely on training rather than functioning as stopgaps for 'persons with. -no

'other o tions., Allowances .in classroom training and wages in on

extra'co is of participation, and to meet only the poverty deficits which
traini should'be used as a means-to reward performance, to cover the

would hinder participation, rather'qhan providing' an inceighive to par=

titipate even when there is no, desire to be trained. There is' room for

some savings in this regard, probably enough to finance longer training for

a reasonable proportion of current trainees. But a tradeoff is inherent:
(

Fewer individuals can be served when longer training'is" provided with any

given level of resources. While the net result of adding, second tier of

opportunities will be greater average and aggregate impacts-.for' those in

need, the benefits will be less. broadly shared. This is only equitable if

Ithe.opportunity structure is established so that all participants 'have an

equal shot at-the longer and more promising training oppor nities.

,t..; ' , -. .

. .

Some dhartges are :needed in law, regulations,, prog m 'design, and

, management in light of these findings, but the bigger chall ge is to alter

thought processes which' have guided manpoWer programs and policies for

yearss. We must begin thinking about long-term impacts and "quantum' eaps"

not just' immediate outcomes and marginal gains. A stable training system

.
is needed rather than an Tier changing array of separate training programs.

There must be long-tere strategies, both locally and nationally,/ for

b6ilding a range of new opportunity trags for disadvantaged individuals

with potential. Quality, not just quantity, needs tp be emphasized-in

.)
curricula, in staff, and in,Qdtcomes. The employment and training system

must, in every way possible, utilize exiting institutions rather than,

maintaining segregated and fraluently second-class delivery approaches for

the disldjantaged.,

Even with such changes, 'the potential of trainiN efforts for persons

of limited employability will be circumscribed unless the institutional

Setting 'is altered. As long as there are disincentives for training by the

private sector, as long as the competncies and training needed to fill

available joi5S. in the economy are 'uncertain, and Arlong as help is offered

to persons of' limited employability as an act of "noblesse oblige," public

programs will continue to have diffiwtty determining and meeting private

sector needs, private employers will stay at arms length, diseounting the

quil.ity of training, and public resources will remain inequitably di s-
fributed and overly concentrated. on a&vanced education even though entry-

level. investments would yield more payoff 'in the expected labor market of

- the-next two decadip. --Spine of the ,long-term options which need to be

considered are; first, a GI-Bill approach to career training and education,,

where all individuals would be guaranteed two. years of post-secondary

trainig-Or retraining to be purchased from public ariOor ate institutions

by veuciper; second, employesr and employee taxes to cover art of the costs

of this career training, with credits where the private se for provides the

training itself, in' order to encourage more entry training; .and' third,

expansion of the apprenticeship System to formalize the career entry tracks

and to identify the competencies and training necessary to perform career

entry jObs in our economy.

fs ?4
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While these changes in the 'precepts, of employment and training
programs and in the ,setting .in which they operatt may be considered
revolutionary, they.can arid must be achieved through a steady eVoluttonary
process. The current array of CETA training programs and institutions can
-rve as a foundation far building a more effective, equitable, and

comprehensive system. The changes which are necessary in the, short term
dre lustlied on their own merits, and do not require, nOrdo they commit
the natioft to, a specific long-term path. Yet they certainly make sense in

, ttrms of what can be expected in the labor market.in the years ahead.
eThere is no question that we are. entering a decne- when the dumber of

(cess and less-desirable workers will decline as demographic trends play
out. There will, at the same time; be increasing demand for minimal com-
petencies in even the lowest-level' jobs, In contrast to the'situatiOn in
the 1970s, there will be abundaht'opportunities for successfully training
those at the end of the labor queue for career entry "rat.Otr than just
short-term jobs., Teeining which ts----.3inger term and more ambitious in its
aimsshould become more feasible.

While the weight of the eidence .is convincing in suggtsting the

redirections for employment and training policy in the 1980s, it does not
rest on proof of the failure of policies in the 1970sx-iir on promises of
massiye improvements in the next decade. Training cannot hello much in

jareas or -in'periods where there are massive job deficits. It can help only
those who are and able to work to get ahead. Only a ni'nority will
'be "fed for a lifetimeh by the skills and credentials they can reasonably
be expected to acquire. Yet with a changing economic scenario and

irealizable improvements in design and management,- training can .be an even
mope profitable public investment than it has prIved in the ,-past. The
evidence which follows suggests that priority in the policy mix for the
"leftovers" in the labor market should be placed on "teaching them to
fish." .
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. % NOTES

1. Sar A. LevitAn and Robert Taggart, Employment and Earnings Inadequacy:

A New Social Indicator (Baltimore, Md.: The Johns HopkinS University

. f Press, 1974); unpublished, tabulations of Employment and Earnings

Inadequacy Index .prepared q-om March 1969 Current Population Survey.

/

2. Unpublished tabulations prepared as background for the Nationa4

Commission xon Employment and Unemployment StatiStics. Estimates for

1980 derived by reducing the 1980 unemployed ant discouraged zoom-

cpObents of the NCEUS hardship; measure to the incidence rates in 1970,

and adding these to the other 1980 components.

0 5

3. Statistical Abstract o e United States, 1980 (Washington, D.C.:

Government Printing Office; September 1980); and Budget of the United

States Governmenti,FAcal 198 Washington, D.C.: Government Printing

Office, January 1§11).:.-Milita training includes specialized skill

and flight trainirig .professional development and supplemental

training but excllidei,' ruit and officer training and salaries of

trainees. CETA trainikg includes allowahces plus estimated training

under the closely related Work -Incentive Program for welfare

recipients.

LI Harold Goldstein, Training and Education by Industry (Washington,

D.C.: National Institute for Work and Learning:1980). The cited

figures subtract estimated wages and salaries of trainees froM the $10

billipk.total training cost drib 1 percent of wage bill suggested by

Goldstein as best gueSs 9f private expenditures. .

17'5. _
Statistical Abstract of the United States, 1980,0. cit.
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SECTION 1.
THE TRAINING SYSTEM

V.
Background

Employment and training programs have been a major grdWth area of
social welfare-poliay,over the last two decades--not only in resource and
activity leyels, butt in programmatic diversity as well as legislative and

I-

.41

regulatory complexity. The earliest initialOves mere,targeted to the
strJctural problems of lagging industries and areas which had been
exacerbated by a decade of slow economic growth. The Area Redevelopment
Act in 1955 and the Manpower Development and Training'Act of1962 initiated
institutional and on-the-job training efforts targeted forkdisplaced
workers in depressed areas. Under the war on poverty, emphiiis shifted to
the economically disadvantaged.. Several new manpower programs were added
by "the Economic Opportunity Act of 1964, the most'ambitious'af which nip
0b Corps. It aimed to interrupt the "vicious cycle of poverty" by
providing a structured residential environment,for learning and development
where poor yowths age 14 to 21 could escape from deprivation and realize
their full potgritial. ,Job Corps vks and remains the most comprehensive and
intensive human resource 4nvestmdnt phogram for the disadvantaged. The
Economid ppportunity Act also. initiated job creation programs' for the
hard-to-employ who were left behind despite accelerating economic growth in
themid-1960s. The Neighborhood Youth Corps provided in-school, summer and
out-of-school work, experience for teenagers to promote, the development of

4
needed employability skills while keeping the streets4quiet. The anti-
poverty act also created jobs ,programs for older worker an welfare
recipients on the atsumiltion that work was` preferable to dipgdency. In
1965 the New' Careers' was introduced 'which sought to, restructure
professional jo bs in the public and nonprofit sectors, to train,01,,disad-
vantaged to perfotm as paraprofessionals and to subsidize thei' ah3The-job
learning. 4New Careers evolved in the late 1960s. into -the Public Service
Careers.. (PSigl program, retaining the.emphasis on providing career ladders
into dr4ubsql9zed_public and nonprofit sector jobs.

As' employment giOwth accelerate in the sec d half of the 1960s,
attention turned to.thelprtvate sector. A Work Inc tive (WIN) program was
adopted in 1967 a substituteJor.the anStpvert workfare program. By
providfing im$ti onal and on-the-job patip.ing, 'plus'financial incentives

ork by reli recipientst it aimedirTacilitate private sector rather
than public sector elployment. later, the training componentrwere reduced
so that WIN became' essentiallyr,a placement and job search assistance
mechanism. The Job Opportunities in the Business Sector (or JOBS) program
was launched with much" fanfare in 1968 to increase private sector in-
volvement in manpowel" programs through contract and

`Employment
on-the-job

training of the disadvantaged. The Concentrated Employment Program
prOvided extra resources to poverty areas' to be used primarily for pre-
employment services such as' counseling, motivation activities, job
development, and placement assistance.

-

By\ the time these private sector-oriented programs 'were geared up,
unelnployrpent began to rise/ rapidly and the pendulum shifted in the opposite
directio . After sgmer-heated debate, the Emergency Employment. Act was

o
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,passed in 1971, initiating. the first countercyclical job creation program
since the New Deal--the- Public Employment Program. This filled out the
tool kit of manpower programs. The components (although not the labels or
funding mechanisms) have remained essentially unchanged ever since. The
tool kit included basically preventative measures, primarily Summer and/
in-school jobs to help disadvantaged youth get off on the right foot,
remedial activities such as Job Corps and institutional training under
MDTA, ameliorative interventions- including temporary jobs for older
workers, welfare recipients, and dropout youth, ,lob access efforts such as
,job restructuring under PSC, placement and job development under CEP and
WIN, plus on-the-job training under MDTA and JOBS, an,/countercyclical
measures, as typified by the Public Employment Program.

To better organize the tool sit, Congress- .passed the Comprehensive
Employment and Training Act in 1973 with the im of consolidating federal
employment and training resources into block grants to local units of
government representing populations of more than 100,000, and to states

(/ to let these decide how to spend theirstate and local "prime sponso

/7-. representing the remaining smaller areas. the initial intent was
.

\\.- block. grants after a mandated planning prociis and subject to local
advisory council review, and tk leave them 'free to administer local

programs, the law as well as the rMulations and administrative procedures
which subsequently intermted and applied ,it, fell far short of the
decentralization and deca gbrization originally promised. The summer
employment program--the progeny of the summer Neighborhood Youth Corps--and
a' public service employment component--a combination of PSC and PEP--were
retained, by the Comprehensive Employmeat and Training Act as separate
categorical activities with their own eITg4bility -rules and allocation
formulae. Job Corpsiewas continued as a distinct, nationally-directed
'program, although its authorization was included under'the CETA umbrella
an its management shifted from the Office of.Economic Opportunity to the
DefFrtment of Labor. A smorgasborg ofsmall, nationally-run programs for
special needs groups such as older workers, mlgranti, Indians, offenders,
and displaced homemakers were added:incrementally. The WIN program was not
included under the CETAumbrella. Even in the "blOCk grant" titles of
CETA, there were a variety of federal set-asides and specifications
dictating the use of resources.

40

The CETA system was hardly operational before ther'e were Major changes.
and then dramatic expansion. The 1976 amendments separated public'service
employment into countercyclical and structural components; the first
directed to the victims of recession and funded by ,a "trigger formula"
which would automatically expand resource; when unemployment rose,. and the
second aimed at providing career entry opportunities, training, nd

short-teeril work for persons of limited ployability. Under the ec ic

stimulus package of the Carter adminis ation 1977, these t public
service employment components were reased from the 300 000 o 750,000
combined enrollment level in resp se to high and rising unemployment. A
national Skills Training Improvement Program (STIP)'was initiated providing.
grants to competitively-selected prime sponsors to provide long-term
training linked to the private sector. The HIRE prcsgram was also; launched
with an aim of fostering on-the-job training, _particularly for Vietnam
veterans. Funds under this program were administered both by prime spon-
sors and from the-federal level.' The Youth Employment-and Demonstration
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Projects Act in 1977 created two new categorical programs targeted '-
specifically to youth_ which were` to be, operated by all prime sponsors, a
large-scale experimental program testing, a job guarantee, s turation
approach in selected prime .sponsor- areas, .and a conservation program
operated jointly by the Departments ,of Labor, Agriculture and I erior on
public lands. To -round out the economic stimulus measures, the long-
standing, summer program was exparlded by a fourth, while the Job Corps
program was doubled in size,

The changes -continued Wfthout pause" A Private Sector Initiative
Program was authorized in the 1978 CETA amendments. PSIP established
Private Industry Councils or FlIC's in each prime sponsor area to plan and
administer CETA - authorized, activities, linked .to the private sector and
ftlidded_.by a separate CETA 'title. r;The 1978 amendments increased the
targeting as well, as the training emphasis under the structural public
service employment program. jbe "comprehensive" block grant was modified
by additional set-asides for upgrading and retraining, as well as' for
education-linked activities.,

bust as the new youth prbgrams were implemented and the public service
employment expansion digestedthe gears were shifted into neutral and then
slammed into reverse: The Carter administration announced the con-
solidation of,the separate CETA youth programs, but its proposed Youth Act

Oa
of 1980,fell short of enactment. However, the conse tion and experi-
mental job guarantee programs'just enacted in 1977 wer ended. The public
service employment components of CETA were also substantially retrenched.

'The incomi agan administration went further, cpmpletely el1,6inating
funding f public service employment activities and drasticD cutting
local non ummer youth programs. 91

As a result of 'all these changes, the CETA system today is unques-
tionably more complicated than ttfe "categorical nightmare" it was designed
to replace. With reauthorization pehdi in 1982, with uncertainty about
budget levels for 1983 anq.beyo nd with drastic retrenchment already
underway, the situation ts even more confusing. The latest dependable data
cover fiscal year 1980, which ended in Octobetl- 1980. Yet several prbgrams
authorized by the existing legislation and fully operational in 1980 were
phased out in fiscal 1981. "The nomenclatere, titles, funding levels, and
priorities may undergo some dramatic changes in anticipation or as a result
of the 1982 legislation. Nevertheless, the program mix existing in fiscal
1980 'and authorized by the .1478 etTA amendments, provides the only available
baseline for understanding of thsystem.

islative Framework

In the CETA system of fiscal 1980, nine-tenths of the service years of
employment and training activity were provided under the seven major titles
and subparts of the ComprehenSIve Employment and Training Act which allo-

''cate funds based on relative unempldyment and poverty to the nearly five
hundred stilk and local :prime sponsors" which _serve as managing and
decisionmaking\agents. Foileach of the separate categorical} allocations,
the prime sponsors must submit_annual plans outlining activities for the
coming year, projecting enrollment. and speding levels and, participant
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characteristics, as well as detailing procedures and guarantees- to satisfy
the differing requirewnts Of each .title. as interpreted in federal

regulations. The plans musebe approved by the Department of Labor, and
prime sponsors must subsequently, submit quarterly reports indicating
-performance relative'to plan. They are subject to a once-a-year assessment
by the Department of Labor, as well as periodic monitoring visits to assure
compliance with the law and regulations in their exercise of delegated
decisionmaking, management, and -operational responsibil. The seven
categorical programs are as f61Tows:

'o Title IIBC, Comprehensive -Employment and Training Services, pro-

vides for a full range of activities for the unemployed and economical y
diadvantaged persons living in welfare recipient familiesor th
with a family income in the last six months which is below. the highe
the. poverty level or 70 percent of the Bureau of Labor Statistics' lower
living standard). The prime sponsor decides on the mix of services to be
offered and the subgroups tq be served among the eligible population.
to 6.5 percent of funds may be used for upgrading and retraining .

laid-off or currently underemployed workers who are not necessari
economically disadvantaged.

Nit

Title IID, Transitional Employment Opportunities-for the Economi-
cally Disadvantaged, or structural- public service employment, fully sub-
sidizes the employment of economically disadvantaged, long-term (15 weeks
or more) unemployed individuals in,regular jobs in the public and nonprofit

sectors as well as in specially created projects providing needed public

services. In order to assure employabi)41ty development and not just
employment, the law requires that 15 percent of funds in 1980, 20 percent
of funds in 1981, and 22 percent ,of funds in 1982 be used for training of
participants. Prime sp6nsors are, inbconcept, free to use all of Title IID
allocations for training or any other allowable CETA service. In 1982,

there is\po funding forTitle IID.

Title kV, Youth EMployment and Training Programs (YETP), is the

comprehensive local programfor youths. The prime sponsor may provide any
of the services allowable under Title II!, but only for persons age 14 to
21. The income eligibility restrictions are somewhat more lenient than
under Title IB. Up to 10 percent of funds may be used for nondisad-
vantaged youth and the income 'standard for eligibility is 85 percent rather
than 70 percent of the BLS lower, living standard. Since nearly half, of

participants in Title IIB-are under the .age,of 22, there is substantial
overlap between YETP and Title 118

p

*o Title IV; Youth Community Conservation an d Improvement Projects

(YCCIP), supports year-round neighborhood-based work projects of tangible
benefit to the community. 'Mete jobs are targeted for unemployed 16(19
year-olds. Eligibility is not eestrictpd by family income. Support e

services may be offered but training and remediation are discourag
because YCCIP was intended to emphasize structured, supervised work ra
thanhuman resource development.

'Title IV, Summer Youth Employment Program, provides summer jobs
for 14 to 21 yearrord economicaTlydisadvantaged youth. The funds may also
be used for all other'services authorized under Title IIB as well as for
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Job Corps. Funds for all the other ti -ties of,CETA may also be, and fre-
quently are,. 'used by prime'sponsors to create summer jobs. -

. .

Title VI, Countercyclical Pubic Service Employment, is targeted
for the victims of recession who have bedn unemployed during 10 of the
prior 12 weeks ,and have a famIly income in the last 3 months less than 100
percent of the BLS lower living standard. The 'funds under'this title may
be used for any of the.activities'allowable under other titles. The CETA
legislation contains a "trigger formula"'for funding so thaS,.Iitle VI \s to
expand automatically to absorb 20 percent of the unemploy0 in excess f 4
percent or'25 percent:if unemployment rises above 7 percent. In practice,
appropriations have not reflected thts'groundrule. Countercyclical public
service employment was phSsed out in fiscal 1981 spite an unemployment
rate in excess of 7 percent.

.

.Title III, Private Sector Initiative Pr5fgram, authorizes local
Private Industry Councils with predominant business membership toldecide on
the usetof funds proVided under this title. The eligibility provision and
allowable activities are the same as for IIBC, but there is an emphasis on
the involvement oT and placQ ement in the private

-

sector.
.

There are further complications. Six pe ent of Title IIBC 'ands are
set-aside for vocational education activitieA r d distributed to the states

, by 8 needs formula. The states then subatro .e to prime sponsors for the
support of training activities. Another '4 p6-cent of funds.under Title IV
YETP and under Title UR are distributed to Governors for special
statewide activities, plus an additional 1 percent of Title IIBC funds for

_---entational linkage activities. In many cases these are' distributed on an
application basis to the sub-state prime sponscirS.4

In addition to these state- and 1(16,311P-operated programs supported by
legislatively-specified allocatiohs based on the relative unemployment and
poverty rates of statesand localities, there are a. range of activities

* funded ynder the Secretary's discretionary authority, out of set-asides
under each of the CETA titles. These resources are used for innovative
demonstration prograMs, to meet special needs of areas and population'
groups, to-reward performance by prime sponsors, and to mount special
purpose initiatives. The Secretary decides .On the use and distribution of
these funds consistent with the retirements of each title.

There are also several national- programs. Title III of CETA au-
thorizes and funds national programs targeted Ito displaced homemakers,
seaso* farmworkers, veterans, olderiO6rkers, offenders, youth and persons
of limfted English speaking ability. Job Corps is_uthorized as a subpart
of CETA Title IV, with legislative language largety unchanged since the
Economic Opportunity, Act. The\vsidential 'Job Corps centers located
throughout the country are operat d by private for-profit and nonprofit
contractors, and by the Departments of Agricultureend Interior on federal

11 lands. A Young Adult Conservation. Corps is authorized under CETA Title
VIII, and an experimental Youth Incentive Entitlement Pilot Projects under
Title IV which guarantees jobs for all poor k6- to 19-year-old students in
selected'areas. .Both of these programs were Phased out during fiscal 1981.
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State and local prinie'spoCor% are sometimes, used as deliVei-y agents',
for these various national programte For instance, two prime sponsors are
the contractors for the operation of residential Job Corps- centers and-
several others use fun provided to them.by formula' under Title IIBC or IV
to purchase training "Rots in Job Corps', The Entitlement projects' were
managed by 17 prime sponsors. The. HIRE program wasoperated under Title
III authority and was funded in pars through prime'sponsors while the STIP
programi was carried out under.thexSecretary's discretionary autirrity arid
provided resources on a competitive basis to 45 percent-of prime sponsors.
States administer portions of the funds for Title III older .worker
programs. They also received a set-tside under the Youflg Adult 'Con-
servation Corps while it existed. - -1"1,

The Building Blocks

The Comprehensive Employment and Training Act specifies the activities
that are allowable under these various funding categories, with furthtr
specification provided by the federal regulations and the ftlanagegent
information system* There are- three major classifications of training
under state and local programs: 4

Classroom occupation al-S011s training is normally conducted in

an instttutional setting 'and is designed to, provide individuals with
technical skills and information required to perform a specific,job or
group of jobs. The training must be in ockupations wh%Le there is a

reasonable chance of emp4oyment. It is not allowed_for higfr turnover, low
wage jobs. Training ray last up to two and a half years. Trainees are
entitled to an hourly allowance equal to the minimum wage plus supplements
for dependents and for extraordinary participation costs, although
allowances are reducedfdf public assistance and unemployment compensation
.recipients. Stipends may be rece ed for only two years of training.

Classroom training provided t2 wo kers -already employed.but in low level
jobs is labeled' upgrading. If it is provided to displaced workers, it is
labeled retraining. L.

Other classroom training is also usually conducted' in an in-

stitutional setting and provides basic .skills needed to perforM generally'
in the labor market, rather than in` a specifit job. It includes remedial
education,, preparation f6r a high school equivalency degree, training in
English as a second language, and, in some cases, school-to-work transition
activities. .

.

On-the-job training is a combination of work, orientation, and

skill training conducted primarily in a private sector workplace after the
participant has'been hired by the employer. It aims-to provide the skills
specifically needed to adequately perform in this job. In matching
participants and jobs, the aim is to assure'that the trainee lacks the
education, training, or,work experience normally required by the employer.
The employer is, then, reimbursed for the extra supervision needed by, and
lower productivity of, disadvantaged partiCipants, as well as for any
outside training costs. The reimbursement ordinarily equals 50 percent of
the participant's wage during the period of training, at the end of which
time successful trainees continue in unsalbsidized jobs with the4employer.
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CETA also authorizes a range of pre-employment activities for par-
ticipants with 'Tittle or no labor market experience, primarily youth."

. .These activities, WO' are' usually more liMited in intensity than
-cla&sroom and on-the-job training, are included in a separate category
labeled employment and traiping services, but are very closely related to
training, as well as being difficult to distinguish from each other'

Vocati.onal_exploration activities expose participants to jobs
iyailable in the private sector through observation of workplaces, class-
from instruction, and, if appropriate, limited practical work experience as
long as it does not contribute to additional sales or profits bf private
for-profit employers.

Transition services provide labor market information, job search
'assistance; needs assessment, counseling,and placement for in-school youth.

Job search assistance seeks to teach participants whit is ex-
pected by emp)oyers at the hiring door, as well as where and how to find
jobs. Job search activities are a component of vocational expi.eration and
school-to-work transit4on efforts, but they may also be offered separately
as a short-duration intervention.

A

List, -but hardly least, the are two employment-oriented components:

Work experience is a subSidized short-term or part-time work
assignment with a public or nonprofit employer which is designed to enhance
employability through the development of good work habits and basic work
skills. Whether offered as a summer or part-time in-school $activity for
youth, an aging vat for dropouts, or a labor market reentry vehicle, the
primary aim of work experience is to provide a stepping -stone for persons
who have never worked or who have not been working for an extended time.,*
Tffe progress of the participant in work experience ,positions is tobe
reviewed every two months in order to assess the appropriateness of a

transfer to another activity. The amount-of work experience for an in-
dividual is limited to 1,000 hours during any one-year period and 2,000
hours Ouringa,five-year period, although the limitations do not apply to
in-school youth,

Public,service employment is 441,1y-subsidized work in regular
government-'and nonprofit sector jobs in such fields as environmental
quality, child care,_ health care, education, crime prevention and treat-
ment, recreation, transportation, park and public facility maintenance,
conservation, housing;, and ngighborhood improvement. PSE is an.option for
workers' with previous experfence and skills who are suffering from tem-
porary setbacks, in which ,case it is distinguished from work experience by
the types of individuals served as well as the levelt of supervision and
perfonmance required on the job assignments. PSE jobs may in many cases be
quite simile-to work experience assignments, but work experience is more
restrictive than PSE.

Each of the titles and subtitles of CETA specifies which,of these
AP activities is allowable and for whom. Under formula-funded programs, the

prime sponsor chooses among these allowable activities, specifying the

service mix in the annual plan submitted and approved by the Oepirt9ent of
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Labor. Occupational skills training,: other classroom tra'ning, and
on-the-job- training are allowable activities under all the' separate
subparts of°CETA. It is possible for Prime sponsors to allocate all funds
received .by formula (exce t the limited amount under YCCIP) for thes.-.)
training activities. Histor and convention would militate against such a
decision-fn the case of PSE IID and VI) and in summer programs, but there
is no doubt that a deci *on expAd all of IIBC, YETP and PSIP resources
on 'training of one sort or another would be acceptable. Public service
employment is permissibl only under Titles IID and VI, and is, theteforei
essentially proscribed f r fiscal 1982 as a result of the elimination of
funding for these titles. Employment and training services and work
experience are allowable under all titles.

These broad primary -activity classification,s, treatments'
which may vary significantly 'in intensity, duration, and focus. Fork
instance, classroom training in occupational skills may last anywhere from'
a few weeks of part-time training up to two and a half years of full-time
instruction. _OJT. May be a way of placing 'a student in a part-time
school-year job or an arrangement for a year qr-More training in a worksite
combined with supplemental classroom instruction. Work experience may be
five hours weekly employment_ for an in-school youth or full-time work for
an adult. Job search assistance may be as short as a few days, while'
school -to -Work transition may be a seteof activities stretching over a
junior and senior,year and the interven g summer, 'or placement assistance
and occupational exploration activities oncentrated in,the-last semester
'before school-lear .

There is also substantial overlap between these categories. A par-
ticipant is identified with a particular primary activity according to the
predominant focus of treatment durihg the peridd of participation. If
occupational skills training accounts for 51 percent of time and remedial
education 49 percent, the individual is counted as a skills training

____/farticipant. An on-ithe-job trainee may also be receiving outside classroom
instruction. A participant in work experience may be receiving three hours
of classroom trainieg daily along with five hours of work:- Most par-
ticipants in CETA receive either employment and training services or
supportive services as part of another primary activity. Under YETP, fqr
instance, all in- school, work experience must be combined with cpunseling,
occupationir-information" and efforts to overcome sex stereotyping - -a
combination labeled "career employment experience." Some CETA participants
may move from one primary activity CO another; for instance, from work
experience to classroom training or from classroom training to on-the-job
training. There is no special classification for persons who receive these
sequential combinations; instead, they are assigned 'according to the major
treatment during their period of participation.

.

Job Corps is a fourth category of training provided under CETA.
legislatively-specified treatment combines occupational training, remedial
education, work experience, OJT in some cases, as well as employment and
training services in order ("to assist young. persons who need end can
benefit from an unusually intensive program, operated in a group setting
to become more responsible, employable and productive citizens ...." The
services which must be provided.to each corpsmember at:either residential
or nonresidential centers include "an intensive, well-organized, and fully
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superesed program of education,'vocatignal training, work experience,
planned vocational end recreational hctivities, physical rehabilitation and'

,

development, and counseling." Corps is also required to provide
'subsistence, transportatio hing, and equipment, recreational services,
assistance in 'career planning, as well as monthly allowances during
participation and readjustment allowances upon termination. Prime sponsors
may use the resouroes allocated .to Mn by formula under each of the seven
CETA subparts to purchase training opportunities in .Job Corps. For
example, when Job Corps was doubled in size in the 1978-1980 period,
several states offset the costs of establishing Job Corps Centers in order
to-have a cohtinuing residential treatment option located within the state.
Participants in local progrims may also be referred to Job Corps and area
eligible for available opportunities equally with other applicants.

lut
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SECTION 2.
A PROFILE OF CETA TRAINING

Dollars and $odies

.Given the multiple titles and Subparts under CETA, each with its own
allocation formula, target group, administrative rules, and activity comr
binationse difficult to precisely identify or simply describe CUA
training. There are several alternate measures of activity levels which
all must be considered in order to provide a full picture. Annual par-
icipants in i,program or activity include those `entering in the previous
year and still receiving treatment,,,plus the dew entrants; i-n other words,
this,weasure includes some who received most of eilie services inthe prior
.year and Sibme who will receive them in the folld1Mng year. The number of
'new participants; which includes only those entering during the year, is a
better indicator of annual Activity if the program has remained relatively
stable in scale; however, the number of new parti&pants exaggerates
service levels during the phase-up of a program when'participants are being
brought on bbard throughout the year, and understate activities during.a
phase-down when few new participants are enrolled. Service years are
calculated by averagings the end-of-quarter enrollments during the year.
This figure roughly indicates the on-board strength maintained during the
year, except when applied to summer and in-school programs which operate
for. only part of the year. A short-duration activity will have more total

0 and new participants per service year than .a long-duration treattrat.

There were over 2 million enrollees qin CETA programs in fiscal
1980. 1/ Over two-thirds of these new participants were assigned to work
components as a primary activity, or -nearly half if the summer program
enrollments. are ecluded.'

New Participants
(d00s)

Distribution
by Component

CETA local Programs 2,006.4 94.8%
Ak

Classroom training 349.3 (/ 16.5
OJT 93.9 4.4.
Youth transition services 83.9 4.A
Summer youth work experience 696.4 32.9
Nonsummer yputh work experiencei,,, 287.0 13.6
Adult worklexperiehce 62.5 3.0
Public service employment 378.2 17.9
Direct referral 29.4 1.4
Assignment unkflown 25.8 1.2

Job Corp. 70.4 3.3

National Programs 39.4 1.9

Total 2116.2 100.0

4..
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Service years Were only half of'liew enrollments, basically reflecting
an average length of stay in CETA of around- half a year. Work compoilents
accounted for two-thirds of the one million servile years of employment-and

'training activities estimated for fiscal 1980. 22

N 4

Servide Years
(000s)

Distribution

CETA Local Programs 1,041.8 95.0%

Classroom training 219.9 '20.0
OJT 54.3 4.9
Youth transition services 41.3 3.7
Summer youth work experience 126.2 11.6!
Nonsummer work experience-

for adults ald youth 252.3 23.0
Public servicelemployment 347.8 31.7

Job Corps 35.7 3.2

National Programs 7 20.0 1.8

Total 1,097.5 100.0

Costs may also be measured ih several ays. The costs by progrram
component, such a classroontraining, OJT, or work experience, inclu e all
expenditures incurred in providing services to participants who are pri-
marily in these components; for instance, the classroom training program
.component includes allowances, supportive services and employment and
training services along with the costs of purthasing or providing
vocational or remedial training. Expenditure.; by functional activity--
disagregate expenditures into categories such at administration,
allowances, wages and fringes, worksite ,Lipervision,* training, and
services. op(he "training" functional activity category includes the costs
df purchat4ng or providing vocational or, remedial training for participants
in classivom training as a primary activity and the employer reimbursement
costs for on-the-job trainees, but also includes the training expenditures
for participants in work. experience and other Iprima6 activities, Mile
excluding 'the costs of allowances or supportive services received by
classroom trainees. Costs can be calculated on a per participant, per new
participant, or per service year basis.

In fiscal 1980, the expenditures for training as a functional
activity- -for materials, training staff, and training facilities -- totalled
$757 million under CETA programs (anti- than Job Corps and an estimated $59
Tillion under Job Corps (if only'the educational and vocational supplies
and teachei's in Joie Corps are counted) (Table 2,4).. The expenditures om,,
classromitraining as a primary activity (T.p., including allowances arfd
servi'ces received by participants) amounted to over' a billion dollars;
those for OJT totalled one-fifth this amount and the total, pricetag for Job
Corps was a little less than one-half, a, billion dollars. Su'pplemental

38
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Table 2.1
Fiscal 19$0 CETA Training' Activity

Title HBO'

Supplemental,
vocational .

education

Title IV

excluding
Job Corps Job Corps PSIP STIP Title III Title 110

Participants',

Classroom training 493,683 109,556 .. 40,734 11.634 17,258 - 19,298

Occupational skills (352,342) (41,044) ... .(29,358) (11,143) (11,728) (12,139)

Other (141,341) (68.512) .. (11,376) (491) (5,530.) (7,159)

OJT
11,775 -- 16,571 1,303 16;273 2,253

Job Corps
96,000 -- _. ' .. t --

625,920

-
96;000 57,305 12.937 33,511 21,551Total primary training

activities
121,331

1

Transition services 695 115,094 147 -- -- 306

PSE in training
Supplementary training

1,209 1111 --

-X =
42

-TT
142,252

1.904 -12M54 142,558

Person Yeari-of Training.

Classroom training 164,866 1 24,558 15,112 5.725 3,044 5,080

Occupational (128,665) (12,048) (6,990) (5,394) (1,989) (3,722)

Remedial (36,201) (12.510) -- (8,122) (331) (11075) (1,358)

OJT 40,042 2,416 -- 3,857 638 6,437 646

Job Corps
35,700 .. . . .. ..

204,908 26,974

...___

35,700 18,969 6,363 9,481 5,726Total primary training

activities

Transition services -- 41,272

PSE training 302 ..--** --
44,444

Supplementary training -377 .-TiO- 41,272
44-,444

Expenditurei specifically for
vocational,and remedial
training materials and

instruction (11090s) 329,559 76,276 91,141 59,300 54,861 X391- 17,468 117,269

Expenditures by program
component ($000s)

Classroom training 696,041 77,601 100,830 60,205 42,4 7 171 20,940

OJT 145,345 1,832 8,659 48,458 1,692 1 ,354 2,691

Job Corps
471.000

Total primary training
activities 841,386 79,433 109,489 471,000 78,663 4j.191 25

4
525 t3,631

' 2
%

PSE training, 6,836 95 122 -.07 68 138.907

Vocational exploration 417 9,630 168 ... .-- 181

Transition services 8 31 128 n 134 2 ... ..

Total all supplementary
training ictivities 7,261 40,853

,a

424 2 la 139,088,

Title VI Total

5.101 697,20
(3,738) (461,492) +

(1.363) (235,772)

834 181,248

-- 96,000

5,935 974.510

.. 116,242

108,290 256,718

10,290 172780-

1,483 219,868

(1,187) (159,975)

(296) (59.893)

263 54,299

- . 35,700

1,746 309.867

-. 41,272

37,747 '82,493

37,-747 .123.765

53,159 816,424

,9,194 1,014,481

1,922 198,953

411,000

11,115 1.684,434

90,426 236.454

8,572 18,968
.. 31.272

98,998 286.694

.or( 39
'Does not inch* prime sponsor administrative costs or Department of Labor administrative costs fn case of Job Co s.

**Participants c6unted In prime sponsor tallies. .

5Ource: Empfloyment an4 Training Admiiltistration, Department of Labor, Management InfonsationSystem Fiscil 1980 Summary Reports and

Job"Corps Financial Reports, Fiscal1980.'unpublished. A
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training--transition services and vocational exploration as primary
Activities', and PSE training as an adjunct to subsidized workadded nearly
three hundred 'million' dollars to-the training pricetag, raising it to
almost two billion dollars.

The lion's Share of CETA training was supported under Title IIBC'
(Table 2.2).. Job Corps training represented a small share of person years
of training, but a significant share of training program expenditures
because of its intensity and duration. Conversely, PSE and transition
services accounted for a substantial portion of participants receiving some
training-but a lesser share of person years and expenditures becauie of the
nimited duration and intensity of these supplemental training activities.
evertheless, the phase-out of the public service employment titles in 1981

will substantially reduce the training levels under 'CETA, since PSE funded
over a fifth of expenditures for actual training activities in 1980.

Program component costs vary markedly, reflecting differences in

intensity and duration, as well as wages and allowances to participants.
The total service year and per participant costs for classroom alp on-
the-job training under Title IIBC, including estimated administrative
expenditures and supplement vocational' education grants, were over $8,000.
annually in fiscal 1980, mpared to a full cost of over $13,000 for Job
Ups but under $1,000 for transition services. 3/

/0 Fiscal 1980 Program Component Cost Levels

Classroom training
(Title NBC =including
supplementary voca-
tional education)

-Cost Pe;-

Slot

4

J$3,420

Cost.Fer
Participant

$2,481.

Cost Per
Service Year

a .

.

$ 8,046
OJT (Title IIBC) 2,182 . 1,638 6,088
Job Corps 6,597 6,706 13,1113

Transition services (YETP) 455 324 905-
Work experience (Title

IIBC) 2,036 1,641 5,311
Public service employment

(Title II0 and VI ,.°)

combined) 8,503 3,7c .d 9,030

The Substance of Training

--

Job Corps iS the most intensive and comprehensive .of the training.
interventions. Enrollees are, normally. allowed to stay two years--or longer

under exceptiOnal circumstances such as participation in advanced train-
ing--and average tenure for Corpsmembers completing a vocational .program in

1980 was 1.1 years. The 6.0 month average duration of stay for par-
ticipants was due to the large proportion of early leavers. Two-fifths of
participants remained less than 90 days, while another three in ten left
before completing their full vocational program' .14/

4
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Ot
118C
Supplemental vocuiestal education
**eh employmeot
110
111

nut
stw'
P51,
Job toren

tal

*Participants count Ole 1111C totalsi CETA MIS system.

: jable 2.
raining Activity by CETA SilOpart, Fiscal 1980

Share of total.
expenditures o*
training as

program component
(1.41., OJT, class-

room training
and Job Corps)

Share of total .

expenditures
*pcifically
for vocation Shin'a.'of total

me remedial", participants IN.,
instruction and training as

materials program component

is

Share of total
participants in
tehining as a

program component,
plus

PSin aining
and t ition

services

Share of total
person years
in training

SS a program
component

,,,

Share of total

person years.1*
training as a

program component,

Plus person
4 years of PSC

training and

transition services

46.81
4.7
$.5

1.4

0.7
1.5

2.t
4.7

.21.0

100 0

6. "

Emplorment and Trarning kininIst

r-

A

Share of full-t**
equivalent person
years of train*,

Cekifitir4 transit-1m
services and P50

traibIng as pela.time

40.41
i.4
11.2
14.4
0.6
2.1
2.6
6.2
7.3

596-

*4.21

, 12.S
2.2
0.6
3.4
1.3
S.*

100.0

is

44.91

17.3

11.7
6.2
2.4
0.9
7.8
6.7

100 0

Wit

8.7

1.8

0.6

3.1

11 .

6.1

100.0

47.91

15.3

11.6
9.1

2.2
'1.5

4.4
6.2

100.0

55.21

12.6
7.5

5.5
2.6
1.7

5.1
9.6

100.0

a

. jieparbdint of Labe% calielatio4 from Managrent Inforoation System FIS al 1980 Suirmary

liports and Joh Corps Financial Repor s. Fiscal 1900. unpublished. .,

a '
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During the period of participation, Job,Corps training., work arid

education actkities are provided 40 hour,r weekly, usually split evenly
between'educaFion and vocational training1/(p1Us work) duripg the first six,

. months, with a greater coupntration on vocational trainingibeyond this
point. Remedial ,edutationaprograms in. J4b.Corps -provide individualized,

self-paced instruction which spans th pre-reading through high school
equivalency level. There are provisi for alivanced students to attend

v college and post-secondary institutions withJob-Corps supp rt. Vocational,*

,training in Job ,Corps centers is prparily in the cler al and service

occupations for feTales, and construction or automotive repair ford 1

males. b /', V,' .

4. It

I% Occupations of Training
1978 Job 'Corps Terminees

IP

Professional
Clerical and sates
Health cccupations
Food services
Other services
ConstructiOn trades
ForesIry, farming ana conservation
Electrical appliance repair
Automptive and machine repair
Transportation
Industrial, production

Total

$1.0%
13.7

8.8

9.6

6.7

25.0

1.3

1.3

13.5'

8.9
10.2

,

Males

.6%

3.a
1-0

11.'z

396.;

1.71.9,

.

ve1.3

'

1.0

12.9

Females'

4 2.5%
42.7'
30.5% c___-,7-\

8.4

2

.6

1.3:
1.3

. ,8
6.5

,

- P .

Corpsmembers at 'most residential centers- play a major role in

maintenance). food service, health care, and clerical work, as well as

,undertaking ictOital improvements on-and constructionkof facilities as part

of vocational skill training. Work experience is provided in Obriservation

activities in those centers located on federal lands. Thee are also
provisiont, for on-the-job training in the private sector as'a transition

mechanism for some terminating Corpsmembers.

All participants must complete an 'Initial world -of -work frogrfin,

which, in part, is used-to deteqpine the appropriate, vocational training

assignment. Counseling,, guidance, and orjwapon are available on an
as-needed basis. Aijowances are 00 monthUlit entry,rising to as high as
$r00 per month for participants' remaining,over six months. There is a

readjustment all.dwance paid upon termination and based upon duration of
stay. Job Corps also.provides room and board, clqthing, recreation and

tertainment.' All participants who stay more than 30 days receive com-
Orehensive Ilth care; those staying over 90 days receive, full ,dental

treatment.*

The breakdow& of 1980 Job torps costs reflected these comprehensive
services: 6/

/12
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Center operations:*

Regidentikl living and food
Education and vocational materials

and staff ncluding union
programs

Maintenance tilities
Work project expenses
Administrative and other staff

Pay and allowances
TriVel

Recruitment and placement
Capital

Other -

65.2%
73751-

N._

(12.6
(9.6

(8.8
. (25.7)

8.8
1.3

1-7
117
7:0

According to Job Corps records, two-thirds of terminees are "plactd"
in employment, and more than hine of ten are positive terminations. 21
Howevtr, follow-up surveys indicate a much lowen employment rate. or

instance,,1977 Corpsmembers were employed two-fifths of the weeks in then'
first post-termination yeat. Just half were employed _18 months after
termination and only a' fourth were employed full-time. Less than a fifth

"claimed that placement assistance had been provided which helped in getting
at least one post-program job. 8/ Because less than a third of entrants

. completed training, while only a proportion of these found employment and a
'smaller proportion found training-related jobs, a best estimate is 'that
just one in seven entrants completed a full vocational program and was
subsequently employed in a training-related job. 9/

Classroom training under CETA shorter duration, with in average
stay in fiscal 1980 of 5:1 4penths. Among 1977 classroom trainees who
considered themselves to be "completers," a third .stayed less than three ,

months and just one in twenty received more than a year of training. 12/

Time Enrolled in CETA"

Less than 30 days
30-59 -

60 -89

90-119
120r149

1316179
180-239

240-359.

360+

Length of Stay
1977 Classroom Trainees

Percent Among
Trainees

Considering0

Percent Among
Al Trainees

Piemselves
CompJeters

10.3% 6.7%
13.1 12.0
14.7 15.0

13.0 13.4
9.3 10.4

8.9 9.6

9.8 12.7

12.4 14.7
5.1 5.2

Local classroom training averaged between 22aild-26 hours-per week in
fiscal 1976: 11/ A typical completer With a little Aver 22 weeks of par-
ticipation thus receives between 500 and 600 hours of treatment, or roughly
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one-fourth the treatment hours (excluding,'-recreation,and center life

activities) of the average 4ob Corps completer.

Among 1977 trainees, a fifth reported :that they were in education
activities, a little less than a fifth were in :a combination of vocational
and educational activities, and 'the remaining three-fifths were in skill's
training alone, 12./ For, lassroom training across alOJCETA titles in 1980,
66 percent of clissrodn'Ptraining participants were involved_primarily in
occupational skills training and 34 percent primarily in "other" training.
Excluding. classroom .raining funded under Title IV youth programs, the
rates were 72 percent and 28"percent, respectively. 12/

The preponderance of vocational training-is in the clerical and con-
struction-related ootupations:,14/

I

Occupations
of Nining

Profesilnal and
managerial

Clerical ,

Crafts
Construction
Welding _

Other crafts.
Asaemblers/laborers

farm workers/

garage workers
Nontransportation

operatives

Transportation
operatives

Service workers

z

crafts

110

Consistent with the regulations, lqcal ;lassroom trainees usually
receive the minimuM wage for lours of participation unless th* are welfare
recipients, in whioh case they, +eceive a trai irig stipend. Between a fifth
and fourth of .1976 participants.dither receive o allowance or less than a
minimum wage equivalent. iji . .

Hourly Allowance Reported by Fiscal 1976' Participants
'(Minimum' wage changlpfrom $2.10 to $2.30 mid-year)

-111.

Percent 7
Fisc41 1976

room
.ional

1,017 mess

Percent of

Fiscal 1975
Classroom

Occupational
jrainees.

Total Males

8%

Ferries

8%

36 8 46
31 3

5' 60*
11

19, .

3 10 ' 1

25 11

6

16 12 31

$ 41:4-,9§

A.6621.99 ,b
2.00-2.49
2.50-2.99
3.40+

(t z,

-n 44
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Among fiscal
and one ,in five
tponsor records
ceived): 16/

30

1976 classroom trainees, half received manpower services
)Received other supportive services according to prifne,

(which probably understate the extent of services ,re-

Manpower Services

Counseling
Testing
Orientation
Coaching
Job Referral

Follow-up
Other

Supportive Services

Health Care
Child Care
Transportaion
Residential Support

-

Services Received by 1976,
Classroom Trainees

50% .

24%
11,
10

5

11

14

t3

18%

13%

7

7

1

The full costs of fiscal 1978 classroom training under the compre-
hensive CETA Title IIBC were dyStributed as follows, according to the best
estimate from management information system data:,11/

Administration 18.1%

Allowances
/ Training

Services

. 42.2
21.4
16.1

.
A review by the .General Accounitni Office of fiscal 1977 Title IIBC

(then Title I) occupational training activities in a stratified sample of

priifie sponsors found that half of trainees were placed in'uniubsidized
employment at termination; 36 percent were placed in traininglelated jobs;

'and 32 percent were placed in training-related jobt,which they retained

half a .year or more. is/ For a larger and more representative sample of
fiscal 1977 enrollees in loth occupational and "other" classroom training,
44 percent entered Unsubsidized employment; 40 percent were in some other

status; and 16 percent were not tracked.' Thus, half those with 'status

recorded were placed. 12/' There is no exact record of training completion

because there are no graduation standards. Half of 1977 classroom trainees
did not know whether they had completed or not, but among those who had a

view, three-fourths considered them lve to be completers. 20/4

. -On-the-job training is usua s o t-term. Although there is sigAr
nificant variability in the scheduled length, the average duration of sta

in 1980 was 4.3 months. Among 1977 completers, over a third were in OJT
14s Ifian 90 days, while a fifth participated half a year or more. 22/

-
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Time.Enrolled in CETA

31

'Length of Stay
1977 On-the-Job Trainees

p

Percent Among
Trainees

Cbnsidering
Percent Among Thepiselves

All Trainees,- Completers

1 .1Less than 30 days 9it 3.6%

30159 - 15.7 12.1

60-89 18.3 20.3

90-119 20.1 21.1
120-149 12.1 12.9

150-179 - . 8.9 8.1

180-239
r

9.8 13.2
illi.240-359 4.3 7.6 .

360+ . 1.6\ 1.4

The primary occupati ns of assignment are in the clerical, service,

. nontrarksportation operative and craft occupations. 22/..
\NN

Percent of Percent of

Fiscal 1976 . Fiscal 1975

. On-The-Job On-The-Job
Trainees Trainees

Occupations of .

Job/Training Assignment , Total
of

Professional and
managerial 8%

Clerical 19

Crafts

. Construction crafts 6

Welding 3

Other crafts - 16 1
Assemblers/laborers ,

farm workers/

garage workers 10

Males Females

11% 8%

11 48

29 3

14 .. 4

25 22.

4 --

8 15
.. _ 2

Nontransportation
operatives 21 .

Transportation
ratives 6S

Se ice workers 1.2 1

Pri ate household workers . u .... _

,

OJT participants' receive the usual entry wage of the jobs to which
they are assigned., For flitl 1976 participahts, the average wage was
$3.21, or more than half ag the $2.10 Minimum at the start of the year
and two-fifths above the $2.30 rate in effect at the end of the year. 22/
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Hourly Wage Reported

- a 40

Percent C4 Fiscal 1976,
OJT Participants

$2.00-2.99 49%
3.00-3.99 33

. 4.00-4.99 12

5.00+ 6

. .

A little over two-fifths of OJT participants receive manpower services
in addition to training on the job, and less than a fifth receive sup-
portive services. gar

Percent of fiscal 1976
Qn-The-Job Trainees
Receivihg Services

manpower-Services 43t

Counseling 19%

Testing 9

Orientation 13

Coaching 5

Job Referral 18

Follow-up 11

-10
Other 6

ti

Supportive Services 17%

Health Care 16%

Child Care 8

Transportation 7

Residential Support 2

The OJT re4bursement ta4nployers is intended to cover the costs of
extra supervision, diminished productivity, and.Onsite training.. Thep are
rarely any additional reimbursements for services because these are usually
provided directly by he prime sponsor. The full' costs of fiscal 1978
on-the-job training under.the comprehensive Title IIBC were distributed-as
follows according to the best estimates from thekmanagement information
system: gy

Administration 17.6%
Employer reimbursement 67.0

Services 15.4

.A study of on-the-job training as operated by a stratified sample of'
prime sponsors in fiscal 1977 found a. placement of 58 perCent ata.ti

termination, -with 38 percent retained in training related jobs six months
later. 26/ The findings from 'a langer sample of rime sponsors in 1977
found that among OJT participants," 69 percent entered loyment upon
termination,. 24 percent had another termination status and 8 ent had no

Jtermination statu ecorded. The employment rate among thosekit ,status

oted was, thu 74 percent: Among the 45 percent of part pants cogni-
_.
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zant of completion or nonCompletion of training, over three-fourths

Considered themselves to have been completers. 22/

Who Get! Trained

All CETA programs are targeted to individuals of limited employ-

ability. Yet within the eligible population which varies with the

differing eligibility standards from title to itle), .there is enormous
diversity in background and potential, and presumably a wide variance in
the need for and ability to benefit from different employment and training

activities. A major task of local decisionmakers is to decide on the mix
of activities to be supporta under each allocation and all allocations
taken together. A second task is to decide how to divij, up the different

service opportunities among enrollees.

During fiscal 1980, classroom training opportunities were available

for less than a fifth of the two million new participants in local CETA
programs, or for three in ten of the entrants into nonsummeriprograms. OJT

opportunities were available for less than one in twenty enrollees, or 8
percent excluding the summer participants. Job Corps opportunities
represented only 5 percent of the youth enrollments in CETAlocal programs.

The chances of assignment.to classroom training were substantially
higher for'those 1980 enrollees who were female, Hispanic, Indian and

Asian, persons with limited English speaking ability and single parents
(Figure 2.1). Using as a_benchmark the whit male high school graduate's
probability of assignment to classroom training (29 percent), the relative
probabilities were as follows:

Percent Subgroup Assigned to Classrocia
Training Divided by Percent for 'Lim

White Male High School Graduates j.
Female 1171

Black 102
nispantc 118
Other 115

14-19 72

20-21 123
22-44 129
45+ 87

Dropout 113
Student 7

Single parent 131
wet:

f limited English 132

Received unemployment
covens/4m 113

The "plums" arethe on-the-job training-opportunities which provide
i mediate earningt as well as a high probability of futUre employment.
These SI.e allocated to the most employable CETA entrants. The relative
chances of DO assignment are almost the inverses of those for classroom
training. Only one in seven white male high school graduates entering CETA

4
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Figure 2.1
,......,,,

Probability of Initial Training Assignment Under CETA Local .P.rograms
For All Fiscal 1980 Participants.,(Exclud4-nq Supmer.Enrollees)

1

110

a an CLASSROOM TRAINING TOTAL TRAINING

Male

r Finale

White
--.191(

114 -15.3

lispenic ;I.6 .6

Other =6 4

14 -19

20-21

22-44

45+

Dropout

Student

N.S. Graduate

Post-Secondary Education

Single Parent

Parent Is Two-Parent Family

Other Family Hamper

Unrelated Individual

= 3.6

ko 2r '

.3

19.1

17 5-

-----16.1

112 1

31.4

.M96
/Dependent,. =6 4. 4414t

2 or More Dependents --k) 4

I s 4

0 Dependents

Limtcad inallah

Received Uneenlopnent Conienhation

Received yullic Assistance

11141ble. Out Not InceivinatPublic Assistance

Prier CITA Participant

2.5

5.9

1-'"

125

1 24.7

126 6

114:0

129 6

1 34 2

142.1

121.0

35.6

125.2

32.

22.3

134 0-

1395

37 6

f14.,

1430

1240

146.0

37.3 147.5

t.

33.4

;30.7

-17.9

114.3

426 4

115 5

122.0

1 14 0

134 6

iv

118.2

132

131.5

1,9.8

429 S

142 5

=92
117 9

194 o

1128

135 5

'327

Imo
127.6

143.9

144 7

145.4

Source: cETA Supplemental RISTabies by Initial Program Ass4gnment New Enrollees Ouring*October

1979-September 1-980. (Employment and Training AcFmintstration, Of of Policy, Eyalua-

tton and Rgsearch, 1981). o -40
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iri 1980 was assign-' to OJT, but ;his rate was more than double that for
_other CETA-enrollees.

Female

Black
Hisptnic

Other

Percent Subgroup Assigned to On-The-Job

Training °Tided kiPercent
for White Male High School Graduates

38%

60
44

14-19 26...

20-21 . 71

22-44 70
454 42 lt

Dropout
Student

Single parent

Limited English

Family received public

' assistance

er

49

2

42

44

17

As a result of these varying assignment probabilities, males accounted

for 63 percent of the new participants in OJT in fiscal 1980 but only 43
percent of classroom trainees and 45 percent of adult work experience
enrollees. Three-fifths of OJT participants were whites, c ed to less

than two-fifths of youth program participants. Schbol drogti accounted
for nearly two-fifths of classroom trainees ,but only a third of total
enrol lees (Table 2.3). ,

Thdli' relative employability of participantslossigned to' different

components can be estimated by- weighting entry characteristics according to

their marginal relationship to post-program earnings (as .deried from

regression equations of the two-year .post-program earnings of 1975 par-
ticipants, controlling for component and duration of stole The projected

earnings of 1977 classroom trainees were 89 percent thfterof all non-summer
CETA participants, while the projected earnings of on-the-job trainees 22
percent of the average. 2gy, In other words, the "employability" of the OJT
'participants was nearly two-fifths above that of the classroom - trainees as
measured by likely earnings in the absence"of participation by this method.
Another estimate of relative earntngs potential is provided by the 1977 and

1978 earnings of control groups selected from the 1976 Current P9pulation
Survey,sample and matched to fiscal 1976 CETA entrants on the basis of a

number of variables. 22/ This approach suggests a one-fourth differehtial

in earnings. potential between participants assigned to OJT and those

assigned to classrodm training.

1977 1977-1978

Social Security % Social Security,

Covered Earnings covered Earnings

1977 as Percent 1977 -1978 as Percent

Social Security Average for All Social Security AvfNe for All

Covered Earnings CETA Oontrols Covered Earnings CETA Controls

Classrocm training
control group $3513 991 $7413 981

OJT control group 4430 125 9394 124

PSE control group % 4589 229 9771 129

Work experience control group 3061 86 6739 89'

All consumer CETA control group 354i 100 q 7577 100
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Table 2.3
_Characteristics of New Enrollees Assigned to Different Local CtTA_Semponents, Fiscal 1980

Private Sector Nv

/ Initiative ,
Youth

' Program Prograes_..n_

,-
(mostly Other ThilT -"'"

ClasSroan
Training

Male 43
Female 574,
Whi 48
Black 36
Hispanic 11
All other 5

11 Less than 16 1

16-19 26
20-21 15
22-44 53
45-54 4
55+ 1

Single parent 25

School dropout
Student ' aa

Family received
public assistance

Prior participant
in CETA

Limited English

Source: CETA Su 1

39

34

17

7

OJT

63
37

60
26

classroom and
on-the-job
training)

3
47

33

Public

Service
Employment

55
45

53

37

. Adult
Wort

Experience

45
55

2
38

'Irrifsirinl.

and OJT

50

.
50

38
48

Direct
Referral

.56

44

44

38
..' 11 17 7 4 8 11 14

3 . 4, 2 5 3 4

O 1 0 29 --

17 24 12 -- 63 12

16 16 14 -- 7 14

66 55 63 83 1 57

4 4 7 9 -- 6

2 1 4 8 11

16 17 19 24 5 17

33 29 31 36 12 35

2 6 1 2 74 2

21 25 30 33 45 ,25

17 19 18 17 24
. 18

5 6 2 2 3 6

ntal MIS Tables b
Wein a ra n 49

Initial

n trat

Pr ram Asst nt - -New Enrollees Duri October 1979-5, tember 1980.

on, cy, va uat on an searc
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Assignment (patterns must respond to the interests of individual

participants as ',well as to their relatiVe employability. Most CETA

entrants want a job not tr in 99. Three-fourths of fiscal 1977 nonsummer
local participants entered primarily because they wanted a job orna
better job, while only 21 percent claimed that they wanted job training and

3 percent waated to rove basic skills (Table 2.4)., Of those seeking

training or basic skills provements, 56 percent were assigned to Otss-
room training, and'8 percent to OJT. Among this group who wanted and were

assigned to training, 87 percent entered CETA with a specific type of

ining in mind and two-thirds of these received it. Looking at the

If -empty cup, half of particiPants who wanted job training either did not
get assigned to training or did not get the type of training they sought

(unless provided through work experience or p6blic service employment).
White male entrants were least likely to want job training or basic skills,
which was fortuitous since white and black males were much less likely than

females to get tra4fling if they wanted it.,-
who wanted jobs rather than training, feMales were more likely .than -male5

to receive training instead. MOst summer youth program enrollees simply

wanted job, but among the minority seeking training, many did not get it.

The per tdge of cip nts who wanted and 'got training was 64 percent

excludin Ithe su er program, but only 53 percent including it.

.Job Corps*is a major source of training for disadvantaged and dropout

outh. The 70.4 thousand new Job Corps enrollees during fiscal 1980

equaled nearly half the total youth enrollments in classroom training under
local CETA programs. The-five in six Corpsmembers who were dropouts repre--
sented one-third the number of dropout youth enrolled in all local QETA
programs and half again'the number of dropout youth who,participated in

local classroom or on-the-job training. 30/ Job Corps entrants have been

characterized as the "hardest of the hard-core." The typical Corpsmember
faces almost overwhelming baribiers to employment. Only half of 1977 Job
Corps partidipants-eeMe from two-parent families compared to four-fifths of

all youth; th average'size of their families was 6.4 persons, compared to

3.4 for the total youth population (Table,2.5). Income per famtly member

was less than a third that for the total population. The average reading

and math performance at entry was below the sixth grade level. In

addition,..a fourth of Job Corps enrollees had applied for but been rejected

'by the military. Over a third hadnever held a job of 20hours or more per

week which lasted a month. Two-fifths had preyious arrests and three in

ten previous convictions. Ilj The annual earnings of youth comparable to

those who entered Job Corps in 1977 averaged only 17700 over the next two

years, or less than three-fourths of the 1977 Social Security covered

earnings of controls for 1976 CETA classroom trainees, three-fifths of the

earnings of,OJTAontrols, and three-fourths of the earnings of controls for

all nonsummer participants. lgy

S. II d II I II

Trends in Training

Employment and ing activities experienced phenomenal gtowth in

the 1960s and In constant 1980 dollars, total expenditures rose

from next to nothing in 196( to the bfll4on dollar level in 1965, doubled

. again in 1966, and then, after leveling off between 1967 and 1970, doubled

once more to a level bf-over $6 billion by 1972. After another plateau,
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Tabll 214

Primary Motivation for Entering CETA and Assiglhent Within CETA for Fiscal 1977 Local Enrollees

1 4111/

'()

Percent who wanted
job training

Percent who wanted
basic skills training

Percent who wanted jo11
or basic skills
training

Percent who wanted

J

job or basic skills
..training who were

ITITOnoT CO Class-
room training

Percent who wanted job
or tsic skills
-training who were
-assigned to classroom
or on-the-job
training

, . Percent who wanted job

or income who q.

were assigned to
, classroom training

Total

White
Males

,

14.2% 12.0%
.

1.9 1.4

16.1 13.4

46.1 42.5

52.6 54.2

4.8 3.9

halite

Total Males

fs'
Percent who wanted

job training 21.2% 16.5%

Percent who wanted
basic skills training 3.2 2.3

Percent who wanted job
or basic skills
training 24.4 18.8

Percent who wanted,
lob or basic,skills
training who sore
assigned to amps-

,. room training 56.0 . 47.9

Percent who wanted job
or basic skills
training who were

assigned to classroom
or on-the-job
training 63.9 1P19.1

Percept who wanted job
or income who
were assigned to
classroom training - 9.9 6.5'

,

Summed l

litiu.
..1.

Females

Nonsummer Participants

Black Black
Males maFemales

Hispanic Hispanic
Females

a

16.0% 11.2% 14.9% 18.3% 15.3%

r--
2.1 .7 2.3 2.9 3.4

18.1 11.9 17.2 21.2 18.7

57.2 38.2 43.8 39.6 46.9

r

62.8 42.6 46.3 52.6 48.8

5.8. 3.6 4.9 7.1 6.5

White
Females

Wonsommer Participants

Black
Males

Black
Females

Hispanic

Males

Hispanic
Females

22.9% 21.6% 24.7% 27.0% 20.8%

2.9 1.6 4.9 4.8 7.0

'a

25.8 23.2 29.6 31.8 _ 27.8

63.8 46.70.4c..- 61.5 44.4 66.8

t

i

.

70.0 52.0 , 65.1 58.9 69.5

10.2 401 13.9 13.8 15.7

Source: Continuous Longitudinal Mapowor Survey, Fiscal 1977 New EnrolIees.ittat. Inc.. unpublished tabulations.
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f . Table 2.5
Family Background at Age 15:

1977 Job CorptParticipants and U.S. Population

'U.S. . Job Corps
Population Participants

Percentage living with'two parents 78%. 52%
Percentage liying with one, parent 18 '34
Percentage living 'with other ,

relatives less than 1 9

Percentage living alone 3 1

- Percentage institutionalized - 1 2

-Family-tize r__ _34__
Percentage living outside U.S. less than 1 5.

Percentage in non-English-speaking
households, ,, 4 15

Education of father or other male
. head (highest grade completed) r-. 12.5 grades 9.2 grades

Percentage of fathers completed high
school , - 70 36

Education of mother or other female
head (highqt grade completed) 12.4 grades 10.0 grades

Percentage of mothers completed high
_,

school .

Family earnings -
Family income

Percentage df families below

70

$1Z,400 .

'$14,500

40
$7,900
$8;800

poverty level "9 44
Percentage of families below

poverty level or
receive welfare assistance ,.. 13 59

Percentage of famIliet .receiving . .

.public transfers 21 55
Percentage of families receiving"

fash welfare . 8 30.
Percentage of families receiving .

`food stamps. , ,

,

5 .29
Percentage,of families living

in public housing
Percentage of families receiving

-,-,.
2 17

unemployment benefits . 14 19

Source: Stuart Kerachsky, et al.; "An Examination of Job Corps Partici.-
pation,"'in Assessments of Job Corps Performance and Impacts,
Volume I (Washington, D.C.: Government Printing Office,
May 1980), pp. 363 -364.
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real ekpenditures Increased to osier $7 billion in 1976 and peak of more.
th $2 billion in fiscar1978 before decliniq by, a third to less than, $9
bi op411.1980. 22/ Real expenditUres will decline by half in fiscal 1981
and Uloarthird the 1980 level in fiscal.1982.

.

'. ,..
1 AW

'Training components increased in 'real and absolute terms, but alt a

much more modest pace (Figure 2:2). Outlayi for.classroom and on-the-job
JOItraining and Job, Corps rose to $650 million (1980 dollars) in 1968, then

leveled off end were-still less than $700 million irr 1974. They, then,

began rising steadilyA to the $1.9 billion level in pao. Where training

expenditures predominated in the policy mix for the first decade of

,<#' manpower programs, representing- 63 percent of Constant dollar outlays ian

they fell to only 15 percent in 1978 Wore rebounding to 21 percent
in 1980 as a result of cutbacks .in the CETA jobs componcts.

,The pace of expansion; arid the relative emphasis on work 'versus
training,-has fluctuated significantly from year to year. While the annual

increments iggrea4 exPTiditures display a cyclical pattern, large increases

in job creailell-have absorbeCthe extra resource that might otherwise have
< gone for training during the growth cycles (Figure 2.3). .

"vo

The rgtative emphasis on the different train4 approaches hat also

shifted over time. -On-the-job training repres6ted less than a tenth of
striinin expenditurA6 fPom 1963 .through 190: It increased to '22 percent

.from01969 through 1973, but Veclined to. an average of 16 percent of train-

ing expenditures over the rethainder,of the decade. The intensive renredia-

Aim) aaroach of- Job. Corps accounted fqr nearly half if training expendi-

tures-A the program's heyday from 1966gthrougb'1968, ten declined4to less

than a fourthrover the next ten years until an expansion was initiated

which dOubled real ,expenditures-'and nearly doubled enrollment. ''Finalty,,

locally-deliyered classroom training ijcreased from half af.outlays doting
the 1960% to 55'percent in the .first half of the 1970s and 63 percent in,

the second-half.
6,

.

As a result of these increased training Investments, the number of

annual new participants in Job Corps, classroom and on-the-job training

rose to 336,000 Afiscal 1967, increased more slowly to 481,000 by.1972,

thencdeclined y 1977, before accelerating to 701,000 new participants

in 1979 (Figure .4). Classroom enrollments accounted for almost all of

this-Fo4h, In fact, there were only half as many new OJT participants in

1980, air'in 1972. 'Annual-enrollments, in OJT in the five years before the
implementation-of ZETA averaged half.again'the level attained between 1975

and 1980.

The groWth of CETA training enrollments is much less impressive when

measure relative to expanding labor force. Despite a two.- fifths

in&ease in annual enr 'bits over the 1970st the number of annual new
rose -7training part ipants ros0111y fro .56 percent to .66 percent of the

labor force d will decline to tne atlier level in fiscal 1981.

The,sa trends are evident-when training is measured in rvice years'

(figure 2.5). The service years of :'OJT during the 1975 -19 _period of

"decentralization and decategorizition" under CETA were less than two-

thirdsthe levels achieved from 1969 through 1974 under federally-directed

oategoriCal programs. Job Corps represented three-tenths of service years

.

,

411,

. 55 -
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$2B .

$18

4

Loca
Classroom
Training

41

Fi4pre 2.Z

CETA and Antecedent
For Training 1$

Job

Corps

Total

OJT

ogram Outlays
'Mons)*

....

63 64 65 66 67 68 6I9 7b 72' 7.3 74 i5 76 77.748 79 ,80

Ceta andAntecedentProgram Outlays
For Training (Constant 1980 $ Billions)- .

100

Local Classroom Training
..... ....

Corps... ....... ... ..

........ .......... ..
..... ......

3 g4 65 6 67 68 69 ,0 71 72 4 75 76 77, 78 79 80

80..

%60,

40
-

Training Component Expenditures
as Percent of Total E4-enditures

Under CETA and Antecedent Programs

Local

Classroom
Training

/
/ .Job . s'.__
,

20.. / Corps -.

11,
'' ,

OJT -...........;........=..............
----...,,_-"'_ ..,. .....

Total v.%

L,

63 64 65 66 67 58 69 70 71 Y243 74 75 76 77 78 79 80

*The pr*CETA(programs are 'fthose-incorporated under the'Comprehensive Em-
pl(toyment and Training Act. Only primary training activities are included,
i.e., ekcluding'training which may be a supplement to work experience.
Special national programs such as STIP and HIRE are Included in'the local
classroom tpaininiond OJT figures.

at,

Source: Estimate or 1963-1975 are erived from Office of.Management and
Budget unpublished tabuJati ns; data for 1976-1980 were promided
by Employment and Training dministrdtion, Office of Administration
and Management and Office o Job Corps and Young Adult Conservation
Corps..-

6
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Figure 2.3
Year-to-Year Changes in Employment and Training Components

(Constant 1980 Dollars)

I DS? LOYMENT

11 TRAINING

A

629
ni

383
107

324 306 f 289 .
1

C189

Ill 1171 r

7111--1 ITTL--
30

111-11-1 rrnq i
5 4

LW 1 -4 .

A

A4,

(SMilllons)

1394

398 '

242

2295

4351

rrrn-fl. rrrn 79

209 ., 229

4
-1676

.1683

1962-63 1963-64 1964-65 1965-66 1966-67 1967 -68 1968 -69 196940 1970 -71 1971-72 1972-79 1973 -74 1974.75 1975-76 1976:77 1977=78 1978-79 1979-80

L.

Source. Estimates for 1963-1975 derived from Office of Management and Budget unoublishe lotions; data

411. for 1976-1980 provided by EmployAnt and
Training Administration. Office of A nistration and Manage-

ment and Office of Job Corps and Young Adult Conservation Corps.
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Figure 2.4

AMR ENROLLEES IN TRAINING KT I V I MI

NEW ENROLLEES IN TRAINING COMPONENTS OF CPA AND
MTE,CEDENT PROGRAMS AS PERCENT OF owe roc(

Source: Manpower Reports of the President, 1964-197; Employment and
Training Reports of the President", 1975,1980; Employment and
Training Administration, Annual CETA,Management Information
System Reports and Job Corps Management Information System
Reports', unpublished.
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100,

63.64
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5.00
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Figure 2.5

Service Yar$.of, Training

(Thousands1

Total

el5Ob

ocal Classroom Corps

s --- - -. Training 44
-
j --._

_---
...

.- ...---
.- _....-- ., ......

I OJT --...-- ,.glf I 471r r g. , /

65 66 67 68 69 70 71 72.73 74 75 76 77-78 79 80

Service Years of Training
as Percent of Annual Unemployed

Total'

3.00
,/4., Local

/ cTassroom
/Job `,Training

/,'

--CorpA:.. %.___.....- --,
2.00 , .

,

/
.., ...

/ , ,..,

1.00 .
,. %/ OJT

/......,. .

...,. ,....

/ ....

63 64 65 66 67 68 69 671 7 73 74 75 76 78 9 80

Source: Manpower Reports of thePresidett, 1964-1975; Employment and
Training-Reports of the President, 1975-1980; Employmenlland
Training Administration, Annual CETA Management Information'*
System Reports and Job Corps Management Information System 4P
Reports, unpublished. 4w ,
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in 1968 but fell io'a tenth jn'1976 and remained only a' ninth in fiscal'

1980 despite the doubling of the prograM. Local classroom training

expanded in. both absolute and relative terms. Again; the growth is less
impressiMeiben measured relative to the universe of need. Rapid %xpansion

during the tight labor markets of the 1960s raised, average on-board

strength to 5.3 percent of average unemployment in fiscalt1969. Training
enrollments. then fell to 1.4 percent of average unemployment in fiscal 1975
before rising to 4.8 percent at the end-of the decade. Thus, there was no

increase ov4he 1970s in training relative to need as measured. by the
unemployment rate. On- the -job tra 'inees equaled' 2.1 percent of the uneri-

ployed in 1969, but only .7 percent in 1980.

Since most CETA training is provided under Title IIBC (formerly Title

I), which also leaves the most flexibility for local decisionmakers 'and

represents both the initial intent Of CETA and the likely model of any
future consolidated block grant, changes over time in the mii and content

of "comprehensive" activities flanded under this title are significant.

Whether as 0 result of local preference for classroom training or as a
reflection of the rapidly increasing resources for job creation available
under other, titles of CETA,_classroom trai ,ping outlays_rose from 0 third

Title I expenditures in fiscal 1975 to nearly three-fifths of Title IIBC
expenditures in fiscal 1980 (Table 2.6). On the other hand, OJT efforts
received limited emphasis throughout' the .CETA regime. There was a sub-

stantial rise in the cost'of cltbssroom training in 1979 and 1980 due to
legislated ninimum wage rises which increased allowance components, and due
to greater administrative costs resulting from the 1978 CETA amendments.
In real terms, the cost Of ONIT slots has been relatively stable. The

duration of cfiassroom training increased from 4.3 months in 1976 to 5.1
months in 1980. This occurred despite increasing emphasis on shorter

duration "other" classroom training-4which accounted for three in ten

classroom trainees in fiscal 1980. The duration of stay for occupational.
skills components was estimated to be 5.9 runths'in fiscal 1980 compared to
3.5 months in "other" training components. 342

There have beep some changes over time in the enrollee mix under local

CETA training programs: From 1976 to 1979, the female share of ,new

participants in classroom training rose from SO percent to 60 percent

-(Table 2.7). Under the MDTA institutional program Which, was the primary
classroom training vehicle before CETA, women repre nted only two-fifths
of enrollees. 35/ The tightening of, eligibility req irements in the 1978

CETA amendments was reflected in an increased pert stage of economically
disadvantaged, trainees. The veteran's share among. training participants
declined substantially over the post - Vietnam, period; so that veterans
represented just 9 percent, of classroom trainees in 1980 compared to 25

percent of the MDTA institutional training enrollment. There has been
little shift under CETA in the racial composition-of.participants, but a
major shift from pre-CETA. Whites accounted for.three-fifths of classroom
training enrollments,under MDTA compared to less than half under CETA. 26/

There has been a mtich smaller increase in the' female share.under OJT,

although it shbuld be noted that women accounted for 37 percent of trainees

under CETA in 1980 compared to 22 percent"- under MDTA-OJT through 1974.
There was alto a declining 'enrollment of veterans and an increasing

enrollment of low-income participants. 12/
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Table 2.6

Trtining Activities Und6r CETA Title !IBC (formerly Title I)

1975

Individuals Served:

Classroom training 290.600

OJT 73,700

Total particiAnts 1,122,000

Percent classroom training . 25.9%

Percent OJT OP 6.6%

Service Years:

room training

rvice years
assroom trains

Outlays (millions of dollars):

Classroom training

OJT
Totaloutlays.
Percent classroom training
Percent OJT

Cost Per Service Year:

Classroom training
OJT

Cost Per Service Year (1980
dolYirs):

Classroom training

OJT

Length of Stay (months):

Classroom training

-OJT

4

68,953
16,692

.1283,803
24.3%
5.9%

$ 309.6
77.9

900.0
34.4%

8.7%

$4,465

4,666

$6,837
7,144

N.A.

N.A.

1976 1977 1978 1979 1980

514,800

,147.700

1,731,500

536,800

169,900

1,415,600

580,300
193,400

1,331,500

6,^

9.,206

166,684
1,193,727

493,682

132,237

1,113,844

29.7% 37.95 43.6% 47.7x 44.4%

8.5% 12.0% 14.5% 13.1t 11.9%

1L

146,363 173.380 189,046 163,329 152,212

38,987 44,490 54,463 40,230 35,589

510,662 444,751 443,891 350,507 360,576

28.7% . 39.0% 42.4% 46.6% 42.2%

7.6% 10.0% 12.3% 11.1% 9.94

$ 606.2 $ 739.8 $ 872.6 $ 9415 $1,224.6

168.4 207.5 257.8 224.0 216.1

1,698.0 1,799.0 1,875.0 1,800.0 2,145.0

39.71 42.1% 46.1 5V.3% 57.1%

9.9% 11.8% 13.81 12.4% 10.1%

$4,017 $4,268 $4,641 $5;764 $8,046

4.20 4,665 y 4,733 5,568 6,088

$5,817 $5,804 $5,862 $6,542 $8,046

6,095 6,344 5,978 6,320 6,088

4.3 4.8 5.2 5.2 - 5.1

4.2 4.4 4.3 4,4 4,3

Source: Richard Wagner, "Historical CETA Data for Titles II-ABC
Title II), and Title VI Fiscal Years 1975 Through 1979,
Administration, Office of Community Employment Programs
lations for fiscal.1980 from same source. (t

Vormerly Title I), II-D (formerly
" Mimeo. Employment and Training

, March 1980;anclonpublished tabu-

s
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Table 2.7
Trends in Participant Mix Under ,CETA Local Programs*
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43
37

IWO

63
37

0 3
32
34

3

li
21 21

4 4

61 . 61
23 26
12 II
4 1

- 18 15

73 Is
23
11 ::

2 2

30 33

7

61 IS

14
24
16' .24 ..
16

42 .. .
31 ..
13 --

Orr of taker forte_ 12 10 ..
Estleater hello* fully imam 5750 SIMIO 4L sit; ..
Est foetid media. birmiees RHO INC 24X 2240 .:

A... -

*Includes primary training components under all formula - allocated CETA
programs.

Source: CETA Supplemental MIS Tables by Initial Prbgram Assignment. New

Enrollees During October 1979-September 1980. Employmertt 'and Train-
ing Admire strati on, Office of Policy, Evaluation and Research, un-
published Westat, Inc. Characteristics of Enrollees Who Entered
Adult-Ori ted CETA Programs During Fisca Year 1979 October 1979
Through ptember 1979). (Washington, D. Employment and Training'
Administration, Office of Policy, Evaluation and Resehrch, February
1981). ,
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'Mirroring the increased number of female trainees, there have been

some shifts in training occupations. 28 The clerical and service occupa-

tions have increased in importance since MDTA, Aile traditionally male
construction and craft jobs have declined:

Professional

and managerial
Clerical
Service
Construction

crafts

Welding

Other crafts
Other occupations

1977

1972 CETA
MDTA- Classroom

1977

CETA-

Institutional Training OJT OJT

13.0 7.1 5.1 8%3

22.2 36.1 10.1 18.9

12.2 15.8 8.0 10.9

8.7 4.8 16.7 6.1

8.3 10.5 5.8 2.6

23.3 19.0 28.3 16.0

12.4 6.7 25.8 37.2
.

"...;

/.2 Although the Job Corps service mix and targeting have remained
relatively cOnstantover t e'years, some chahges have occurred. , During the
1970s, there was a slight increase in female representation 8nd a slight

upward trend in the age of entrants, although educational status and family
background did not change noticeably. 39/ 1 .

Characteristics of Job. Corps Enrollees 1969 1979

Sex

Male 77% 71%

Female 23 29

Age
16 and under 30 25

17 26 25

, 18-21 42 50

Less than high school completed 83 83

Average reading score at cntry
(norm-referenced SAT-te'ts) 5.5, 5.6'

grades grades

Pub is assgtance recipient 30 30

Broken home 50 48

The average duration of stay rose from 5.5 months -in 1968 to 6.0

months in' 1980., !Of This resulted both nfrom' a decline in the 90 day
dropout rate and an increased average duration of stayfor those remaining
more than 90 days. One factor was the implementation of longer-duration
training components including an advanced career training program in

post-secondary institutions and colleges (4 percent of 1980 enrollment), an
industry work experience program to ease the transition into the labo'r

market after training (1 percent of enrollment), advanced programs operated

41 63
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C-

in centers by -unions And employer associations (12 percent of training
enrollment), and several special needs groups programs (1 percent of en-
rollment):

The real cost of Job Corps declined from $20,700 in 1966 and $15,400

in 4

cost estrictions in some services, particularly health care, erosion in
168x to $10,300 a decade later. 41 .This reflected declining start-up/

the real vale of allowances, and deferral of capital improvements, as well

as. increased Ifficiency. Real expenditures increased to $13,200 in fiscal

1980, or $11,300 excluding capital costs, as aL result of new center.

shart-up, .a doubling of Corpsmember allowances, and needed capital

improvements in-existing centers.

I
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1. 1CJA Supplemental MIS Tables, by Initial Program Assignment, New En-

rollees During October 1979-Septembec_1980 .(Washington, D.C.: Em-

ployment and Training Administrationi3Office of Policy, Evaluation and
Research, 1981); and Job Corps in Brief, Fiscal Year 1980 (Washington,
D.C.: Employment and Training Administration, 6ffice-of Job Corps,
1981).
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NOTES

2. Ibid, aneEmployment and Training Administration. Quarterly Manage-

ment tion System. Reports. Fiscal 1980. Service years
calculated a average of end-of-quarter enrollments, except in case of
Job Corps where calculated as average monthly enrollments.

3. Ibid. and estimates 'for classroom training, OJT, work experience, and
PSE provided by Employment and Training Administration, Office of

Community Employment Programs. I.

4. Charles' Mallar et. al, The Lasting Impact of job Corps Participation
(Washington, D.C.: Government Printing Of e, 1980), p. 42.

5. Joseph HineS and Brian Linder, "Job Corps Vocational Offerings: Arr

Analysis of Pe'rformance Indicators by Training Area and Center

Performance," Assessments of JQb'torps Performance and Impacts (Wash-
ington, D.C.: Government Printig Office, May 1980), p. 21.

.

6. Department of Labor, Employ44_ and Training Administration, Office of
Job Corps.and Young Adult Conservation Corps. Unpublished information

r" from Fiscal 1980 Job Corps Financial Reports.

7. Job Corps in Brief, Fisca1,1980, op. cit.
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10. Continuous Longitudinal Manpower SurAnkriscal 197 CETA Enrollees.
. Unpublished tabulations from Westat,
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Office of Policy, Evaluation and Research, 1979), Table 8; Richard
Wagner, "Historical CETA Data for Titles IIABC (formerly Title I),
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4979," Employment and Training Administration Office of Community
Employment PrograMs, March 1980, mime6.

The average allowances received per participant calculated from
the CLMS wereNivided into the estimated classroom training allowance
costs per service year calculated from management information system
data for fiscal 1976 to yield the higher estimate, while the minimum
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lower estimate. The higher estimate is probably more accurate since
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Unpublished

Enrollees.

13. .Employment and Training Administration, Management Information System
'Annual Summary Reports Fiscal 1980, unpublished.
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24. ,Ibid., Tables 10 and 11.
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SECTION 1. . '

. IS TRAINING WORTHWHILE? ,

Al ,,

Earnings impacts
,, ,

. 1

Training is an investment in the future. The purpose of CETA is "to

assure that training and other servjces lead to maximum employment oppor-
tunities0d enhance .self-suffiCiency .." Thus, the basic issue in

assessin CET4 training activities is whether participants are able to
§ecure-. and retain better jobs than,similar individuals -14ho do not par-

ticipate. The ":bottom line" is increased post-program earnings.

The weight of 'dente from studies of the categorical training

programs which precede CETA was positive. Almost all studies found thap
cl(ssroorn training inc eased the earnings of participants in the firs
post-program year, with estimates of the earnings impacts ranging from up
to $800 and a consensus raging between $250 and $300 (Table. 3.1).

Pre0ous Studtes conclude* that OJT paid off even More, with partitipants
experiencing postprogram _ta-rnings increases of up to $2,200 and with.mdst
estimates ranging between $400 and w$900 in ainnual earnings improvements.
Past aSsessments'OC.Job Corps reached very miffed conclusions, some finding
earnings gains and others qrnings lbtses. AdOlt basic education increased

earnings according,to avail ble studies.
.

The impacts iirCftA training.are'much more difficult to,aSsegS tecause
0

under its comPrehensivesapprooch; training is intermixed with other

activities. The intensity and types of training which occur within any
single prime sponson are diverse, and there is great variability among

-prime sponsors. In contrast, federally-directed categorical programs such
as.MDIA were relatively standardized and focused primarily on occupational
training, with remedial education and training combinations largely,occur-
ring in skills centers-so that the relative effects of this variant could
be isolated.

. .

. -

Jo try to separate the effects, of the diverse components in CETA, a
Continuous, Longitudinal Manpower Survey (CLMS) was implemented to track the

preprogram; in-program, and post - program experiences of participants in
leach major. CETA program activity funded under grants to prime, sponsors.
.Eich ;year's entrants for a stratified saiMple of prime sponsors are inter-
viewed at entry and 9, 18, arrd 36 months,later. The participants are
,classified 'Warding ,to primary assignment wh'ile in CETA, so that the
'relationship between activities and outcomes can be determined.

t It
The LLMS, has tracked CETA entran4_ since fiscal 1975. There arei

however, inherent time lags,in gathering follow-u'information at 1&-and 36
months after entry,, and subsequently in the analysis of these findings.,
Only. the 36-month folldw-dp results for 1975 entrants, and the 18-month

follow-up -results for this group and for 'fiscal 1976 entrants, were

Available for this analysis (i.e., through August 1981)t
w-..4 ..

The CLMS dogs, not include a control group of nonparticipantS.

Instead, the information gathered in interviews with participants at entry
is compared with the information collected in the Curreht Population Survey
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Table 3.1

/ A Summary of the Annual Estimated Earnings Increases
for Participants in Remedial Education,and Training Programs

Classromo'Training

Ashenfelterl
Black males $318 tcr$417
Witte maps 139 to 322
Black females 441 to 552
White females 354 to 572

Borus 2
110 Males 305

Borus and Prescott
. Males

Females

Cooley; McGuire and Prescott
*

Males
Females

Hardin and Borus5

Ketron
6

Minority females
White females

Kiefer?
Black ma?ei
Whi tat Merles
Black females
White females

Main.8 409

Page?; Gooding10 446

Prescott and Cooleyll

Males 652

Sewe1112 432

, Cain and Strcesdor;er13
White males - 828

White foie/es 336

516'

38

71 to 234

168 to 291

251

164

791

-742 to -355

-644 to -375
591

639

On-the-Job Training

Cooley, McGuire and Prescott4
Males
Females

Ketron
6'

Minority males
White sales.,
Minority females.
White female6

Kiefer?
Black les

Whit les

. Black females
Whitt females

Prescott and. Cooley

Males

Sewell
12

Males
Females

Job Corps

Kiefer?
Black males
White males
Black females
White females

Moller
14

Males
Females without chi
Females with chilpfen

Adult Basic Edtcztion

Bilazziel5

Males

ROOmicin16

Males
Females

$ -38 to $ 59

30 to 226

1,984

2,181

884

926

-160

.-61

386

926

7t)6,

375

754

-179

-74

-188

-780

is) 187

n . 565

-206

' 2,368

318
.12

Evaluations

lOrley kshenfelter, "Estisating the Effect of Training Program* om
Earnings.' The ?V few 14 Economics and Statistics, Vol. LI, No. 1 (1078),

pp. 47-57.

2michael E. Boras, . 'A Benefit -Cost Analysis of the Economic

Effectiveness of Retraining the Unemployed.' Tale Econtimic Essays, Vol. 4,
No. 2 (1964), pp. 371-419.

caml E. Berm and Edward C. Prescott, 'The Effectiveness of MDT*
ratite oral Training over Time and la Periods of Nigh Unemployment.

Aper4tme Statistical ASSOCIetipn 1973 Proceedings of the Business and Etc.
nomic S Malts Section (Wasedngtoa. D.C.: American Statistical Associe.

'don. 1974), pp. 278-268.

4
Thomas F. Cooley. /loath; V. McGuire, and Edward C. Prescott. The

Report VIDE-74-01 to Office of Pewee, Evaluation, Empl t and Training
Impett,of Manpower Training on Earnings: An Fair

Administration, U.S. Department of Labor (Pittsburgh: 9/5), processed.

f SEiner Hereto ant/Nowa' E. Som. The Economic "CeffitS and Costs of
4Refralnitil (Loategtom, Ness.: D.C. Meath and ZO.. 1971).

14,46

Sutra, lei., The L Tens ,, t of II: A itudi

Cral="nlinaiTirnaTarfair".-,...m:
rwport prim or

moos, U.S. 1wpartmone of tabor (Mayne, 7:::sylvania: 1

Processed.
*

9rma.
lifichelesek Kiefer, The EttogeditItk fry_ manpower Tronine pro-

Final riport prepared far R, U.S. Department of Later
TleTiooton, m.J.J. 1976), processed. ',

.

'Earl 0. Rolm. *A Retionwido Emanation Of MDTA Institm tool Jab
Training Journal of Noma *inertia. Vol. 111, Ns. 2 (3E40. PP 159-170.

*

4o.

David A. Page, 'Retraining Under the Manpower Development Act: A

Cost-Benefit Analysis,* in Public Policy, Vol. .13, ed.. John 0: Montgomery

and Arthur .Stithies (Cambridge, Mass.: Harvard University, 1964), pp.

257 -270. 1

10E.
C. Gooding, The nassactusettillOptrainIng Progrma....Statistical

Supplement (Boston: Federal Reserve la Boston., 19621.

"Edward C. Prescott ouC. Pre;co,L and Thous F. Cooley, fv:tuating the impact of

%DTA Programs on Carol sDnder Varying Labor Market Conditions. Final

Report ItL 73-08 for the Office of Policy. Evaluation and Research,

Emp)eyeent ant Training Administration, U.S. Department of tabsr

(Philadelphia: 1972), processed.

12Danid O. Smell, Training tiot Poor (dingajon, Ontario 1n6 4a1

Relations Centre, Queen's University, lolly.

Ihien C. Cain and Ernest V. stronsdOler, `an Econarlc (valuation o

Government Retraining Programs in West Virginia,' ) Retraining the Uner-

oloyld, ed. Gerald G. Sommers (Madison: Univenikij of Wisconsin Press,

1968). pp. 299-335.

14 %altar, Evaleation of tine Economic in act of the Job Cc/TS

Proprns!jillitTo110.-up le port, Report Xi. 79-04 prepared Tor the Off(Ce

of Program ['Ovation, Employment and Trafnirg aomintstretio., U.S.

Department of Labor (atineaten, N.J.: ftstheeatice Policy Research. Inc.,

13)0), processed.

1SWilliam F. Brattle, 'Effects of General Education in Manpower

Proprail,, gournai of lemon ilesmocip. Vol. 1. Re. I (1468). PP. 39-44.

;')Nplimp Remain, 'The benefit; and Costs of Basic Education 'for

Adults: A Cake Study,' In Benefit -Cost Analysis of Federal Prri!P71.,

compendium of papers subeitted to the Subcommittee on Primed-C/3-8nd
Economy insgooernment of the Joint Economic Committee, 92nd Congress, 2nd

seas. (Washington, D.C.: U.S. Goverment Printing Office, 1973), pp.

211 -273.

"

Source: Michael E. Borus, "Assessing the Impact of Trainfng Programs." in Eli
.Gintberg, ed., Employing the Disadvantaged (New York: Basic Books,

1980), pp. 33-35.
f
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4

for a representativesample of the national population. Based on a number

of questionspn age, race, sex, education, income, earnings, and employment
status 'which are asked of both CETA participants in the CLMS and ,the
general population in the CPS, a'comparison group is selected from the CPS
sample which matches the CLMS CETA sample in most regards. Earnings

recorded in Social Security records are, then; ,compared for these like
groups for the years after participants have left CETA. These comparisons
are the basis of estimates of earnings impacts of CETA and its com-

ponents. 2/

The tPS-CLMS matching, process is as rigorous as the intervi- ew

questions will permit, but there-is no way- to assure ccefarabiltty in all
regards between.the partici ant and control groups. The possibilities of
mismatch are greatest for c rtain,subgroups of participants and controls.
The questions on education, income, employment and earnings which are used
to compare individuals in the CPS with participants in the CLMS' are

probably better for matching adult male workers than for matching persons-
outside the labor force, or youth with limited prior work experience. For

instance, many teen4ers, but few adults, experience unemployment, so that
two teenagers matched because thy were both out of work for'som weeks may
be quite different in their- likely future success while olden individuals
suffering from long -term, unemployment are likely to have more comparable

future experiences. Members of the comparison_ group drawn from the CPS may

also currently or subsequerilly participate' in *CETA: If participation
increases -earnings, the gains estimated by comparing the earnings of

controls and participants will underestimate, the impacts to he extent some

of the controls participated and shared the earnings grins. Finally,

Social Security records cro not pAovide comprehensive coverage of earnings,
particula-rly for youth in irregular jobs and.for some local public sector

employment. Undercoverage of public sector earnings particularly affects
estimates of sthe gains realized by participants in public service em-
ployment and work experience, where a major effect is to increase the rates

of unsUbsidized post -CETA employment in-the public sector. The technical
reports of the CtMS present estimates of the magnikide of possible dis-
tortions and detail the techniques to minimize thesebiases. In general
the assumptions adopted in estimating impacts_are consciously lionservative
so as not to exaggerate the benefits of participatilo.

Recognising these caveats, the CLMS provides a ive volume 'of

information about Irke...employment and participation patter s.of CETA en-

rollees, as wel'l as reasonable.estimates of the minimum impactl of CETA as

it operated in its'-early years. .
A

-Accorteto this evidence, participation in training programs

increased post-program earnings of 1975 and 1976 CETA entrants; Among

classroom- trainees whb entered in fiscal 1976 and had terminated prior to
the end of calendar 1976, Social SeVrity-covered earnings 1977 were

$347 or- V percent above those of the comparison group. Participants in

multiple activities, usually work and training combinations, experienced
similar gains. S-the-job trainees gatned even more, with earnings $839
abOve controls, representing an 18 percent increment.

The impacts of classroom trainingincrealed over time. The estimated

earnipgs gains for 1976 classroom trainees were $442 in 1978 representing

72
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a rise,, in, real terms of almost a fifth over the participant-control
differential in 1977. For all 1976 participants, including those who
stayed logger and had not completed by the end of calendar 1976, who alSo 4.

apparentllfgained more from training, the 1978 earnings were $468 above,
those of Zontrols. 3J Less dependable estimates for fiscal 1975 partici-

pants suggest. a, similar pattern of increased returns from the first to-
second post-program year. 4/ This suggestt'that those "taught to 'fish"
continue to use their skills. In contrast, thesestimiked benefits of OJT

eroded over time. The second post,program year impacts for 19764 trainees,
were over a third less in real terms than the first -year impacts. 5/ Less

dependable estimetzs for second-hal 1975 participants evidenced The- same

fall-off. 6/ Appar?hell, some of the initial.jobs secured through OJT were '

lost, and the skills were not transferable, or else the comparison group.
found employment and caught up.

4 411
_., 1

innual Earnings Relative to Controls of Fiscal 1976 Entrants TerAinating in calendar 1916

RChaag de

Gain as
of Estirated

Ntiniated Esti-vrted Gain as ,

19781cf,to ?r9T)'Percent Net Ipart PercentMe Impact

1977 SSA 1978 SSA 1978 Earnings Adjusted

Earnings 19o7f7CEoanrjO111 Earnings of Controls for Inflation

Cia&sroal training +$347 +1M +1442 .101 +181

On- the -job training A.839 +18 +514 +15 -36

Combination of
act iv i t +356 +10 +164 +8 -57

Public sery e

employment n +261 *6 +326 +8 +16

i Work merience -149 y-5 -181 -6 -11

ow
.

These benefits might be contrasted with the estimated earnings impacts
. of the primary' alternatives to training--adult work experienoe and public

service employment. Work experience participants had slightly lower 1977

Soc,ral Security earnings than averagedyy their qqntrol 'group, while the

PSE participants had'earnings $261 above controls. the rates of employment

in the public sector increased substantial ly from the.pre-efttry to post-
termination periods- for PSE participants and somewhat less fo.' work ex-'

perience participants. Adjustments 'for the aharcount of post-program
,public sector earning ncrease the estimated 1977 gains for PSE partici-

pants to betwee $ip5 ,and $750.4 The Maximum adjusted gain for work ex-

perience partic was $1004 with a beit guess that -there was no net

gain or loss 'fr work: experienCe alone. Whale participants in these

various components differed significantly, the estimates compared each set'

40-

of participahts to matched controls.
4 . ,

. ,

Confirmat* of these findings on the relative impacts ef'different
.,,,

components is provided by analysis'of the employment and%earnings changes
between the pre-entry year and the second post-termination years for second
half, fiscal 1975 entrants. This analytical approach does not involve

matching with a control group and uses iiterview data ion earnings rather

than Social SecUrity records, thus avoiding the possible undercoverage and

matching problems of the previous estimations. Com-Aring the sec pd year

earnings, as well is the increase in earnings from the- pre -entry year for

participants in different components, after adjgsting through the use of

regression equations for the differences between patticipants in'sex, race,

(

age, education, maritlif,and f ly status, prior earnings patterns,

barriers to employment ,family inc dime, and tlpe in program, the estimated
,..

4
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relative impacts of the component0 were elf the same order of magnitude as

the differentiali calculated bsing the CPS-CLMS matching and Social

Security, records. If the absolute earnings increases for work experience
participants are assumed to yield no net earnings gain relative to

controls, then the .relettvely greater gains of participants in other

components should save, and, did, roughly parallel the net impact estimates
for each component calculated from the CPS-COS match. 7/ 0

Public

Service Classroom On-The-Job Combination .

Employment Training Training of Activities
i

Earnings change of '

partitipants in PSE,
,

classroom trpining,
OJT and combiination
activities minus the
earnings change foe
participants in adult
work experience after
adjusting for differences
in characteristics

Second year earnings
of participants in
PSE, classroom training,
OJT and combigation
activities minus thq
earnings of adult work
experience participants
after adjustingfor
differences in
characteristics

t

,

\
+$483 *S538 +11134 1 +725

S +810 S+588 1+965 $*472

Estimates of the earniAms impacts of Job Cdrps were provided a

follow -up of the two-year lost- termination experiences of a stratified

sample of 1977 entrants and a comparisolimpoup of eligible youth drawn fly

areas of limited Job Corps recruitment; and, matched through regression

analyis to the enrollee group. Over the two-year Ott-program period,
civilian earnings were raised by $695; of which $487 was realized bin the
second-post termination year. This represented an 8 percent earnings
increment in the first year and a 13 percent increment in the second. 8/

Earrings Ger Week
.by length of Time
Out of Job Corps

(Mo nths)

,J6-12 12-18 18-24

Erpected weekly earnings of

Job Corps enrollees if
had not participated

based on anperialice

of controls $43.82 158.38 172 48 '$73.73

Weekly earnings of

Job Corps terminees $45.84 $64.38 82 17 182.76

Absolute gain'in
weekly earnings lit $2.02 $6.00 $9.69 , $9.03

,Percentage gain in
weekly eprnings 4.65 10.35. ' 13,45 12.31
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Benefits-and Costs of Job Corps An Analytic Framework

Ond way to' assess the magnitude of training programalloacts is to
compare the present, dollar value of estimated benefits with the costs
incurred to produce these results. The ratio of benefits to costs is an
indicator of the rate of return on the investment in human resources.

Benefit-cost analysis. necessarily rests on a range of assumptions.
Benefits must be valued in dollar and cents terms. Gains measured in the
immediate, post-program period must be projected into the future. Any

number of'discount rates might be adopted in calculating the present value
of projected future benefits. Thus, different and quite plausible
assumptions can yield a range of estimates concerning the rate of retur on
the social investment. Recent analytic work has refined the procedures for
valuing benefits and has helped to'standardize alternative assumptions, yet
estimates of absolute payoff of social programs remains as much art as
science. Yet the same can be said of the business projections used in

investment decisions. Rate of return ,calculations are no substitute for
judgrrie7t, but they can help to organize and provide a better sense of the
reasonableness of outomes in light df the resources needed to produce
them. 9/

glob Corps is one of the programs ithich has been, subjected to caefit.1
benefit-cost analysis utilizing the most refined techniques currently
available. ly 'This analysis. provides a framework for the assessment of
other CETA training activities:

4.:

, -

To begin, with, benefits and costs can be estimated from a social

perspectilik-Which includes the gains and losse for participants as well
as nompartRipants--as well as from a taxpayer' rspective--which focuses
on the payoffs and costs for nonparticipants. From the social perspective,
costs include, all .operating expenses, excluding allowances and other

transfers, plus the output which is foregone during the period the Wol ee
is in training. rather than available for work. The benefits inc

in-program and increased post-program output, any administrative

savings from reduced transfer and drug treatment during and after par-
ticipation, and 'reductions in crimi 1 justice, corrections, and victimiza-
tion costs to the extent crime reduced as a result of participation.

.
A

In the two years following 4ob.Corps, incre ased CorO smembers' earnings

Oillecluding estima of military salaries) plus fringes (valued at 15
nt of civilian earnings) were roughly $1000 more than those of

controls. DiscoOnted at a 5 percent real, rate to the period of par-

ticipation when costs were incurred, the present value of these earnings
and fringes was $925. As an estimate of the earnings gains beyond the
two-year. post-program period, the "benchmark" assumptions projected that
the annualized earnings differential. between. participants and controls

measured in the ,18- to .24-month 'post-program period wo (1, decline 14

inPercent a year ireal terms over the future 43 year of woeklife. 11/
---Oiscounting at,a 5 percerit real rate, the earnings ga ns p jected under

these assumptions, added to the discounted gain In he im diate post-
prograM period, sum to the-eftimated current value of ost-program output,

_or $3896 for 1977 Job Corps enrollees (Table 3.2).
. -

a
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,% Table 3.2
f Estimated Net Present Value's Per Corpsmember,

Under the Benchmark Assumptions
(1977 Dollars)

Social Taxpayer

Benefits
Output, Produced by Corpsmembers

In- program output $, 757 $ 673
,

Increased post-program output 3;816 0

Increased tax paqments on
post-program income 0 582

Increaied utility MO to '

preferences for wock over welfare + +

A

Reduced Dependence on Transfer Programs.
Reduced transfer payments ' 0 1,357

Reduced administrative costs 158 158

Reduced Criminal Activity
Reduced criminal justice system

costs 1,152 1,152

Reduced personal injury and
property damage 645 645

Reduced stolen property 315 484

Reduced psychological costs + 4

Reduced Drug/Alcohol Use
Reduced treatment costs
Increased utility from reduced
drug/alcohol dependence

30 30

Utilization of Alternative Services
Reduced costs of training, educa-

tional, and PSE programs 390 390

Reduced training allowances 0 49

Other Benefits
Increased utility from redistributImni
increased utility from improved

aMo 4 well-being of Corpsmenbers
Total Benefits f7:547 $5,520

Cosft
Program Operating Expenditure

Center operating expenditures,
excluding transfers to

Corpsmembes
Transfers to Cprosatembers
Central administrative costs

$2,796 $2,796 t

. 0 1,208

1,347 1,347

Opportuni* Cost of Corpsmember Labor
Foregone output 881 0

lipregone tax payments 0 153

Unbudgeted Expenditures Other Than
Corpsnember Labor

ResourZe costs 46 46

Transfers to Corosmembe 0 185

Total Costs . $5,070 $5;736

Present ValA (Benefits le s Costs) $2,271 -$214

Benefit-Cost Ratio 1.45 0.96

ow

Source: Charles Kellar, et ml., Evaluation of the Economic ImPact of the

Job Corps Program Second Follow-Up Report (14ishington, D.C.:
Employment and Training Administration, Office of Policy, Eval-
uation and Research, April'1980), p. 153.
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Since Job Corps is a residential program dealing with high risk youth,

the in-program and post-program reductiOns in crime and drug use are
substantial. For the 1977 enrollees, there were 11 per hundred fewer
,arrests for' burglary and lCny during the Period of participation.,, and
nearly 3 per hundred fewer in the first post-program year. The costs of
crime and its treatment are large--for instance, an estimated $4300 per
arrest for larceny and $8500 per arrest for burglary--so that the savings

r

from reduced criontoUnted to $2260 in current value o the assumption
that post-program effects measured in the second post-pro ?ram year eroded
completely after five years. Lesser reliance on trAnsfe and alternative
employment programs produced administrative cost savings with current

'values of $158 and $390, respectively, also under the assumption of a decay

to zero after five years.. Finally, the work components of the Job Corps
program yielded output valued at $757 per Corpsmember during the period of

,participation.
..

The annual per participant cost of Job Corps was $4189 in ical 1977,

excluding $1208 per'Corpsmember for food and shelter. These were not
-considered a social cost because the loses of the nonparticipants who paid
for these transfers were balanced by the welfare gains of participants.
Society and Corpsmembers lost the output and earnings that would have been

4 produced if the Corpsmembers had not entered the program. Based on the
experience of the 'control group, this output Would have been worth $881
Total costs per Corpsmember were, thus, $5070, or ,$2271 less thin the
estimated $7343 current value of benefits. The ratio of benefits to costs

was, th6s, 1.45.

Other assumptions yield different ratios. In light of the increase
rather than decrease in estimated earnings impacts over the two years after
termination, the bencipark assumption of a 14 percent irTrival deterioration
in future earnings impacts may well understate longer-term payoffs. If no

fade-out were assumed for the gains measured at the 18-24 month post-.
program pointhe benefit-cost ratio would be 2.91. On the other hand, if

there were no effetts past those measured in the first two post-program
years, Ob ratio would be only .81. Under a 10 percent, rather than 5

percent, real discount rate applied to future benefits, the ratio would
fall to 1.24'; while a 3 percent rate would increase it to 1.56112/

Taxpayers may be more concerned,with the effects on their own well-
being rather than thdlenefits to particip4nts. From the taxpayea's

perspective, _costs include all program operating and administrative

expenses plus allowances end other transfers, The Treasury loses the taxes

which would have been paid on earnings outside. of Job Corps. ,On the

benefit Side of the ledger, the taxpayer gains from in-,program output and
the increased taxes paidin the post-program period by the participant.
Reduced tran)fers, not just the administrative costs of transfer prdgraMs,

are a savings to taxpayers. All savings.fromcrime'reduction And utiliza-
tion of alternative services (includingallowances and transfer payments in
these.alternative services), are benefits to taxpayers.

From the- taxpayer's perspective, the benefit ost ratio for Job Corps
under the enchmark assumptions comes close to, bet is .somewhat below, the
break-even point relative to alternate uses of the resources, with p ratio

of .96. If the earnings gains experienced in the immediate post-progNm

7-
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period did not erode in dollar.terms, the increased taxes would )1ish the

pretent 'value of'benefOts above costs, to a ratio of 1.54. If; on the
other hand, the benefits lasted only1the two-years post-program, the ratio
would be .69. A 3 percent, rather than 5 percent, real discount rate lof
'future benefits would yield a 1.01 taxpayer benefit-cost rate, while a 10
percent rate would reduce the ratio to .B7.

Beneiayts and Costs of Classroom Training

The earnings gains fOr C,ETA classroom trainees, as estimated fromthe
Social

1
Security earnings rec'rded for the CLMS and CPS matched groups, werN

$347 in fiscal 1977 and $442 in fiscal 1978 for fiscal 1976 participants
terminating during calendar 1976. Alternatively, the estimated gains were
$291 and $486 in 107 and 1978, respectively, for all fiscal 1976 en-

traMts--a lower value in the first year because some were still in

training, but a higher-value in the second bec4,use training paid oW more
for lohg stayers. Following the assumption of the Job Corps study, i.e.,
assuming that fringe benefits add 15 percent to the differential, the real
discount rate is 5 percent, and the 1977 and 1978 gains are calculated in
1976 dollars, 'the present vaTue of the two-year post-pragram gains were

,

$759 for/ participants terminating in 1976, and $742 for all 1976 par-
.

/,

ticipants. Assunin'an average age at termination'of 26 and work until 65, b

therec)re 39 years of worklife. Under thy, benchmark assumptions, e

curre value of the projected earnings beyond the second year was $201ib0

for participants terminating during calendar 1976, or $2244 for all par-
e.

4ticipants. Alternatively, if it is assumed that dollar earnings gains wile`
not fadewhich is Rrobably a more realistic assumption for classroom
training than for Job Corps- -the current values of projected earnings were
$4985 and $5485, respectively; 13/ If it is assumed that real earnings

gains fad4, out by 14 percent annually, that they'only last 10 post-program
years, and using real areal discount rate of 10'percent, the current value
of projected earnings were $1325 and $1458, respectively.% Adding the

current values of these alternative projected earnings to the 4urrent

values of the estimated gains in 1977 and 1978 yields the following total
earnings benefit estimates under varying assumptions:

Benefit projection and
discounting assumptions

Current Value of
Post-Program Earnings Gains

Projecting from

1978 estimate
for terminees in 1976

Projecting from

1978 estimate:
for all terminees

High--Assume no fade-out of
real dollar gains, 5
percent discount rate $5744 $6227

Intermediate -- Assume 14 per-

centfade-out of real
dollar wrt's, 5 percent
real discount rate
(benchmark assumptions

in Job Corps evaluation) $2799 $2986
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Low--Assume 14 percent fade-
out of real dollar gains,
u10 percent real discount
rate and no benefits
beyond 10 years post -.
program . ,$2084

,

$2200

lo
In. estimating the taxpayer benefit-cost ratio, the Job Corps study

assumed that tax payments would be 23percent of earnings plus transfer
income. If participation in classroom training' had no effect on transfer

receipt, the gains for the -takpayer under the various projection .and

discounting assumptions would have beenas follows: NI

Benefit projection and
discounting assumptions
A
High
Intermediate
Low .

Current Value of
InCreased Post-Program Taxes

y

Projecting from Projecting from
1978 estimate 1978 estimate

for terminees in 1976. 'for all terminees

4

6.29
540
397

$1226

41

The magnitude of other benefits.froti classro training is speculative

since there are no control group studie% .....to ma% the necessarily careful

estimates of impacts on criminal activity, reduced drug and alcohol use,
and relianceon other transfer:and training programs. The limited evidence

suggests, however, that classroom training resulted in modest reductions in

transfer incidence. For fiscal 976 enrdllees, the CLMS documented a

slight'Cirop in transfer receipt from entry to exit; while the follow-up of

second half fiscal -1975, participants indicated a decline between the first

ant' second_ post - program Years. lAr

Proportions of Fiscal 1976

Type of Benefit . Trainees Receiving Benefits

AFDC
Supplemental Security Income

0the4 public assistance
Food stamps
Housing assistance
One or more

7j

At Entry At Exit

18.8
2.9

7.3
/ 26.0

. 7.3

36.2

lir

17.9
2,2

5:5
23.2
6.7

31.9

c
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PropOrtils of Second Half
Fiscal 197 Classroom Trainees

Receiving Benefits Sometime'
Over Course of Year

First SecOnd
Year Yeais

After After
Termination Termination

AFDC 24 19

Supplemental Security Income 41

Other public assistance
9

10

4

6

Food stamps 26
Housing assistance

.38

12 10

Unemployment insurance 18 12

One or more 46 36

41.

Based on the experiences of the Job Corps study control group and the
control groups for the supported work experiment, it appears that benefit
receipt declines over time for adult groups who have the highest proba-
bility of receipt, such as AFDC recipients,,ex.-addicts, and ex-offendets,
but that receipt increases slightly over time for disadvantaged youth. 16/
If all of the in-program and post-program .decline in usage for 1976
enrolees were attributed to CETA Orticipation, and if this Were valued in
the. same way as in the job Corps study (which assumed that the savings
fade-out would be 14 percent-a year and discounting' the savings at 5
percent, the current value of reduced transfers was estimated 4635
using the average transfer values in the Job Corps benefit-cost study, and
the administrative costs savings were $78. Alternatively, if the average
monthly dollar amount received by classroom trainees in the year priorgto
entry were used as.a baseline,, the current value of benefits was $925. 16/
This provides an upper bound "guestimate" of savings from reduced de-
pendency. It is equally plausible to assume no in-program savings but
post-prop-am savings in the same relation to those of Job Corpsmember as,/
the ratio of earnings 'of classroom trainees compared to Corpsmembers. This
produces a tower estimated $470 in transfer savings.

, .

There is little evidence that community -based interventions (other
than summer employment for young teenagers) reduce crime probabilities.
The supported work demonstration found that during full7time work activity
there was no reduttion 'n arrest rates for long-term AFDC recipients,

lgoffenders, or dropou uth. Only drug addicts experienced reduced

arrests, but drug addi represented an insignificant portion of classroom
trainees.-12/

.

.

Reduced participation in other programs may occur because of increased
earningirbutAncrea%ed participation might #1so result from continuance of
schooling or greater likelihood of transition into other, programs. The
effect io.either direction is sheer conjecture, but even in the case of Job
Corps; this benefit was not a significant factor in overall social or

taxpayer benefit-cost estimates.
.
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The cost of classroom training in fiscal 1976 was $1438 per- partici-
pant, of which the allowance was $691 as espmated from the CLMS allowance
receipt data or $607 per participant as estimated from national management
information system totals. 18/ There was an---estliiiated federal overhead

cost of $66 per participant in fiscal 1976. The foregone earnings may be

variously estimated. Prorating earnings in the year before entry over 146
mean days of participation and adjusting for inflation, the foregone

earnings were $573. Based on the experience of the CLMS controls, an

estimated $1165 in Soul 'Security-covered ear nggs were foregwe by

participants. Another approach is to 'subtract e estiated gain from
participation from the 1977 earnings of.training participants; reducing
this to 1976 terms by an inflation adjustment, the foregone earnings were

$1307. Using these three alternative foregone earnings estimates, and

adding 15 percent for fringes, the Costs were:
1

Social Costs

(Foregone Earnings Plus

Foreg44e Project Costs Net of

Earnings Allowances Plus

Assumptions Federal Overhead)

High

Intermediate
Low

$217-5'

2013

Taypayer Costs

(Total Project Costs
Including Allowances

Plus Federal

_ Overhead Plus Taxes
on Foregone Earnings)

$1805
1772

1636

41nder the "benchppr ,assumptions considered most reasonable in the

Job Corps evaluation, nd under, most of the range of further assumptions
necessitatd by the ess refined information available for'CETA classroom
.training, the social benefits from fiscal 1976 classroom training_excteded

the. social costs, even without inclusion of the transfer administrative
costs savings:

Benefit and Cost
Assumptions

41k

Social Benefit-Cost
. Rini°

(1976 Terminees) (All Terminees)

High benefit o Low cost 4.02 4.48

o Intermediate cost 2.84 3.14

o High cost 2.64 2.93

Intermediate
benefit. o Low cost 1.95 2.14

o Intermediate cost 1.38 1.50

o High cost 1.33 1.40 4

Low benefit o Low cost 1.45 1.57

0 Intermediate cost 1.02 1.10

J 0
I

High cost .95 1.03

81
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From the taxpayer's perspective; the benefit-cost ratios were less
favorable, since the increased earnings did not result in tax payments or

transfer payment reductions adequate to fully amortize allowances Aad
trainingcosts except under the high benefit assumptions. 19/

Taxpayer Benefit-Cost Ratios
All Terninees

Including Including Including
Minimum Intermediate Maximum'

ilstimated Estimated Estimated

Benefit and Cost Transfer Transfer Transfer

Assumptions , Savings Savings Savings

High benefit o Low cost 1.08 1.19 1.36 '6

o Intermediate .

cost 1.00 1.09 1.26

o High cost .98 1.07 1.23

Intermediate .

benefit o Low cost .69 - .79 .97

o Intermediate
cost*, .64 .73 .89

o High cost .62 .72 .88

Low benefit

...

o

o

Low St

Intern iafe

,cost

Sre'L.

.55

41.69

.64

.87

80
o High cost .54 .63 .79

Benefits and Costs-of OJT

Benefit:-cost analysis of on-the-job trai'ning is even more equivocal

because of uncertainties about the relative amount of output produced by

trainees, the real training costs, and the degree of difference between
CETA-referred clients and similar individuals who would have been.hired
without employer reimbursement.

There are also some thorny and unresolved methodological issue. The

benefit-cost calculations for classroom training counted post-program

earnings gains as the primary benefit to society lied the training outlays

and foregone earnings as the costs. Transfers were exciiided% on the

supposition that the welfare benefits from added consumption of par-

ticipants were balanced by the welfare lossesyin reduced consumption by

nonparticipants. For QJT, this methodology would count as costs the actual
training outlays. by employers plus services and administrative costs of the

prime sponsors, and the differential between the output of OJT trainees and

their foregone earnings. The OJT trainees are paid the same as regular
entrants despite lbwer productivity, and the difference between their pay
and the value of Iheir output would be considered a transfer and excluded

from secier costs.

A different methodological approach is to assume that the cost of OJT
equals training outlays by employers,, services, and administrative costs of

the prime sponsor foregone earnings, plus the differential between trainee

pay and output. the job'were filled in the normal way during the train-

wx. 4
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ing peridd; output -would behigOer by the amount of this differential, so ' °

that it might be reasonably counted as a socia cost. This second approach
is most ,often adopted, -beCause under the aA umption th-t9the 'empljoyer r r

reimbursement`just.c.overS -training `casts Agd \the deficient produ,ctivity of
trainees, aripe sponsors' costs. can be Mat d with social cost.: This 4

.r methodology pretumes that 0, individual who would normaller be hired is
. subsequently, not 'employed 4-for the tra:iningr period; if he or she gets (Os

another- job, society may not ,be loSing tt increment in, output during
'training. Presumably, kal so-this 'displaced- 1 dividual. doe not lose ground -.
over the lom,run as a- result. -, There is. a' further. assumption that the ',..

emplofrent and output foregone by 'the participant during .'raining is not .-

simply taken, up by another unemployed worker.. Finally, equating the

employer reietursement,with the braining cost plus the ,productivity deficit
of trainees assumes that, therQs no windfall to the employer.

0
.

.

It is possible', however, paitictilarly when_ OJT referrals gyve similhar
'? to regular hires thai the normal reimbursement of one-half of wages more

than covers the 'extra hiring 'and training costs. Some employers may be
,making a social, contribution, but most are presumably profit maatimizers,'

...../, who will not contratt:for Otis unless the reimbur.sernt leaves them as well
or better dff' than regular hiring procedures. Unless thgre is a great deal
of, jawboning and public recognition for participating employers, windfall
4s- more likely On balance- than employer social contribution. Even-under
'the' assumption that the employer reimbutswent justecovers extra costs, the
illocat,ion between actual, training expenditurw and deficient productivity 61

uriny trainingtvis 'still- uncertain. Presumably; traiihing costs' are higher
"'the more that outp of the trainees falls short of the output of. regular
--employees, bfft re/is. no gay "to know hovi theepie is split.- An assumption

is 'necessary use foregone output i the difference between what the
_ trAjrielOrwoul ave produced ifhe or shoe were not pariiipating and the

. valk,of output in-ti OJT 'astignment.,..If substantial learning is required
`, to do the nevojeb effectively, the alternate output may be greater than the

output -during training; if th.ere is no tubstanti< training, or if the
'chances 'of unemployment aredgh-in the absence of*participation, the

. reverse could be true'. ,The assumption is critical if transfer payments are
'''''' ,furthertsubtfacted from eigts, (the first methodological approach) because,4 Attley can ofset much of theemployerreimbursemeht, makingithe only cost

to difference between 'OJT output and alternative' output. Since the I' %

J. participants are usually drawn' froth the unemployed, OJT outQut, everf',at low
R. hoioly produ ivitjr, -4141 Usualgly 9kceed the alternative where hourlyi

. ctivit y be greater t* less skilled work, but IlTsrg are-ewer -hours .
'kely loyment. In other words,. this first frietgo4ology usually

mples tha,t--41' has little real , cost, just as job creation is assumed to,
..,,.

, "Wave, 1 trni tEd Ctst if otherwise idle *resources produce output valued liear
Ile cost of wacies,'supervisi.oe, serJjcei; and 'administration....

III -

' ,
. , -- 4 .

/- .An eat, more basi issuek.,is how tocotnt the post-program benefits.
IV; there 'is a grea - veal of wi-ndfal 1 Tor the employer, i .e.`, little
training and, littl . Offer-ince betwlen th outpu"kot OJT trainees and/ regular hirer, little net. skill ' improvemen dcluicr pogasibli\rsult. The

- post-program earnings "of4he .partici pant wou -be higher because he or- She
. had the icarce'job rather than another like individual who could have and

ince/ the he
VicliW hay perfo ed 11Y, but society is not neces"sarily better off

. ,

ividua -s- losses .are 'the- partiCipapt s gain. The '1)05-7. I > ,

.
.,

ire*.
. ..

. io !,
. , . N..., . .... .1
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program earnings increlierk..is more likely to be a net benefit for society
where there is a ,large; difference -between foregone earnings\eml OJT.

earnings, or more spe6ifically, between the marginal -productivity'' or
earnings rate in the OJT job once hired compared to that in the most likely
a+4raate employment.- -In plain English, ,if a trainee .is very much, like
no al hires, but would. have a high chancebf unemployment because- there
.are not enough jobs t6 go arbund, then the earnings gains post-program
cannot be equated wiih,satial benefits. 'Only if increased earnings reflect
ski_}t enhancement for the individual *will they represqnt net benefits.

Conventional benefit-cost procedufts which count 'all .increased
. post-program earnings relative to controls as a social benefit clearly
stack the cards in favor, of OJT, which provides immediate employment even
if it offers no training: Job Corps graduates or classroom training
completers may also get their,jobs, as a result of placement leverage rather
than skill enhancement, in which case the earnings gains may not represent
social benefit. However, the training litvities and 'costs can still be

documented; and thereare no financial in n ives,for the employers to hire
participants. In OJT, it is difficylt to determine what training really

, .occurs and'.wnether the subsidiet are basically for hiring. rather than

during calendar 1976 was $4085 or more than a third above the' same estimate
for classroom training.

The simplest benefit-costCalculations assumg away these complications
by equating the reimbursement to employers with...extra training costs plus
the butputdifferential resulting from hiring less skilled trainees, and by
counting all ..pt-program earnings 'gains relative to controls as social

benefits. The foregone outputs estimated as the value of output in tle
OJT assignmeht minus the earniTgs foregone as a result of participatiOW:
Using toe same project/-on and discounting assumptions-.as in the classroom
training calculations, the intermediate estimate qT the current value of
increased post-program earnings for 1976 on-the-job trainees completing

4

r

Benefit Projection and

Discounting Assumptions

AighAssume no fade-
out of res4.gains
gens, 5 percent
discount rate

6
IntOmeaiateAssume

111 14 percent fade-out
of real gains,
5fpercent dis-
count rate

44. LowAssume 14 percent
fade-out of rial
gains, 5 percent
real discount rate
and no benefits
beyond 10 years
post-program

0

Present Value
of Post-Program ,

Earnings Increment

Present Value
of,Post-Program
Tax Increment

Based on Based on 40
1977-1978 1977-1978
Gains for Based on Gains for Based on
Fiscal 1976 1977-1978 'Fiscal 76 1977-19
Parttcipants -Gains for partic' ants Cairo fo
Terminated All 1976 Term pated A11-1976 .

In 1976, P Participants in 1976 Participants

N..
$7862

. $7?39 . 51572

54035 53971 5807

0.
i3107 '53057 5621

-84

,A6e.

51548'

5794

5611

ff
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The OJT cost per participant, including ,federal overhead, was an

,estimated $1556 infiscal 1976. According to estimates from the nation
management information system, $428 of this represented. service- and
administration provided by CETA. 20/ The estimated $1028 average loyer
reimbursement presumably equaled the eRtra training costs and' educed
output. The CLMS reported annualized ,edrning of MOO for par cipants
while in OJT slots, which would ,trinslate into an estimated .2565 per
participant in wages, salaries/ and fringes. 21/

The foregone social product, as the difference between,
elsewhere and the output ln the trainee position. The 1976
earnings of'a simulated control group for the OJT sample
the 1975 earnings of OJT participants, adjusted to 1976 price

y earnings
ail Security

$1396, while

were $1113,
voviding two estimates ,of alternate output after -adjusting fOr fringes,
i.e., $1605 410 $1280, respectively. 22/ Foregone-social product under
varying assumptions was as follows:

Assumption (1) aJT output valued at one-fourth.
'wages and fringes; high
alternative earnings assumptidn

Assumption

Assumption

(2) OJT output valued at one=fourth
swages; lowalternative earnings
assumption

11'

(3),OJT output valued at one-half

wages; high alternative earnings
AR assumption -1

Assumption (4) OJT output valued atone -half
wages; low alternative earnings.
assumption

6

Astsumpli6h (5)'OJT.outOut valued at three -fourth'

wages; ,high alternotive earnings
'esplIgbion 0

.11111L1

Assumption (6) OJT output valued at.three-fourths
wasp6; lowalternative earnings
assumption

Foregone Outpq.t/
Social Product

$964

639,

322

-3

:319

-644

1 id
Benefits ofher.than earnings glins wereless- for NT than for cies&

.ro.co::/ining because the patticipants werelliess disadvantaged. Say.ingS

ducgd criminal activity, .drug Veatment, and alternate'program usage
were probably minimal.' The maximum transfer savings, calculated as for
cldssroom training,' re $36 in admintstrative costs and $294 in current
value of reduced benefits. as estimated using 'the. Job .Corps StOdy benefit
'levels rid $425 using the CLMS-reported Tercel s. 231

ssi

: 4
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From a social perspectiVe, benefits substantially exceeded costs.

Under the varying assumptions, the social benefit-cost ratio for OJT. ifiscal

1976 ranged from a -high of 8.48 to a low of 1.21, excluding-an
transfer administrative savings and based on the gains for all 1976,

participants:

0
High benefit;
Foregone output assum

AO ,

Intermediate benefit;
16

Foregone output assumpti :

.1

/,

Low benefits;
Foregone output assumption:

. Social Benefit
Cost Ratio

(1) 1osar
3.51

4.12

(4)\ 4.98

-(5) 6,24
.8.48

(1) 1.57
(2) 1.80

(3) 2.11

(4) 2.55

(5) 3.20

(.6) 4.35

(1) `1.21

(2) * 1.40

(3) 1.63

(4) 1.96

2.47

(6) 3.35 113,

t I

. 'Thes stimates did not subtract the transfer payMels Components of

enrollee ges from social costs, wt4ch would be requ'ired for cops4Stency

with the TasSroorn- training 'estimates. The magnitude of transfers depends

on estimates of the extra costs of training on the job, wtokt presumably

are related tdvthe productivity of the.trainees when they,enter the door.

-AThe followyg are three sets of arbitrary cost assumptiOns:

Traini;g Training , Training

3 _Cost Cost Bost

.

Low F4edium High
1 #

Outpdt equal one - fourth of
wages. led fringes

Output equals one-half of
'wdgel and fringes

Output equal three-fourth
of wages and fringes

*

1300

200

100

8a .

.

TP°
500

250

$1923

1283

641

e."

at
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Using these traini
OJT output and foregone
higher than the, estima

portant to note that
the output ,differentAls
employer reimbursement
viously, there could be
affect the benefit -cost

71

ie

)

'

ng cost assumptions combiaed with the six sets of
earnings assumptions, the benefit-cos ratios were
tes' which did not subtract transfets. It is im-

e assumptions permit the sum of training costs and
between trainees and regular hi.ces to exceed the
in som% cases, while.being less 7n others. Ob-;

any_nuMber of assumptions which would dramatically
ratios.

Assrot on Di OJT o3tput valued at
one%foJrte -ages and
irtr9eo. hi9h alternate
earnings assumption4

Asoump..on (2) OJT output valued at
orsefourth .ageSi lam
altercate eawings

Employer
Training

Cost
Leme

Total modal Cot

toyer
Tr intng

Cost
Mediu,

Employer
Training

Cost

Social Benefit/Cost Ratio
Under Intermediate
Senefit Pro,(ection

444 01 scoontion Assumptions,

Employer Employer
Training, 4 iraimino

Cost Cost
,Medium nigh

Employer
'Training

Cost
Low

1692 2392 3315 2 50 1.77 1 18

a ss3 -apt ion . 1367, 2067

Assr;',on (3) OJT o.tpul valued at
one half .4;.S. elgh
altercate earnings,
assumptkm 959 12S0

Assumption (4) OfT output valued at
J.

. flIAAelf mages,lp.
4 altermate earninss

assomptio 425 925
a

. .

Ass,oio4.15) OJT output waluelft.
three.foortns I.4
nip aiternate earnings
essumptim 209 3S9 750

ASSJ-,t.0' (6) OJT o,tput valued at
three-fourths flageS,
low alternate egrntngs
,s,umoticim -116 Ind- 34

2990 3 10 2 05 1 41

2033 4 40 3 29 2 09

1708 6 77 4.57 248

7

20 22 11 78 5 63

425 Mo s6cial costs 106 4

44
997

The taxpayer benefit-cost ratio includes ta)es oh post-program.

earnings and reductions in transfers and transfer adMioistratibn. The
costs include the OJT per participant costs plus, foregone taxes (which are
a negative on the cost side if OJT participants pay more taxes than they
would under either ofsthe alternate earnings asSumptions).

t
--, 41

-Benefit projection and
divounting projections

High beneflt

Intermedibte benefit

No transfer* No transfer
costasavipgs; 7 cost savings,

lower higher
alternate .s alternate.
earnings earnirks
assumptions assumptions

1.19' 1.12

.60 .59 1.06 .1.02

Maximum transfer
cost savings;

lower,
alternate
earnings
asAmptions

1.75

i

x.imum transfer

cost savings;
higher
alternate
earning

assumptions'

1.66

,

Low benefit
.

.47 .45 .84
1

.80 1,

,
, 60 ;6

,All these estimates rest on the supposition that the earnings gains
measured in tfie post-Jprogram*period reflect increased social output and
.ts. Presumably', this is valid if training does -occur and the gap.

between OJT output and normal productivity of entry employeeqis *eat. 'If,. r

trainees are just as productive_as' regular hirts and there is no real i
,

,

8w
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training onothe,job, it is, tenuous to ascribe aniSe of the gain relative tp

controls- as a'net social benefit. A reasonable assumption iS that*the nett ,

social. benefit is drectly the gap 'between value of output

and the wages ricei\ in the Ur ass nment. Far instance, if -OJT is

114c1/4valued at one-fourth fringes, the post-program gain might- represent

total' social benefits. Where OJT output is equal to one -half, wages, the

Net social benefit might be only one -half of the gain. Where OJT output is

equal to three-fourths of wages, the het social benefit might be.only
one-fourth of.gain. -These assumptions. would reduce the social benefitIcost
estimates (which do not subtract in-program'wage transfers and under the*

' intermediate bernsit assumptions) to.the following: .

OJT iutput and . ,Social Benefit-Cost Social, Benefit -Cost

.Alternative Earnirigs RatioifNo Discount Ratio if Discount /4

Assumptions of Gains of Gains

4

Assumption (1) .

Assumption (2)

Assumption (3)
Assumption c4)

Assumption (5)
Assumption (6)

1.57

_1.80

2.11
2.55

3.20

4.35

1.57

1.80

1,.05

1.27

.78

1.09 .

,All these manjpulations suggest that the standard benefit-cost

.assumptions probably overstate the size of the sitive payoff-of on-
the -job training; and that the range of uncertainty is much greater that
for classrpm trainlag_cir Job Corps; since the training outlays..on the job

iare difficult to. identify there is the-possibility thairsZsidies are
merely buying, jobs. The bdhefit-cost ratios are relatively robust, i.e.,
restrictive assumptions can be made and positive ratios wil,r-Still.usuallv

prevail given the magnitude of post-program earnings gains for 1976

participants! Nevertheless, the calculations are largely simulative

exercits. It is critically important in judging he payoff of OJT to
isolate its training effects--i.e., whether occupational change or earnings
rate gains are achieved by participants, whether the OJT participants are
different from .usual hires, and whether the training actually occurring at

the 'worksite is in excess of- 'what is ordinarily provided to entry em-

ployees. .

,

The Relative Payoffs
.

It' is evident fr.pm the wide range of.benefit-cost ratios resulting
.

1 ,

from plausible alternative assumptions that the rate of return on human

resource investments cannot be calculated with any precision. There is

less uncertainty when comparable activities'are assessed using the same

assumptions or when the rates of return are estimated bver time fo(r.imilar.

activities. 24/
)

.

-

1

a There are, for_;instance, som.interesting comparisons between thb

benefit-cost estimates for JO Corps and local .CETA classroom training.
Under the "benchmark" assumptions that produced a social benefit-cost ratio

of 1.45_ for 1977 Job Corps", the intermediate estimate fOr 1976 CETA.local
,

.,88
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classroom training was 1.38 f0 all_terminees. The costs of CETA-caining
(net of allowances) werg only _one-fifth as great per trainee, and even
though the foregone earnings' were a third higher (reflecting the greater
'employability of the local CETA trainee population), the, social costs per
participant were two- fifths4 those of Job Corps. .liks the benefirside, the
discounted post-program earnings gains for CETA participants were three-
fourths- those for Job. Corps \ In 'other words, the earnings payoff.*

4 dollar of expenditure was subOsantially higher fur the local CETA, programs,
than fo Job Corps, reflecting the fact Atiat classroom trainees4ere- less
disadvaritaged on average than Corpsmembers. the big differerf was in

crime impacts. Job-Corps haravery substantial immediate effect because
it moved a high risk group from the streets into a structured environment.
The socialization which occurred: in centers lead to a substantial reduction
in crime during the imediate post-program period. The estimated value of
the crime .savings prodned by Job' Corps almost equalled the present value
of the earnings gains of CETA clas-sroom trainees. By the sag* token, the
estimated transfer effects were somewhat less in the case of classroom
traininb than Job Corps, 'since the young people who entered Job Corps were
more likely to rely , cin welfare because of their greater Reeds. Addi-.

tionally, work ac ties which were part of the Job Corps treatment offset
,a seventh of Jo 1 costs. In other_words, both programs,were worth-
while social inv nts CETA training resulted in greater earnings gains
per dollar but sligh ess overall payoff because of lesser' transfer and
Grime reduction effe

From a taxpayer's perspective, the Job ColiOs yielded a greater payoff
because of

the

reductions in crime and depe dency. For CETA training,
.becauseof the less disadvantaged.nature of the entering population'pnd the
.less comprehensive_ treatment, the maximum estimated transfer savin§s"were
only two-thirds as large as the measured net savings produced by Job Corps,
and a best guess is that there were little or- no crime. savings resulting
from .local programs. Thus, while both CETA training and Job Corps were
worthwhile social investments, and while CETA produced more earnings

increase per dollar of 'social or taxpayer expenditure, Job Corps came

closer to paying back taxpayer outlays in visible ways -- reduced dependency

and crime. It is understandaple, then; Why 'Job Corps has become more
politically popular than CETA.

.

The taxpayer benefit -colt ratio of OJT wasalSo substantial ly greater
than for classroom training under the assumption that the post-program
earningS gains represented the pagtff of training rather than the simple

purchase of a job for participants. Ta payers 'are unlikely to give much
thought to displacement effects and the ksoteric arguments involved. They
see more placements resulting from .OJT, significant earnings gains for

participants, aM increased taxes .paid. It is no wonder the public favors
private sector approaches. In this case, hoWfter, the taxpayers'udgment
may be faulty. The relative payoff Zof institutional tra4r14ng vs. .on-

the-job training depends critically upon the degree o real training
involved at the OJT worksite and the productivity diffirential between
trainees and regular hires. To the deg* OJT. participants are,like
regular hires and to the degree that OJT o fek jobs more than training,
the relative payoffs to the taxpayer are more'apparent than- real. If OJT

.usa4f 1.6 increased by being ,more generous with 'reimbursements or less
rest ictive about who is h it is entirely possible that the windfall
element,wouldOncvase, real payoff would decline.

,

1
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The benefit-cost estimates for. CETA training can also be contrasted
with the results for the categorical training programs which preceded CETA.
TWo dozen studies of institutional training, on-the-j6b training, and work
experience 'programs operating during the 1960s and early 1970s have been
summarized usr4 standardized benefit-cost analysis- assumptions. 25/

Standard benefit estimates welhe based upon the increase in before-tax
earned 'income from the year before training to the year after training.
Studies which measured gains relative to controls were.distinguished from.
.studies which measured the gains in absolute terms for participants.
Foregone earnings were not considered. Enrollee stipends were excluded_as
costs for institutional training but included for on-the-job training. The

gains in the year followidg training were Oltojected for a /O-year period
with no fade-out and the_oresent-value was calculated using a 10 percent

discount rate.' Under these assumptions, the CLMS measured gains relative
to controls were $347 for CETA classroom trainees, and $839 for OJT
participants .in the first post-program- year. The absolute pre /post

earnings gains were $1104 and $1882, respectively, after adjusting -for
minimum, wage changes over the period. Using the measurements of, gains

relative to controls, the benefit-cost ratio for 1976 classroom training
was 2.9, while based on the pre/post gains for participants alone, it was
9.2. For OJT, the benefit-cost-ratios were 1.7 and 3.9, respectively. For

Job Collis, the first year-ea'rningt -gain relative to cb-ntrois- was- $209-,---

yielding a current value of $1413 which did go far to amortize the $4189
cost of the program. The pre/post gain of participants was $831, yielding

4 a -current value of $5618. They benefit -cost ratios were, thus, .34 using

the control group estimatton'me.thodology and 1.34 based on the absolute

gains of participants alone. Thetandardized methodology ignored the fact
that earnings gains increased from the first to second post-program year,
and that crime and transfer reductions offset much of the cost, thus

understating the rate of "return on the Job Corps investment.in 1977 and
probably in earlier years as well. Without arguing for the realism of the

standardized estimation assumptions, it appeart that classroom training

undeK CETA in 1976 compared Favorably with'preceding institutional training
efforts, while CETA OJT fell in the mid-range of earlier cost effectiveness

estimates--all of which showed ,positive benefit-cost results far OJT
(Figure 3,1). ',Job Corps was not substantially more effective than previous

studies had estimated.

r

"



Figure 3.1

Historical 2erspect.ve on Cost-
Effectiveness of CETA Training
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SECTION 2%
AN ANATOMY OF IMPACTS

While Job Corps, _local classroom training and OJT result in earnings

increases for participants as a wile, the average includes some in-

dividuals who make major gains,'many who gain incrementally, some. who are
not affected one way or the other, and a few who would have done better if
they had stayed in the labor market looking for work. The distribution of

4 ,impacts is as important as the average. If gains are concentrated so that

one subgroup of participants gains .a- lot while most gain very little,

training Wright be considered less fel/oral:fly than if most groups gained at
least modestly. There may alto be variability ih the duration of gains.
For some groMpS the effects may be only shoft term, while for others the
payoffs might increase dramatically over time.

Likewise: the sources of the gains areflimportant:, Earnings increases
may, result from moverpent into higher .paying jobs'in the same occupation and
industry, from occupational 'mobility, from greater stability of employment
or,from increased labor force participation.' Gains produced bystabilizing

,the work patterns of the disadvantaged have far different consequences than
gains which reflect access to career tracks.' Training may serve

different purposes for those who h worked steadily, but lost their Sobs,
those-who have' had unstable work -.patterns and need to get, linked into the

primary labor market or to become more dependable, and those who are
entering or reentering the labor force after a longs absence.

T

Whp Benefits From Training? 26/
. ,

Almost everyone benefits substantially from on-the-job training, both

in comparison to like participants in. other CETA activities and relative to

Control groups. . Among significant segments the participant population
identified by race, sex, age," and prior earnings patterns; the CLMS-CPS
..impact. estimates suggest that only one subgroup ,of 1976 participants--white

females in PSE--benefited more from subsidized work than from OJT (Table

3.3). Training on-the-j0 rather than in the classroom yielded greater

gains for ill,subgrOups", except white females, participants with previously

higher earnings patterns, and persons age 30 to 44; even in these 'cases,

the. OJT -impacts were still substantial. The only negative aspect of OJT

was that for all subgriowps except participants with relatively higher

earnings before entri, the net -impacts declined from the first ,to .aeconir

post-program. years. While the' second year impacts remained positiye and
substantial, the fade-out was significant for those groups who'achieved the

largest first-year gains" and for subgroUps with mere 'se'e'p problems stkc
as low'earners, black males and females, and persons less than age 20, for

whom Sust=ained impacts would hive been most deifrable.
4

All 'subgroups of 1976 claw() rainees gained relative to their

controls. The gains are greatest for females, for persons with-low or high

but not intermediate earnings in 'tile two years' prior to entry, and for'

persons'age 30 and over. Classroom training had.more Kist-program impact

than work ,.experience for.pll gi'oups except .participants age 45'andover.
Compared te:PSE,' classroom training' was more effective for males but no'.

. .
.,
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Table-3.3 -

Estim ed Earni=ngs Impacts of CETA Activities

19774
SSA Earnings
Relative to
-Controls

OJT Enrollees in Fiscal 1976 Terminating in Calendar 1976

1977 and 1978
Earnings Relative
to Controls for

OJT Participants
Minus

1978 1977and 1978 Dollar Earnings Relative
SSA Earnings SSA Earnings Change in to Controls
Relative to Relative to Net Impact. for PSE
Controls Controls 1977-1978 Participants,

IF

X17-18 +1235
19-21 +718

as
22-25 *780
26-29 *820

.Y3-44 *814
45+ +931 47

Race/Sex .

White mole S*588 $ +953S+1363S*775
Minority male *1132 +543 +1676 .

White female *Z58 +524 *1102

$ -187

.

-254

*2374
-1060

' Minority female
.1192........

*727 - *1924 -470 *288
. ,

Prior Earnings,

Pattern'

low earners *1310 *811 +2121 -499 ,*494
Intermediate
and mixed 4

:681'

earners +494 *342 +836 - -152
High earners . *298 *400 +698 *10?

+697 *1932 ' -538 *749
+617 +1335 -101 +446
+414 . *1194 -366 +1252
*339 *1159 £481 +164 .

*727 *1541 -87 *1394
*749 *1680 "! -18? +87 a

1977 and 1978
Earnings Relative
to Controls for

OJT Participants

Mous
Earnings Relative
to Controls for
Work _Experience

Participants

Classroom Trainees Enrollfng In fiscal 1976 and Terminating in Calendar 1976

1977 and 1978
Earnings Relative
to Controls for

Classroom Trainee%
Minus

Earnings Relative
to Controls for-
Work Experience,
Participant!

$ +1757

' +450.'

11221
+442

.4 A ft. 1977 antr1978 1 , -

Earnings Relative'
to Controls for

Classroom Trainees

0 Minus

1977 1 . 1978 1977 and 1978 Dollar Earnings Relative

SSA Earnings SSA Earnings SSA Earnings Change in to Controls

RelatiVe to Relative to Relative to Met Impact. for PSE

Controls
.

Controls Controls \\ 1977-1978 Participants

Rate/Sex A
Witt Ole $ +411 $ +421 , 5+832 $ +10 $ +421

L

:lib.' Minority male +219 , +130
.

+349 -89 +1048

White female +573
...

+747 +1220, +174 ;942

Minority female +480 * +698 +1178 +278 -458
4 . . ..,

Prior Earnings
Pattern'
Low earners

n
.

+5 +420 +144 /.175 -612

intermediate I ''
and nixed
earloom

+

+266 +296 +236 +128 t
f2tNigh sailers 4 +no +7355 +767 +1512

Age . .

) .

17-18 ' +230 +183 +413 -47' -750

19-21 +242 -17 +225 .-259 , -664

22-25 +49 +277 +326 +128' +384

26-29 ea +445P +453 +437 -542
in

30-44 +1032 +1278. * +2310 +246 +2163

45+ . +566 +477 +1043 , -89 -550
v

S42288
*1776
*1103
*1188.

+2314

+1266
*1689

*1703

*2127
*1699

'42391 10
*2175
+3045

*1208

+726

t
+2346

41'
+184
+1017
+831

+1685
+2944

10 -322 '

.
,

*Islitarners are Wined as those with earnings'below $2.000 in each of the two Ore-entry years., High earner! are those with 4 :
earnings above $41.000/ All others are intermediate and ixed,eerners. t

. . .

Soule: Gestalt. 1n4., lepect of rf/s EArnings of New Fr 1976 CETA Enrollees in Selected Program Activities (Washington.,D.C.:
Deployment and fraining- Administration. afice of Policy. Eval4stion and Research. February 1981).

4
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females/ 'for high earners but not for low eargers,.and for prime working

age (30-44) participants but not for those yattnger. The gains for the
3a-to 44-year-o14 participants accounted for-three-fifths of the 1977-1978
Aggregated earnings increases for all trainees even though they' represented

only one-fifth of classroom trainees. The gainy of. trainees age 30 and

ovIc accounted for nearly two-thirds of the aggregated gains though these
mat's re participants accounted for less than a fourth of all trainees.

The earnings impacts of classroom training increased substantiallf
from the, first to setohd post-program years for female participants and lor
trainees, age 22 "to 29. However, the Ns of previous low earners faded
out, as did the limited initial impacts for .black males. Females accounted
for 78 percent of the aggregated first-year gains; but 85 percent of the
second year gains. In contrast, previous low earners, representing half'of
classroom trainees', accounted for nine-tenths of the aggregated first year
gains, but only half:of the secondyear total.

'Few surprises emerge from further
speculative

among classroom

trainees; and the estimates become more speculative because of the small

sample sizes and the sensitivity of the estimates to the matching pro-
cedures (Table 314). The big gainers were trainees age 30-44, whatever
their race /seat category and _previous earnings patterns. Minority youth

tended to lose ground, as did participants in their twenties who had

substantial prior earnings out interrupted employment. Individual's with

intermediate orimixed earnings in the two years before entry had limited

but positive improvements. For previously low earner, the gairis were

substantial.

iegression analysis of the annual-earnings gains from the year. before
Wntrximp the second year after termination ,pro ides confirmation of these
et impact estimates. 27/ The relative gains" of ra0t/sex groups in the

different program components estimated from follow-up interview data 'are

similar to thpse estimated', .from the CLMS-CPS match. Thelidifferential

between classroom training and, work_ experience impacts wa greater for

whites, than for blacks. Minority females benefited most from work

v, experience relative to other components. Males gained more than females

from classroom training rather than work experience assignments. The

relative.gAins from PSE were'larger than estimates from Social Secur

earnings of the the ELMS -CP5 match groups which undercounted the earnings
of PSE participants moving into unsubsidized public sector jobs.

Earnings Gains From Pre-Entry Year to Second Post-Termination
Year for EnrolleesAin Classroom Trai6ing, OJT and PSE

as Measured Relative to Gains for Work Experience Participants

Classroom
training OJT PSE

White males $1859 $1477 $1136

Minority males 431 1469 514

'White females 820 1947 345
Minority feMales -21 1308 - -270

L



t I
79 .

Table '3.4

Estimates of 1977 Gains for
"Age/Race/Sex Subgroups of 0976

`.

Gains $1000+

Gains $500-$1000

. Gains $250-$500

46

4

Gains $0-$250

Loser's

bw,

Age/Earnings and
Classroom Trainees*

30-44 low earners
30-44 high earners

30-44 minority males
4 white females

3 -44 minority feMales

45+ low earners

19-21 white males
26-29 white males

17-18 *bite males

26-29 white females
22-25 minority females

17-18 low earners
19-21 low elOrners
22-25 low earners
26-29jow earners
'
17-18
22-25
19-21

26-29

19-21

22-25

26-29
30.744

white males
white males
minority females
minority females

mixed
mixed
mixed
mixed

earners
earners
earners
earners

30-44 white males

22-25 white females

22-25 high earners.
26-29 high earners

19=21 minority males
+22-25 minority males
26 -29 minority males
17-18 minority females

*Includes only subgroups with more than 50 cases in the CLMS.

Source: 'Westat, Inc. 'Impact on 1977 _Earnings of New Kr 1976 E

Enrollees in Selected Pro ram'Activities (Washington, D.C.:
Employment and Training Administration, Office of Policy,
Evaluation and Research, December 1980j.
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Underlying these net impact estimates are quite different employment
and earnings changes from the pre-entry year tp the second post-termination
year for..different subgroups of participants in different program ac-
tivities. The employment status of whites in -classroom training improved
much more than that of whites.sin_work experience;-converjsely, for blacks
and other Hispanics, training Id not yield is great relative improvements

(Table 3.5). Employment raterof classroom trainees with 12 or/more years
of education increased substantially compared to the modest tkreases for
similar work",experience participants. In contrast;, parti-cipants with less
than a high school education gained. more in earnings from classroom
training but more in employment frorn_jork experience. PSE had very little
impact for persons with less than a/high school dipl on 'entry.

.ww
or.*

Emeoyment and arnings Changes FromTI:laer 6e%re/Entry to Second PtostirermfAatiOn
Yearmlsr Subi;:,c.pors,do,f4Plafr=ainls7n

9 Epnit

Activi ler

I

Classroom
Trainees

Change ip PIrcent Time Employed

Public

Work Service

Om-The-Job Experience Unployment

.Trainees Participants Participants
Classroom
Trainees

Change in Annual Earnings

wo-k
On-The-Job Experience
Trainees Participants

Pubs lc

Service
Employment

ParticIpants

wa'e 201 231 15% 245 S2'13 13190 mn $2980
Female 23 32 41 22 2200 300 1970 224

S ihite 22 29 14 25 2590 3270 1710 2950

Black 21 25 25 17 2080 3060 2020 2:60

Other 22 31 23 26 2530
,

2990 2420 2910
.

V Less than '
\

age 22 24 26 27 2520 3340 2710

22 20 26 17 22 2380 3120 1880 2730

Less than 12
years
edrcation 20 21 22 t 12 2180 2400 1610 1380

12 years or
more 23 , 28 15 27 2;90 3560 ....k 1980 3200

Source Westat, Inc Cims Follow-0p Report WO 3_126 Months a,trr Erpwriences in the First 'wo POStprOqram Teams

With Pe,IPOst COirpaisons For ierwinees 14P- Dorinj JanJary/June 1975 Iwasilington, 0 C Employment
and Training Administration. °rice of Policy. EraTuation and Pesearch, Oece*ber 19.80), Tables 58 and 60

e.
, o

The Job Corps results suggest that even the most disadvantaged youth
can benefit from trainingrYet there are differences in the impacts for
subgrtoups of the Corpsmember population. females without children bene-

: fited substantially in both erOloyment and earnings 'rates; while males
- increased mostly lh their employment rates. Females with children bene-
fited less alcing both dimensions.,

Job Corps Net Impacts Relative to Controls During
Two-Year Post-Program Period

.

Males

Fet;iles Iltr/FemaTes,
thout With

C ldren Children

Increase iepercent
of we0s employed +.064 +.057 +:003

Increase in rcent
of weeks in abor forIce +.015 +.138 N.A.

Increase in arnings $58Q $1282 $269

T
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Controlling for type of center, age, educational attainment, and race,

Hispanic male Corpsmembers gained , most in employment from' pre -entry to

post-termination, while white males gained most in earnings. 'High- school
graduates improved more in earnings. Younger participants Aid not gain a$

much in earnings. / ThiS does not mean that- blacks, dropouts, and

younger teenagers benefited less from Job Corps, since, lesser improvement
would have been expected net of treatment. No data are available to

estimate net impacts for these subgroups.

Change in

Percent Employed
Betwegn Pre-Enrollment
Period and Week Prior
to First Follow-up

Bale

Black /' +.119
White +2175
Hispanic +.252

16-17 +.087

18-22 +.170

High/ school
diplofna at entry

Yes

No

4-.142 ,.

+.132.

Femal s

Without
Children 4

+.079,

+..169

+.111

+.109
+.091

+.053

+.197

Change in Average.

Weekly Earnings
Between Pre-Enrollment
Perzibd and Week Prior

'to Eollow-up

Males Children

Females

Without

+$26.(18 +$19.90

+44.84 +28.46
+37.61 '+14.91

+22.95 +10.40
+35.91 +24.20'

+30.82 +16.75

+35.12 +29.06

The Underlying Changes in Employment and Earnings

The agghegate patter s of employment and earnings change are quite
different for paqici is in local 'classroom training, -Job# Corps, on-

the-job traini.ng, and w rk experience. OJT results in a Aumatic and
immediate increases in employment rates. In the fourth quarter before
entering CETA, fiscal 1975 on-the-job trainees weraLworking 57 percent of

the time. The employment rate rose.to 73 percent in the first post-program
quarter, ipereasing only:gradually thereafter to 78 percent by the eighth

post-program quarter (Figure 3.2). In contrast, classroom trainees and
cork experience participants just equalled their year earlfer employment
rates when they, left the. program:1 However, employment rat s among the'

classYdom trainees rose rapidly thereafter, from 44 percent n the first

quarter after exit to 58 percent-by the fifth dluarter. Compa d to this 14

percentage point rise for classroom trainees, the employment rate of work

experience participants increased only 10 percentage' points over the

post - termination year. . Employment also declined in the second post-

termination.year toework experience participants compared to a slight rise
for classram trainees. 'For fiscal 1976 CETA' participants, the patterns

were similar in the first 00st-termination year. 30/

1

9
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Figure 3,2

1

AVERAGE PERCENT TIME EMPLOYED PRE-ENTRY
AND POST-TERMINATION BY PROGRAWACfIVITY,
SECOND HALF FISCAL 1975 PARTICIPANTS

WORK EXIXRIENCE

OJT

.CLASSROOM TRAINING

4th 3rd 2nd 1st

PRE-ENTRY
QUARTER

IA 1 ; 1

1st 21rd 3rd 4th 5th 6th 7th 8th

POST - TERMINATION

QUARTER

di

LJ

4

Source: Westat, Inc. CLMS Follow -up Report No. 3 (36 Months After Entry)
Experiences in the First Two Pdstprogram Years, with Pre/Post
Comparisons, For Terminees Who Entered CETA During January-June
1975 (Washington, D.C.: Employment and Training Administration,
Office of Policy, Evaluation and Research, December 1989), Table 40.,

.98
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Classroym Itraineest must search for and find jobs to-use their new
skills, while on- the -job trainees, if _successful in their training assign-
ments, all:eady have jobs. For instance, ',immediately at exit, only 30
percent of fiscal 1975 classroom trainees' were employed, rising within a
month to 41 percent And in two more months to 48 percent (Figure 3.3).
Most of this gain was marched by a decline i the percentage not in the
labor force. The subse ent employment ga 'beyond- the first post-

...

t termination quarter were he -result of a declining incidence of un-

employment. For OJT, in contrast, there was no period of post-program
transition, and little post-program change in labor force participation.

The average annualized quarterly earn1ngs of participants reflected
these employment patterns. The second half fiscal,1975 OJT participants
had average earnings in tiie first post-program quarter of $6,620, which.
then rose by a fourth to $8,370 at the end of the eighth post-progrard
quarter (Figure 3.4). Classroom trainees had substantially, Jower earnings
during the post7termination'transitiohn period, but they rose more sub-
sequently, i.e., from $3,660 to $5,880, or by thri,e-fifths. 'Work ex-

perience participants were better off than classroom trainees during their
first post-termination quarter, but earnings increased less, i.e., from
$3,850 to $5,360, or by just two-fifths.

Another perspective or post-program changes is provided' by estimates
of full employment earnings--real earnings divided by percent time em-
ployed. The classroom trainees experienced a gain of 18 percent in full
employment earningS° from the first to the eighth post-termination quarters,
,Werk experience participants gained 19 pertent, and OJT participants gained
.18 percent. This suggests that average earnings per week of employment for
participants in OJT, work experience, and classroom training rose at

roughly the same'rates over the post-program period, so that the differen-
tials in annualized earnings gains were the result of differing trends in
employment.

For Job Corps participants, the post-program transition is complicated
by the readjustment in returning home or movinpto a new labor market. It

took 'several months for the weekly earnings of 1977 Corpsmembers to catch
up to those of contrals,, and in the first quarter after exit their,earnings
were lower (Figure 3.5).

The-earnings impactto, of training programs are produced primarily by
increased employment rather than increased earnings rates. For second half

fiical 1975 classroom trainees, the.annual earnings (adjusted for in-

flation) rose 45 percent from the pre-entry year to the first post-terml-
nation year. The pezent of weeks employed rose by percent. Increased

employment, thus,,-acepupted..f6r 84 percent of the gain iananrival earn-

From, the first to .second post-termination yeart,!the annual
earnings of classroom trainees,. rose by 25 percent in real terms and the

weeks- employed by,16 percent, so that employment increases accounted for 63
percent of the earnings gain between the first and second year. Comparing

the'second yea'r to the:pre-entry year, the employment increases accounted
for three-fourths of the ,real gain. in annual earnings.

, For 1976 classroom_ trainees, earnings rose by 91 percent from the
fourth quarter prior to entry, to the fourth quarter after exit.' Adjusting

tf
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Figure 3.3*

Pre-Entry and Pbst-Terminatidn Elloyment Status of Terminees

Second Half Fiscal 1975:Participants

Fiscal 1976 Participants
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90 _ Not in
Labor Force,

0 80 _,
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60
Uneryloyed

50_.0

40 .
30

U 20 .)
0-

10
Employed

100

Not to Labor Force

Unemployed

Employed

t I i i Jr 111111
12 9 6 3 1 Entry Exit1 3 6 9 12 15 '18 21

Pre-Erftry Pos t-Terminat
Month Month. ,

Classroom 'Trainees

90_

0 '80

,70

60_0

0 50
40_
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20_
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Not in
Laboi- Force

.
IP

Unemployed I

/1

- .
%.

E toyed. ,

Not in Labor Force/
Unemployed

.0

Employed 4

4.

24

-V

I i -4i 1 I I- I 1 I
2 9 6 3 1 Entry Ex i tl 3 6

( 1

9 12 15 18 21 24

Pre-Entry pos t-mToenrmthina t.i on

Month .

On-The-Job Trainee;

a

Source: Westat, Inc. CLMS Foll6W-up Report NO..3.(36.moriiths After Entry),

Experiences With the First Two Postprogram Years With Pre/Ost
Comparisons,"For Terminees Who Entered CETA.During" January-June'

1975 (Washington,D.C.: Employment and Training Administration,
Office of Policy,. Evaluation and, Research, becerober 19?0), Table
38; Westat, Inc. Postprogram Experiences and Pre /Post CoMparinns
ForTerminees Who Entered CETA During Fiscal Year 1976,(July 1975-
June 1976) (Washington, D.C.: Employment aind4,Trajning Adminit-

tration, Office of Policy, Evaluation,an4 Resedrch, March 1979),,."

Tables 51-53.
(406111 :
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. Figure 3.4
'Earnings Gains Patterns forSecond Half Fiscal 1975 CE5 Participants

A

AVERAGE ANNUALIZED odAiTERLy EmilRIGS

IN GoNSTANT -DOLLARS BY PROGRAM Acryify

9

A

I
8_

7

ft

5

Le,

3 _

2 _

)

N
V

1.

WOSK EXPERIENCE

OJT

CLASSROOM TRAINING

4 h 3rd 2nd 1st , 1st 2nd 3rd 4th 5th 6th 7th 8th

PRE-ENTRY POST-TERMINATION
QUARTER .QUARTER

AVERAGE ANNUALIZED QUARTERUT EARNINGS

IN CONSTAIT DOLLARS ASSUMING EMPLOr'ENT
100 PERCENT OF TIME

(AVERAGE EARN NO ,DIVIDED BY PERCENrTIME WORKED)

7
I

4th 3rd 2nd 1st

. PRE -ENTRY

QUARTER

WOPK EXPERIENCE

OJT

6FAWIN1ORAINING
I II III!

1st 2nd 3rd 4th 5th 6th ith 9th

POST -TQUARTERERMINATION

Source: Westat, Inc. CLMS Follow-up Report No. 3'(36 Months After Entry),
Experiences With the First Two Postprogram Years with Pre /Post
Comparisons, For Terminees Who Entered CETA During January-June

1975 (Washington, D.C.: Employment and Training Administration,
Of of Policy, Evaluation and Research, December 1980), Table
42.
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Figure 3.5

' .'Estimates of Time Path of-Net Increases in
Percent Time Employed and Earnings PerWeek
1277 Male Corpsmembers Compared to Controls

$
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Sclurcei Charles Mallar, et: al. The Lasting Impacts of Job Lorps Parti-
.

. cipoilov (Washingt0p, D.C.: Government Printing Office, May 1980),

W. 52-53.
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for minimum wage., increases over this period, the gain was 65 percent.
O Adjusting for the'increase in average wages to -nonagricultural employment,

41 thegain was 60 percent. The percent of time employed rose by 46 percent
(from do employment rate of 37 percent a year prior to entry 'to 54 percent
a year after ext), which thus accounted for between 71 and 74 percept of
the real gain in annual earnings depending on the lost adjustment used.

Additional evidence is provided by hourly wage change patterns. Among
1976 clasIsroom trainees, those who were working the fourth quarter after
termination averaged $3.70 per hour. The average for those working in the
fourth quarter prior to entry was $3.05. The minimum wage increased, by 12
percent over this period (weighted by the varying entry dates into CETA),
thelourly 4dge in. private employment rose by 16 percent, and the cost of
livin 13 percent. If the average wage of participants had risen ay these
same percentages, the fourth quarter post-terminktfbn quarter wages would.
haveaveraged $3.42, $3.54, and $1.15, respectively, suggesting real wage
gaigs of only 1 perent, 5 percent, and 7 percent, respectively, compared
to the over three-ifths increase in real annualized earnings. 32/

,Edr,OJT the situation is even more dramatic. For 1975 partiCipants,
(the increase in employment from the pre-entry year to the first post-
termination year was 45 percent. while the increase in real earnings was
only 44 percent, From the first to the second post-termination years, as
some 1975 OJT participants lost their jobs and _others proved themselves and"
began to advance, 'real earnings increased by 15 pfrcent, btit emp)oyment
rose only 4' perCent, so that earnings rate improvements accounted for 72
percent of the increase. Comparing .pre-entry:,year to_ second post-
termination year real earnings, however, employmentgains still accounted
for nearly fqur-fifths of the improvement.

Among 1976. on-the-job trainees-, the fourth quarter'pre-entry to fOurth
quarter post-termination gain in employment" accounted for 92 percent of the

,earnings gain adjusted for the rising minimum wages, and 95 percent of the
earnings gain' adjusted for nonagricultural real wage increases. The.hourly:
wage of OJT partidipants working 1-n the fourth post-termination quarter was
$3,86 compared to $3.31 the fourth quarter before entry. The wage would
have been $3.84 if the hourly earnings for trainees had risen the same. as
the ,Average for private employment, and by even more.if the average had
,risen proportionately with the increase in minimum wages. 33/* it 4

. .

Employment ,rates among nonparticipantswelsol increased. over the pre/
post: -period, so that, e employment gains of participants may have
accounted or a. smaller are of their net earnings gains_ relative to
controls t an of their pre/post earnings increases. Yet the hourly, wage
data for rticipaniS indicated at5 on average, there was very little
improvement in real earnings rat Unless it. is assumed that the real
average wage for controls would have gonedown over the'sameperiod (a very
unlikely development since controls had more time in the*work force, more
tenure in the post-program -period, and more chance tO Tdvante because of
seniority), or that tt,e adds s1 labor force ,participants among prograt)

terminees earned drastically less than the minimum wage and depressed the;
post-program average,wage .and pre/post gain,*then it is tautological that
the net post-program earnings of participants relative to controls was
Mostly due tto the differential in their employment gains from the pre-
program to post-program period.

(
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While for classroom and on-the7job training the factors generating net
gains relative to controls must be inferred from absolute pre/post changes

for participants, both employment and earnings, rates of Job Corps par--

ticipants and controls` were tracked. This evidence supports the inference
for OJT an4 clossroom training that the major impact of training is on em-
ployment probabilities Other than earnings rates. In the two post-program

year's, Corpsmembers eahed- 10.7 percent more than controls (Table 3.6).

, Over this same period, ho,,)ever, they 'worked 15.6 percent more hours. The

Table 3.6

, Employment and Earnings of 1977 Corpsmembers and, Controls

The Two Years After Termination

. Comparison Job Cor:ps.:

Group Participants Difference
t

Fraction of time employed

0-6 months .354. -.356 '+.01

6-12 months .412 .463 +.051

12-18 months .471 '549 +.Q78

18-24 moths .453 .543 +.090

Fraction of time in labor .

farce

12-18 months /701 .747' -- i.(:)9°0146!

0-6 months .653 .682

6-12 months .682 .716

18-24 months .715 .763 +.048

te_
Av e

r
hours worked per

ek

6 -12 months 15.84: 17.82 ++1.133

0-6 months -13.13 14.46

12-18 months 18.38 1.55 +3.17

18-24 months 17.73 21.39 +3.66

I Earnings per week
0-6 months $43.82 $45.84 $+2.02

6-12 miths 58.38 64.38 +6.00
"I 12-18 months 72.48 82.17 +9.69

18-24 moths 73.73 ,' 82.76 +9.03

Earnings per hour
0-6 months $3.37 $3.17 $-.20

6-12 months * 3.69 3.61 -.08

12-18 months 3.94 ,3.81 -.13

18-24 months 4.16 3.87 -.29
_

Source: Charles Mallar, et al. The Las a Impacts of Job Corps Par-
ticipation (WashiTgton, D.C.: Government Printing Office,

Aay 1980) pp. 45-47.
..
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:average hourly earnings over the Pervio were $3.66 for Corpsmembers but
0' $3.82 for nonparticipants. The lower ear gs4rates may, have been due to

the facto that more of the Corpsmembers work d, i-ncluding those who Could
not command a high wage, that Job Corps made others wi)ling to work for
lower wages,or that some of the nonparticipants acquired -tenure in their
jobs and gained in earnings while Corpsmembers were participating.

'Whatever the explanation, the earnings gains .of Corpsmembers relative to
controls were totally. the result'. of increased employment rather than
increased wages. Furthennore, Corpsmembers did not catch up in wages
during the post-termination period; The control groupCs earnings. rate
incre ed by.25 percent over the two years while rising only 22 percentfor
parti ants.

F classroom training and -Job Corps which- serve large numbers of
participants who were previously outside the labor force, the employment P

gains of trainees ar e. the result of .increased force participation as
much as reduced unemployment. For second hal-f 1975 classroom trainees, the

decline in the percentage outside of the labor force between the pre-entry
and first post-termination years equaled two-thirds of ,the increase in
employment over this period, while the decline in the percemtage unemployed
equaled just one-third: From the' pre-l-entry to,second post-termination
years, the decline in the percent tiMeunemployed equaled one-half the
increase in employment and thetl.,ine in the percent time outside the
labor force accounted for the other half. For 1976 classroom trainees, the
increased time in the labor force acciSuniaad for three - fifths of the gain,ln

employment from the fourth quarier'prior to entry to the fourth quarter
after termination. The same pattern holds for Job Corps. During the two
year follow-up period, ,1977 Corpsmembers were employed 48.0 percent of the
,time compared to 42.3 percent for nonparticipants, and were unemployed 24.7
percent of the time compared to 26.5 percent for controls. The 1.8
percentage point differential in time unemployed thus represented less than
a third of the 5.7 percentage point differential in time employed, with the
remaining two-third& reflecting increased particip?ion.

The pattern is somewhat different for OJT. For' 1975' on-the-job

trainees, the decrease in percent time unemployed equaled two-thirds of the

increase in the percent time employed between the pre -entry and first

post-termination years. The employment increase from the pre-entry to the

second post-termination year was totally explained by the decline in

unemployment, since the percentage not in the labor force was marginally
higher in, the latter period than before entry. Reduced time unemployed
accounted for three-fourths of the increase in percent time emplpyed from
the fourth quarter pre-entry to the fourth, quarter post-termirhtion for
fiscal 1976 classroom trainees.

is
These judgments. based on the,averages for all trainees, are confirmed

by detailed information on the pre/post changes for, individual partici-

pants. Among 1975 classroom trainees, 22 percent0experienced a decline of
5 percentage points or more in the percent time employed from the pre-entry

to second post-tenninacibn year. Another 22 percent experienced a change
of.less than 5 percent'in either direction. The-remaining, 56 percent went

up 5 percentage points or more in time employed% 34/ TO increases in

percentage time employed for those who had zero employment in the year
before entry accounted for nearly three-fourths of the Aggregated increases

I
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in percent time employed for all trainees (Table 3.7). One4alfof the
aggregited increases were accounted for by those individual0,who, had no
earnings before entry but were employed .90 pefcedt or more-of the time in
the second post-termination year. Persons emplOyed075 percent or inore in
the, year before entry experienced net deCrease in the percentage of time

employed.
ti

Percent
in Each

Percent
in Each

Percent Category% Category

Percent Time of 1975 Experiencing Experiencipg

Employed passroom Increase to Decline tp

Pre-Entry Year Trainees Nigher Category LoGer Category

0
424

25-49
' 50-74

75-89
90-99
100

Individual

Changes
Weighted by
Percentage

Among
All Trainees

a,

7

Contribution of
Each Category
to Aggregate
Increase in
Employment*

sq
32.3 66.7 -- 14.4 , 73.8

14.8 72.6 14.5 +6.7 wA _ 34r4

15:1 61.3
61.5

31,9 +3.4 17.4

15..5 32.8 +.6. 3.1

q9.5 49.3 34.7 -1.0 -5.1

4.6 41.6 44.4 -3.1

8.2 -- 49.2 -4.0 -20.5
.

.

.

category, thanes may have occurred within category but are not noted. Perions in cateyory assumed

to central point in category.

,
.

For on-the-job trainees, 17 percent cif 1975'participants experienced a
-decline in percedt time employed from the pre-entry to second post- '.

tenmination.year ot,5 percent or more, 19 percent stayed roughly the same

(neither declining nor incr=easing by over 5 percentage' points), and ,64

'percent gained substantially, (by 5 percentage points or more). While only

1,9 percent of'OJT participants 'were -hot employed during the year before

entryc- their net employment gains accounted for .45 pel'cent of the

aggregated ,gains in employment. for all OJT pacticipants from the year
before entry to the second year after termination.

.. '.

. .

. -

-,In terms of4Urly wages, 28 percent of claslroom trainees who worked
beforepand Ater experienced a drop of $.25 or more per hour from the last

OA
pre-edIry job to the pr ominant job in ,the seebnd post - termination year.

Another 17 percent exile Aced an increase or decrease of RD more thaii $.25

per hbur ih,eithtr di ction, even though a $:36-'per hour increase in the
average wage -of.classroomiti.ainees would have been needed to keep up with

inflation. Li Persons with zerd earnings i4g the year odor to entry who,
subsequently secured jobs accountefor TO"percent-of-the aggregated dollar
Wage gains for all claisroom trainees (Table 3.8). ,Excldding the 'thirdof

enrollees who were previously nonearners, only 38 percent of the classrodm
trainees had experienced substantial hourly, earnings insreasesx(defined as
a move upward of two or more wage brackets as identified in'T'able3.8) by

the second post -t 'nation year, While 18 percent stayed -in the same

bracket and425_perce 7 declined. Trainees, who had jobs before' entry that

paid $2.50 or less per-hour accounted for four-fifths of the aggregated
wage gains among those previously employed with most of this undoubtedly
reflecting the rise in the mintMum.wage over this period. .

, ,
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Table 3.7'
Changes in'Annua1 Percent Time Employed From Year Prior to'Entry toSecond Yea.After Terminatioh for Second Half Fiscal 1975 Classroom Trainees

0

WE 0

Wo-

w
w

a.

0

1 -?4
25-49
50-74
75-89
90-99,

10Q

0

10.77
775
2,53
1.65

1.27
.38

1.14

_Share of All

Percent Time
1-24

i

4,06

4
1,77

.38

.38

Trainees with

Employed
25-49

3,80
; 2.53

1.01

Specific Transition'Pattern

Second Year Post-Termination
50-74

2,79

1,52

1 14
89

1.01

.63

.76

75-89

.76

1,27

2,15

1 17

1 52

90-99

1.77
,89

1,01
1.14

.51

.63

-IS

100-

8.37
4.56
4,94

6.59
4,18

1.90
4,18

s

1.65

.63'

,13

,51
75T
.76

...___

Share of Trainees with Specific Pre-Entry PatterA
Who Had Designated Post-Terminatipm Pattern.
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Percent Time Employed Second Year Post-Termination

90-991-24 25-49 ' 50-74, 75-89
A t.4

12.p" , r1.76 8,53 2.35 5:49

12,82 17.09 10%26 8 55 5 98

,

100

25 88

30.77

32,77

42 62
44,00

41,67

90 77
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14 53

16.81

10.66
13.33

8,33
'13.85

0

4.03
-TIT
.86

1,A4

.58

/
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.

0 (1'

20.90

15.13 6,72 7,56 14 29 6,72
11,48 0.66 5 ZO 11 48 7.38
4.00 . 6.67 10.67 16,00 5.33
8.33 2,78 13,89 71-1-1- 13,89
4,62 . 6.15 9,23 9.23 ,6,15

04T/

Share of :AM1 Trainees with Specific Transition Patterns

Percent TiMe Employed Second ear Post-Termination

1-2 -- 25-49 50-94 " 75-89 90-99

2.31 l 1,73 1 15 ,58 ,86

2.02 .29 1,44 - 173 1,15

-78S 1 44 ,86 ' 1,15 2.31

.58 ItY-5 1 44 2,02

1ft

8,65

4 03

6 63
14 12

1

6 3

32

4

9.80

29 1,15 .86 1 15 1.44

58 .58 -TA
29 ,58 1,44. ,86 174

Share of Trainees with Specific Pre-Entry Pattern
Who Had Designated Post-Termination Pattern

.

Percent Tit, Employed'Secend ea Post- Termination

1124 . '2119 , 50-74 ' 75-89 90-99
1

11.94 8.96 5.97 2.99 4

11.95 2,56 14.82 15,38 10,1'
-677 ' 10.20 , 6.12 8.16 16.33

100

44.78

35 90

'46 94

62.03
53,66

71,43

66.67

5.13

6.12
6,33
4,88
--

1.96

2.53 5.06 f 8.86 6.33 8.86

2,44 9.76 7737 9,76 1220
--- 9.52 9,52 9,52 --

1.96 . 3.92 9.80 5 88 9-.10

Vs.

I Source: westat: Inc. 4MS -Follow-up Report No. 3 (36 Months After Entry), Experiences In'the First Two Postprog4m
Yeant, With Pre/Post Comgarisons, For Terminees Who Entered CETA During January-June 1975 (Washington, D.O :

%EMployment and Training Admi,gistratioril Office of Policy, Evaluation and Research, December 1980), Table 55.
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Earningsin Last Job Prior

4

Distribution
Among elpllees
Accordi g to

Pre-Entry Wage

$.00 .34.2

$1,0041.99 9.8

32.00 -12.49 20.0

$2.50-11.99 13.8

$3.00-$3.49 9.0

$3,50-13.99 4.4

$4.00-$4.99 4.2

$5.00-$5.99 2.3

$6.004 2.3

1.00
01.00-$1.99
$2,00-$2.49
$2.50-$2.99
13.00 -13.49

, $3.50-$3.99
$4.00-$4.99
$S.D0-$5.99

$6.00t

Distribution%

Among Enrollees
According to,

Pre-Entry Wage-

21.0
4,0
24.5

15.0

13.0

8.9

2.3
3.2

*

ti ,: .. Tableilkil

to 'Entry.

i

a dIrt*crinant Employment Second Post- Tenninetion Year

0

tlalsroom Trainees V
SeIldnd Half Fiscal 103.;5

. - . ,.
=

.-1. t \
i , ,.....

1 N.1." .
Percent Pertiit Percent

in Each in Each k -..., ."11NEach
Wage Bracket Wage Bracket ,"Tagellbracket

4 Who Gained Who Gained. ' % WhoDeclined
1 Bracket 2 Brackets 1 Bracket

in Income or More or More

65,2. 1 6.6.
68:2 53.2 '

67.A 44.9.

62.4 AL18.5
63.5 -05.5
51.4 25.1

33.3 ` 9.1

27.8

Percent
N in Each

Wage Bracket
WhoGained
1 Bracket
in Income

;-- 79.5

85.7
81.2

59.3

60.0
64.9
64.5

50.0

a

'Es I-2'Z7

16.5

s .18.3

'23.1

422.13(___

51,5
556
.55A6

.

On-The-Job Trainees
Second Half Fiscal 1975

Percent

' in Each '

Wage Bracket
Who Gained
2 'Brackets

or More

79.,1

64.3
56.5
'51.9

42.2

39.3

6.5

. I
4

.0

4

Aggregated wage gains are derived by slumming the WO changes for all individuals. These are estimated by using the mid-

points in each wage cateporyand the two -way matrix of pbst-termination wage distribution by pre-entry wage category.

Sourte: Westat; Ipc."'CLMS Follow -Up Report No. 3 36. Months After EntrilExPerienaes in the First Two Poftprogriam Years

With Pre/Pat Comparisons, For Terminees 'o EntereeCETA During Jinuary.:June 19,S(Washington, D.c.: Employment

,antrTraching Administration. Office of Policy, Evaluation,and Research. December 1980), Table 56.

Percent
,in Eath

Magi Bracket
Who Decliged

1 Bracket .

Matirs,

14.2

4. 7-

9.6

17.7

28.6
35.5

62.5:
54.4

PeFtent of
Aggregated Wave
Gains Accounted
For by Gains of

Indivjduals
in Each,

Age Bracket'

70.0

8.6

15.9

6:9

6.3'
.5

-2.3'

-1.5

-4.3

)

Percent of
regated

. GSYns Acc ted

For by Gauss of
Individ

in E

Wage Bra

55.8
3.4

23.8
941

7.2

.6.5

-1.2

-4.8

d) N
Percent of
Aggregated
Wage Balms

For ThiAe Witi
Pre-Entry JO

Accounted For by

Individuals
In Each

Wage Bracket!

52.3

22.6
20. ,

-7:i Yr
_-4.9

14.3

Percent of
AggregateA
Wage Gains\

For Those With
Pre-Entry Job

Accounted For by
individuals

In Each
Wage Bracket

7.6

53.8
\21.9

16.2

4 14.7

* -.9

&79

4
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Hourly Earnings Changes

. From Year Before Entry :0-
Second Post-Program Year-for

Fiscal T5 Participants'
f

C lassroom On-The-Jdb.
Trainees

. ,

Percept with,no previous earnings
'who secured emplOyment during . ,

, the second post-termination

.

4: 4-Year' .
, 22.5% 16.7%

4 4 Percenrwith'no previous earnings r .

who remained without jobs
,

11.9 4.3 e

Percent with previous earnings -r-
, . .

!,,,
who moved up one or more -

. brackets* .
. 37.9 51.0

Percent who stayed in same bracket 11.8 18.7

Percent whO,declined one bracket 41
... -or more '

16.1 13.5
..

A

... .

(*Wage'beackets as defined in Table 3.8) /
,. .

A.

11,

* ,
, 14.

Among 1975 on-the job trainees who 'worked previously, 29, percent

experienced a decline f 5 percent' or more in-ibuely wage from the job \

for to, entry to. the redominant job in the second post-termination year. I.

Another lEc'perdent thangedless than ,5 percent in eithge direction. In

other words, nearly half ,did not keep ahead. of inflation. 26/ This is

roughly the same'peecentage as for classroom trainees. HoWever, where the

wage gains of the zero.priot earners cceunted for 70 percent' of the

'aggregate wage gains for theslassroom traisees; they accountedfor only 56

percent of those for on,:the---job trainees. Among all OJT participants` witt.

-prim earnings, half moved up two or more brackets compared to less than ,

ila=rifths. among classroom- trainees with earnings. Trainees wko:had jobs,

.before entry that paid $2.50 or less,per hour accounted for three-fifths of

the aggregated wage gains among all trainees who were previously employed.

The changes in annual earnings for individuals reflect the combined
effects of wage rate ,and employment rateschanges. These change pafterns '

further docuMW the importance of increased labor force particiRatipn as a

factor behind earnings gains. Among all second half 1975 classroom

trainees, 22 percent had earnings declines of $500 or more, comparing the

year before entry to the secor post-termination year, 18 orcent had a'
change in either direction of less than $500, and 60 percent went up $500

or more. The comparable percentages for OJT were 18, 12,' and 70 percent,

re?bectively. 22/ C1asssroom trainees with zero earnings in the year prior

to 'entry accounted for 65 percent. of the aggregated changes in earningsi

while those who earned $8,000 or more in the mar prior to entry had, op

average, a lots in earnings. For"the OJT participatits, the'zero earners

accounted for a smaller but-gill substantial share pf aggregated earnings

gains.' 28/ .

,

1.0J
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, Percent. at.Aggregated Changes in Earnings Attributed
to. Changes -for. Persons in Different Pre-Entry 'Earnings Categories

,____/

Second Half 1975
Pre-Enyr:Y Second Half 1975 On--The-Job

YearEaqhings Classroom Trainees P Trafhees

15.2%
$1-$999 12.3
$1000-$1999 9.4-
$2000-$2999 5.5
$3000-$3999 '''. .4
$4000-$599.9 2.1

/)$6000-$7999
4

0.8
$8000-$9999 -1.9
$10,000 or more

,

$ 0. . , .
42.2%

e 16.9
I '''' 12:1

r 12.8
1 14.2

5.4
v. -0.4

-3.1

Among ,1976 classroom trainees, only 18 per4nt worked in both the
fourth quarters before and after ternination.and experienced- more than a 10
percent annualized earnings gain (during which time the average wage in
nonagricultural employment rose 16 percent and the effective minimum wage
by 12 percent) (Table 3.9). The major category of gainers, accounting for
32 .percent of all trainees..s, were those with no earnings prior who sub-

O 01
sequently found jobs. Ihe! average annualized earnings gains of this group
exceeded the aggregated changes for al1,2trainees. The remainder of
enrollees stayed the same or lost ground. Among OJT participants, the
first group accounted for a more substantial 27 percent of trainees and the
second 34 isErcent. They accounted for two-fifths and nine-teriths;
respectively, 15f the aggregated earnings germ.

,. .

/ It- is obviOus that individuals with no earnings are most likely to
gain simply because they have more room for improvement. Yet they evidence
,from the CLM$ suggests that the groups with the lowest (or no) earnings and
employment prior to participation gained relative to like individuals who
did -not participate, and that their relative gains accoupted for much of
the net gain of all participants. Among 1976 classroom trainees, 53
percent were classified as low earners (i.e., persons with under $2,000 -'

- earnings in both 1973 and 1974).° Thesd individuals, who were predominantly /

unemployed- or outside the labor force before entry, had average 1977
earnings of $595 above like nonparticipants. Their -net gains accounted for
68_percent of the 197.7 aggregated earnings gains for all classroom trainees
terminating in calendar 1976. Likewise, the low earners, wio accoupted for
39 percent of. on-the-job trainees, Rained an average of over $1,300
compared to -similar nonparticipants, accounting for 59 percent of the
aggregated earnings gains for all on-the-job trainees. IV . Among first
half 1975 CETA"classro training t ants, those who worked les's than half

than half a year earnexL 1025 Tess than controls. For OJT participants,

a year earned $855 abdv their ntrols; while' those who had worked more

the gains were2574, $2139 -and TaT respectively. icy

a

1 0

1.6



Annualized Earnings
From Fourth Ouarter Before

--
Stilionary

Earnings in both quarter;'
which ,ere within 10 percent

Zero earnings in both qUarters

-Losers
Earnings post were at lealt

10 ptrcent lielow earnings
prior 7

Earnings prior but no earnings

post

Gainers
Earnings post were at least

10 percent above earnings
prior --

Earnings post but no earnings"
prior

Total

Percent
of

Total

Trainees

95

Table 3.9

Change Patterns for 1976 Trainees
Entry'to Fourth Quarter Post-Termination

Average
Annual

Earnings,
Fourth Quarter
Before Entry

Classroom Trainees

Average
Annual

' Earnings
Fourth Quarter
After Exit Change

Percent

of Total
Earnings Gains
Attributed to

Each Group

3% $6400 $6470 S +70 +.1t

27 0 0 0 0

dr

7 8100 e300 -3800 -13.4.

4792 0 -4792 -30.5

t18 4820 9420 .6.458Q '40 4--

32 651(2 +6572 +103 1

LOP 2250 4290 2040 100.0

Percent
of .

Total*

aar TraineeI

Stationary
Earnings in both quarters
which were within 10 percent

Zero earnings in both quarters

Losers
Earnings post were at least

10 percent below earnings
prior

Earnings prior but no earnings
post

Gainers
Earnings post were at least

10 percent above earnings
prior

Earnings post but no earnings

prior

Total

-On-Thp-Job Trainees

Average Average

' Annual Annual

Earnings Earnings

Fourth Quarter Fourth Quarter

Before Entry After Exit

Pvcent
of Total

Earnings Gains
Attributed to

- Change Each Groud

6%
15

$7550
0

17470
0

$ '-80
0

-.2%
0

10 90 5880 -4210 -14.8

8 5650 0 -5650 -15.9

27 4800 9370 +4570 +43.4

0 7305 +7305 +87.5

100 3210 6050 +2840 100.0

*
r

Source: Westat Inc. Postprogram Experiences an4ire/Post Comparisons for Terminees Who Entered CETA

During-Fiscal Year 1976 (JUly 1975-June797C (Washington, D.C.: -Employment and Training Ad-

ministration, Office of Policy, Evaluation and Research, March 1979), Tables 69-72.'
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SECTION .3.

IOTRUMENTAL FACTORS

Identifying the key-'fators ...which produce these employment and
earnings changesis crucial both to improve the design and targeting of
training efforts, and to Understand the implicationsof the post-program
earnings gains, realized by trainees, Job torps, local classroom training,
and on-the-job training .have several distinct elements which combine 'to
-yield measured outcomes', Occia ional training which seeks to improve
vocational skills is basic tol 1 these activities, but they also include
remedial education elements s well as activities to improve career
awareness, motivation, appears , Aependability, confidence, and other
dimensions of job seeking end ob holding skills. Another largely un-
noticed.element is. sorting, which occurs wider training programs in initial
selection from the universe of need, ins making assignments to different
components, in setting and maintaining standards for completion, and in

placing trainees subsequently. ,-In tome cases, credentialing may be

involved, with participants receiving degrees or other certificationswhich
document theirsachievements and help them to compete in the labor market.
There 'may- be. varying degrees. of. job access. At one extreme, completers of
institutional training-may be simply left s find their own jobs, while at
thevothr extreme, the emOloyer'neimbursementionder bJT maybe used to buy
jobs for participants.

a

"There is, presumably, and optimum mi4 of these, elements, both OR'

average and in different settings. One or the ther of these factors may*i-
be given too much or too little-attention, or may .be inadequately designed-
and .delivered. Ear instance, more placement (job access) might be 4

nhessary where cORtentials provlged by training are not recognized in the
labor market. Improvements 'either placement or credentialing might
improve,employment probabilit' intraining-related jobs. tonger'treining

/might -result in, greater sot g because fewer can make it through the
obstacle course, but longer tr ning might also provide the time to achieve
certifiable skills. _GreaterimpOovements in employability skills may-be
required in some cases to aSsure,that occupational skills will be applied
or recognized. To determine such tradeofft, it is important to determine
the igterrelationships 4etween these elements in producing the changes
docudnited for Job Corps, classroom and on-the-job training.

As, the benefit-cost ai.laisis of OJT et vividly 'illustrate's; the

significance of the earnings gainS,produced by training is also dependent
on the assumptions .about causal 'factors. If, for instance, the impacts of
OJT resulted from placement-Of highly-sorted individuals into OJT assign-
mehis similar to their previous work, then the reimbursement to the

employer would be a windfall, buying job 'for participants at the expense
of like nonparticiOants;in this tase, thf net benefits to society would be
much-less than the earnings gains of participants and,the relative payoff
of OJT vpuld be less than suggested by the relative success of its par-
ticipants. Thus, the instrumental factors 'must be,considerOd to give
meaning to impact estimates....

It is'difficult enough to, isolatethe'emple&ment and earnings changes
produce0 by training programs.,`untangling the causal factors is ilyen more
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challenging. ,While it'is potsible to get only a very general sense of the
relative impOance of these factort,_on average,_for Job Corps, OJT, and
classroom training, these crude judgments .are important.in maktpg policy

,;decisions and in weighing the impact findings.

Training and Occupational Mobility

Training results in:modest occupationel advancement, predominantly for
those lieginning at thejowest rungs of the occupational ladder who move to

occupations which are more stable albeit. not much better' paying nor

exciting career prospects.. Among fiscal 1976 classroom, occupational

trainees with prior work experience, 19. percent were garage workers,

transportation, operatives, labOrers, farm workers, or private household

workers in theirlongest pre-CETA jobs'(Table 3.10). One in ten worked in

these occupations in ,theikr longest post-CETA_job: Conveftely, 20-percent
of entrants-worked in clerical occupations previousiy,ut-the proportion
increased' to 27 percent of.poSt-prdgram jobs.' Craftsmen'and welders rose

from 11 percent to 17 percent.

Despite-these changes, training did not always'achieve its objectives:

Less than '2, percent of occupational classroom trainees with prior work
expegience Were trained for slow level jobs as garage workers, laborers,

houseFold workers, or transportation operatives,, even, though 10 percent

ended up in such work. Cdnversely, 36 perCent were trained- as clericals
butonly_27 perCent of post-program employment was in clerical occupations;
34 percent were trained as craftsmen.and welders even though only half this

percentage ended up-iti these occupations.

OcApational progress was aVen more limited for on-the-job trainees.
Among irainees.With prior job experience, 13 percent worked previously as

farm and nonfarm labooers, transportation operatives, garage attendants,

and private household workers; but 15 percent worked in those low level

docupatidns in their longest jobs after termination. The proportion in

clerical-jobs did not.increateaf all, while the proportion in craft and

,welding jobs reise'onry slightly: The reason there was so little change is-

SimpTe: The aggregate distribution of OJT'assignments was very similar to

the occupational distribytTOn of prior work experiences.- TheonlY ex-

ciotiOn was that ,just 6 _percent of OJT ,assignments ,were as 41borers and

farm workers compared to 18 percent of prior jobs; correspond,ingly, 21

percent of trainees previously worked in nonconstruction crafts. or as

nontransportation 1perativet, but 27 percent of assignments were in these

fields.

Ihese aggrdgate patterns result from. upward mobility for some *-
dividtials, no ihangi for many arid, apparent declines for others. Three of

ten 1976 classroom .trainees were tra1jed4.-in the same broad occupational

categories as their previous work expertences (Table 3.11). Among partici-

pants whose previous jobs were' professional or mana)erial, 37 percenX were

assigned to clerical training, 16 percent to craft jobs and 23 percent to

service jobs. In contrast, for females with clerical experience, 66

percent were trained as clericals; while among elltrants who had previously

worked in construction craftS, 57 percent were trained in welding, con-

struction or other crafts. The upwar4 mobility occurred primarily. for

) 1 3

5,
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Table 1.10

Occupational Mobility for Fiscal 1976 Trainees

;

e

Professional
Manager

Clerical (traditionally female)
Clerical (traditionally male)
7.tonstruction crafts
Other crafts
Welders

Assemtvlers

Nontransportation operatiyes
' Transpotation operatives
GArage workers
Laborers
Farm workers

r krvice. workers

---PFTvate household workers

Longest Job
Before EnterIng
For Those Who
Had Worked

' 4.4

2.9

16.9
3.3

4.2
5.4

1.3

3.1

13.9
4.8

1.5

10.8
1.2

25.5

Classroom Trainees

First Occupation
of Training ,

in CETA For Those
With Prior Jobs

6.8

.3

35.5
.5

4.8

19.0

10.5

1.1

3.8
1.6

.4

15.8

Longest'

Post-
CETA
Job

.*J1
6.8

4.1

24.9
'2.1

7.0

5.1

4.7

2.8
. .

3.2

.4

5.8

.3

20.9

.2

On-the-Job Trainees

Longest Job First Occupation Longest
.

Before Entering of Employment Post-
For Those Who in CETA For Those CETA
Had Worked With PriorAgobs *Job

Professioial 4%.3 4.8 6.f
Manager 4,7. 3.6 5.7
Clerical (traditionally female) 17.6 16.4 16.8
Clerical (traditionally male) 1.9 2.5 2.9
Construction crafts 7.6 6.1 4.7
,Other crafts 7.0 16.0 16.2
Welders 2.7 2.6 3.3
Assemblers 2.8 2.8
Nontransportation operatives 14,8" 21.2 16.5
Transportation operatives 6.9 5.4 4-7.1

Garage workers 1.4 .2

Laborers 14.3 . 6.1 6.1

Farm workers 3.6 .3 1.0
Service workers - 11.0 10.7 10.5

Private household workers , .2 . .2
.

Source: Westat, Inc. Continua's Longitudinal Manpower Survey, Fiscal
Entrants, unpublished tabulations. .

to
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Table 3.11
Relationship of Training Assignments to Occupation of Longest

Jobs' Before and After Training, Fiscal 1046 Classroom Trainees
,

OCCUPATIONAL TRAINING ASSIGNMENTS F08 PARTICIPANTS 111T11 DIFFERENT OCCUPATIOMc BACKGROUNDS

Occupation of Training
i

. ::
I

el-

7t
"..

1

.... t i
1; ,,

1;
N.

1 ' ,_i

1 72

i g z i g-
2

..
...

%
4.

r 1

:-. i
t a rt 2 f

._ ... .
_.....77-

3.
fl.

..!.ii..! L
- -- 100. .''''-

Professtanal/manager 18 5 37.4 2 5 5 8 8 1 4 9' ) ) 22 6

ClerIcal (trasittontIly
fraale) 4.3 t6 3_ 17 1.4 1.1 2 3, 2 6 19) 100

C1er,cal (traditioraIly
aide) 8.6 30 7".°t-°,

7 0 5.8 41 2 -- - 6 r -- :- too,

- ., oanscr,4c,on crafts St 10.3 11.3 17 9 15 6 23 Q 6 ) 5 ) 10 2 -- 100

Ts .11 wrI:cr -- 19 3 64 0' 1- 16 7 -- -- au. ICC

' Ctr,r. cra/t's 7 2 2.6 ).2 3 9 76 1 52 4 4 6 100.

- :
Ire 'port., ti.n '0rdttfeS 3 8 - 1 8 301-27 ti 3 6 17 9 -- 4 4 100. .

,
- .1. #5.--t, d ,..,r4t,.rs 5 1 )7 8 .9 2.7 4 1 27 0 6 7 15 8 100 1

S Se,.1ce cr.ers s
5 7 45 1 .8 2 7 4 11 2 -- T 23 7 .7 100

i..5urers ;jr.l-,. workerS 12 2 7 6 9 9 ) 7 33 2 3 7 3 7 TT 100

o [

100

r4r111 orAft,IS
29 9 12 0 31 9 -- 12 0 14 2 r

Private I._ -seaJld .omen 21 8 -- 20 9 -- -- 572 100

OCCuP47!ONA IACRIN,NOS FOR PARTICIPANTS 18 DIFFEIENT OCC88710NS OF TRA)NING

1

Professtoral'-dla,;.ar

CtF

Clerl,a1

Cd! (traationa14
MA't, .

CO A' .,tton crafts

crafts
'rens:irtaelom oGedatIves

,sersoves
.a.raers

as.t.,ers/gsra,e 'sorters
F,rr .irt,r$

)1.1.1:e sorters

'ocal

Occupatioa of Training ..
Y

-.-, r
,l,

.,
I i - i

7,a Y'

1 ;
1"L
z =

t ,...

-2 z= : izk

,
.

I"
g

r
1 ; ; 2

1- z .
Y g i

t
- .. ., .X 1

18 9 7 7 ...3 8 4 0 3 1 8 8 5 4 10,5 --

10 1 31 7 9 5 2! 4 .1 0 24 8 10.4011 20 8 .... 1

--

S 7 1 3 : : 15

-- __ 1 )
) 9 2 7 4 6 I 7

14 6 s.,' 5.8 4 8 2 5

1/4, 4 5 ' 7 c 13 I -.. -.

5 4 3;',/ 4 4- 13 4 14 9 , -- 5 6 --
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those who were laborers or service workers. .Nearly half, of la\

;

borers and .

farm workers were traolped in stile crafts or welding while 45 percent of
previoLs,service Workers were,trlined as clericals.

Lets. than half of 1976 classroom trainees who had post-prograt
employment efperience worked in the same broad occupational classification
as their/training. The correspondence was high for those trained in female
clerical Occupations-, As transportationoperatives, and as service. workers;
three - fourths of ,sudw trainees remained in the same broad category. The
correspondepce.was lolefor professional and nonconstruction craft training,
where only v- thlYd of trainees remained in the same broad occupational
category.,

For 35-percent of on-the-job trainees oitth drior work experience, OJT
Assignments were/in the same broad occupational categories as-their longest
previous employmeq-(Table 3.12).' At the lower levels of the occupational
hierarchy,,tkte.cofTespondence between prior work-and the training assign-,
ment was much greater than for classroom training. For instance, 47
percent ofpersons who previously worked as nontransportatiom operatives or
as assemblers were placed in 'similar assignments under OJT, whereas drily 7

percent of classroom trainees with this type of prior work e perienccwere
placed in'the same categdry. Among OJT participants who ere,previously
laborers, 19 percent were. placed in assignments which "t dined" them, as,
laborers.

Only half of the OJT participants who subsequently worked had their
longest'post-program job im the same occupation,as their :OT assignment.
As with classroom /training, correspondence was high `in female clerical
occupations; two-thirds pieced in clerical OJT assignmentt/who subsequently.
worked were in clerical positions.' ,,Among trainees in construction crafts,
welding and other crafts, Wee-fifths of the subsequently employed had
longest jobs., in the *erne occupational -category, a much higher transition
rate than for, classroom-trainees in these same occupations.. Those trained
for the top and the bottom of the occupational distribution, i.e., pro-
fessional _trainees and individuals assigned "training" .as farm and
nonfarm laborers, were least likely4 to, tranOtion- into the same occu-
pations.

Job Corps is basically a labor market entry mechanism. Few enrollees.
have held. regular full -.time bs for. any Tength of time. Votatidnal.
training. is an integral part 6f,'a,cumprehensive treatment which seeks to
improve general employability and not necessarily to pr are for a specific
career. Corpsmembers are young, and extremely disa¢i ntaged,' nd, there-,
fore, both highly volatile in career aspirations' and difficult t place in

may occupations, Furthermore, less &sew& third,of entrants s ay long
enough to fully complete vocational training: According to 1978J Corps
placethent records, less than half of these qampleters Subsequently found
jobs in the same occupation. In other words, only onein seven Corps-
members ended up as a completer with a training- related job (TabTe,3.13).
The placement rate for male completers was higher than that for female
completers, and even'though the 'females who -were placed tended to more'
frequently get jobs In thesivocation for. which they were trained, the
percentage of females (flitting up in training - related, jobs was smaller than
for males. 'Males eatned more than females,, but women trained'in tra-

1 1
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Table 3.12
Relationship of Traini-rig Assignments to Occupation of Longest Jobs

Bp.fore and After Tpaining, Fiscal 1976 On-The-Job TiF,Ai neki

,

a

OJT AS510744E875 FOR PART6CIPANTS WITHIDIFFERENT OCCUPATIONAL BACKGROUNDS

Professional/manager
Clerical (traditionally

female) V
Clerical (traditionally

male)

o , Construction crafts
: Welder

Other crafts

Y Transpbrtation operatives

Assembly operatives
Service workers.

it. Laborers/garage workers
8 Farm workers

Private household workers

Occupation of Assignment 4
..,' .
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T.'
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.
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OccuPTm. OF POST- PROGRAM EmplormENT 80 OJT ASSIGNMENT

Occupation of Longest PostProgram Job
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7.9

61.8
--

7
7.

7,!",, ,13

I
i ,6

z. , -6

16 8 3 8

65 1 1.7

i-4.:

A
5 0

23

--

33 9

'V

,...'

I '

1 9

--
..

'

y

.

c,

5 5

12

i 4

23 7

r
.:,

g

4

2 2

32

--

3 6

22 7

4 4

39 9

T7
II 2

.10 7

--

--

...

3 5

4 7

6 6
9 8

16 4.
141f

'3 9
51 5

-17
18 8'
--

--

20 1 29 1

doe3 --
-.

5 1 1 3

8 4 --

4.3

13 $

3 8

--

5.6 4 9

--

100 0,

6 9 12 3 11 6

2 4 4 3 54 2,
--

2.7

-
10 2

--

--

7 2
3.4

--

--

11-3

10 3

tsoke-
7 5

--

--

.

t`
X

\,... .- 3

..z.
al . ,: .

v. .
e '...3 .. 2.6, h.

4\ ; 17,

,,,, , ev03 .2 ,

13 t i 2 7 - - 100

"9 6 5 9 "-- 100

. _ a- 101

3.7 -, 100

30 9 -- IT

7 9 .13 2 IOC

1a'9 7 4 1

26 107 IOC

25 2 4 1 ICC

T1 1971 2 6 100

28.7
-. 21.1 41:

t 7
i 3F.,

7,

0.
o 2
:

.' i3 ......

! . .
:i _, ...

is 5 2 3 100 0

4 2 4.9 100 0

100 07 9 13.9

3 8 6 0 130 0

-- .. 100 0

4 2 1 1 r: 0
11 0 6 2 100 0

4 7

48 2
6 0 2 4 .8 l'O 0

10, 0

lel 77 2 1 8

3.7 2 0
100 0

-- -, 38 2 100 0

-- .
100 0

Source, pestat, Inc Continuous longitudinal Manpower Survey, Fiscal 1976 Entrants, unpublished tabulations.

.

9

4

11

I



ra

Sub-professional
Clerical and sales
Service occupations
Forestry, farming

Aardeni4g
Food service
Automotive and machine repair

Construction trades
Electric/appliance repair
Iridustrial production,

Transportation
Health occupations

Total

Sub-professional
Olerical and sales

Service occupations
Forestfy, farming and

gardening
Food service
'Automotive and machine repair'
Construction trades
Ilectric/appliance repair
-rhdustrial production
Transportation
Health otcupatigns

Total

Table 3.13

Completion and Placement Rates by Occupation for 1977 Job CorpsEnrol)ees

All Enrollees

a
Percent

Completers
Percent Placed Wage Where

Percent of Completion Completers in Training-. `Job Training

Completers ' Rate Placed Related Jobs Match

'---

2.3 `4-1'.3 t 48.3 19.3 3.19

14.4 '4 35.3 58.2 39.6 3.21

6.4 32.4 62.0 31.3 2.81

1.9

10.9

11.6
27.2-
1.5

12.5
0.8

11.1

50.2

38.5
29.0
36.7
38.
41.
31.5
42.7

a 100.0 36.7

TZ.2

61.4
63.a
70.2
68.9
67.2

66.7
57.1

64.1

43 1 3.31

38_0 --

31.0 2.89
46.2 4.02,

23.0 2.71

4e.4 3 48

33.3 4.16

39.5 2 59

39.4

4r

Males and 4emales

3.40

Average Houray Wage
All Placements. i e .

Completers and Noncompleters

2,79

2 80
2 55

2 52

2A9
2 39
3 52
2 95

3 03

2 82

2 56

2.78

. 4 Percent

Compieters
Percent Placed Wage Where

Percent of Completion Completers in Trairing- Job Training

Completers Rate Placed Related Jobs Match

Male Female Male Female le Female Male Female Male Female

1.0 2 0 62.5 29 1 3,8 41.5 22.5 i 15.4 3.95 2 91

3.9 40.2 38.0 34.7 467.5 55.9 47.0 37 8 3.99 2'98

8.1 2.3 31.9 '37.4 63.1 53.2 32.2 23 4 2.84' 2 47

2.2 1.0 19.3 _56.1 71,7 75.0 42 9 43.8 3 28 3 45

12,3 7.6f 40.0 33.5 64.0 51.0 38.8 34.7 N.A -- ,

15.9 1.0 29.1 , 27.6 64.3 43.8 31.4 25.6 2 88 3 67

37.4 2.1 4v37.1.-°- 24.4.4 70,2 63.8 46 4 37.7 4.01 4 81

,..-1

2.0 --

14.8

39.3 20.8 , 68%9 40.0 23.0 -- 2 71

6.9 41.8 39.2 69.7 53.7 45.3 27,3

--

3 52 1..7

0.8 0.9 28.6 40.8 70 3 58.6 32.8 '14.5 3.38 2 69

1.3 35.3 42.4 42.7 61.2 56 8- 43:7 -39.1 2.81 2,57

100.0 100.0 '36.5 37.3 67.5 55.6 40.7 36.3 3.57 2.92

Source: Joseph Hines and Brian Linder, "Job Corps Vocational Offerings: An Analysis of PerforMance indicators by Training Area

and Center Performance," Assessments of Job Corps Performance and Impacts, Volume II (Washington, D.C.: Government

Printing Office. May 1980J, pp. 1-245.
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ditionally male occupations did better than their male (counterparts. The
converse was also true; males trained.in-traditionally female occupations
did well relative }y and absolutely. However, sex stereotypin.g was the rule
rathe than the exception. Seven of ten females who completed were trained
in clericil or health occupations, while two-fifths of male completers were
trained in construction and forestry.

The "best bets" for these young people, as judged by a composite of
completion rates, placement rates, job/training match probabilittps and
wages in traning-related jobs, were the manual occupationsforestry,
farming and gardening, construction trades, and industrial production
(Table 3.114). Clerical,.sales and health tralining were the next best bets.
Training for subprofessional jobs-service occupatjonS, automotive and,
appliance repair, were less effective as judged by these measures. These
aggregate data do not tell the whole story, however, since training
assignments are made, in part, on the )basis of ability and prior ex-
perience. For instance, 'persons in need of injensive remediatfon arg'
usually placed in food service, though thel may subsequently receive °OW'
training if they remain in centers. Adju'st'ing for some of the differences
in partictpants in the various clusters,.and looking at the employment and
earnings experience_ two years post-'program, the attractions of the manual
occupations dimmed, While tnansportation, clerical, and sales jobs in-

..
creased in relative payoff. 4;

The conclusion to be drawn from -thies potpourri of evidence is that
CETA training produces earnis gains.withbut achieving substantial occu-
pational mobility for more (than a small minority-of participants. The
occupational upgrading which occurs ,in classroom. training is mostly from
laboring and, .service job't into craft and clerical work. On-the-job
training transforms some laborers into operatives and nonconstruction
craftsmen. "Quantum leaps" into new careers are achieved by few.

Sorting, Certifying, Training and Placing '

Longer classrgowtraining has greater earnings impacts. The 1978 gain
for 1976 classroom trainees who stayed in CETA over 40 weeks was more than
six times the gain for those who stayed 11 to 20 weeks (Figure 3:6). The
payoff of longer training was evi6nt among all supgroues,of trainees, biA
particularly so for females. ay

t
J
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Table 3.14
Comparative Outcomes for Various Job Corps Training Occupaticins

Comparative
Ranking on

Four Variables:

Percent Completers,
Percent Placed,
Percent Placed

in Training

Related Jobs,
andlgag.WhIn

Rlaced 71rRich Jobs

I

1978 Placement Data F011ow-Up of 1977 Participants

Comparative Comparative
Comparative Ranking on
Ranking on 4:nMkiallisTraining
Wage in Jpb , Two Years

Training Ketch Placement Post-Termination
. -

Comparative
Ranking

For Females
Without .

Children
Two Years

list-Termination

Sub-professional
Clerical Ind

sales

Service .1,

occupations
Forestry, farming

and gardening ,

Food service
Automotive and

machine repair
Electric appliance

repair
Construction -

trades

Industrial
production

Transpprtation
'Health occupations

. Male

10

4

11

1

- 6

8

.

1

1

7

5

Female

10

5

8

1

7

9

11

l

6

4

2

Total

9

'4

10.

1

6

11

'7

2

2
7

4

.,

11

4

8

2

6

9

10

1

3

7

5

'

.

401,

.

5

4 .

8

3

11

7

9

1

2

6

10

' Based on

Employment
RatiS

1 11

7

10

6

19

3

5

4

// 2

Based In
Weekly

basEarn4ngs

7

2

6

11

9

4

8

3

1

10

Based on
:Employment

Rates

2

3

'S

4^

Based on
Weekly
Earnings

2

4

r

5

.3

.1
Source: JosepdirHines and Brian Linder, "pb Corps Vcicational Offerings An Analysis of Performance Indicators by Training Area and

Center PerfoBence," Assessments of Job Corps Performance and !Roach Volume II (Wallington, D C.: Governmet Printing
Office. .May 1980). and Charlq Mallar et. al. The Lasting Impacts of Job Corps Participation (Washington. 1D.C.: Government

Printing Office, May 1980), pp. 175-1777
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4rigure 3.6 'k

prnings Impacts and Length of Training for Fiscal 197§ CETA Enrollees
'

1976 Annual EarninosrOlfferential of
Classroom Trainees vs. Controls .

(All fiscal 1976 New Enrsllees)

61377

a

1-10

weeks

11-20
weeks

21-40 . over 40

weeks weeks

Aeration of Participation

Total

4

1916 Annual_EarninosfOifferential of Cn-The-Joe
`tfainees vs Controls

(fiscal 1976 New Enrollees)

$1300

S565

-10 1-20 21-40

weeks weeks weeks

$537

over 40
weeks

Duration of Participation

total

N

Source: Westat, Inc.. Supplement Numberl.to Net Impact Report No. 1, Impact on 1978 Earnings''

of New TY.1974 CETA Enrollees in Selected Program Activities (Washington, D.C.,: Em-

ployment and Training AdOnistratjon, Office of Policy, Evaluation anti Research,
February 1981).

1.21
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Met Impacts in 1977
. for Fiscal 1976 Classroom

Trainees Who Terminated 1

in Calendar 1976

. .

Wjaite males

1, 1-10 weeks "-95

4 11-20 weeks +522

21-40 weeks 746

41+ weeks +722

. Difference Between
Earnings Impact

of 1;10 Weeks.Of Training
and Longer Duration Training

U617
+814
+817

I. .

Minority males
1-10'weeks +261 )
11-20 weekS
21-40 weeks

-35
+209

-296
-52 '

41+ weeks +1607 +1409

White females
1-10 weeks -110

11-20 weeics +325 +435

21-40 weeks' +818 +928

41* weed +2259 +2369

Minority 4,males
1-10-weeks +118

11-20 weeks* +543 . +425

21-40 weeks +628 +51,0

41+ weeks +1540 +1422

Less devenabqe estimOes* of 1977 earnings impacts for first half 1975
classroom trainees also suggest that long training pays off, but sontewhat
'less substantiall, than for 1976 trainees and with most of this effitt

concentrated vong.Ondividuals who were pr4viously high earners: 42/

. Estimated 1977 Earnings-

.. Diff6rential Relative to
Controls for First Half

19J5 Participants

Length of Classroom

-.Training

Low

Earners
High

Earners Total

Less than 11 weekS $220 `t-184 $ 31

11-20 weeks q.ic,7" 108 z,120 -17

21-40 weeks- . 386 445 366

Over 40 weeks , 246 431 , g31

, .
The earnings impacts of on-the-job training increase wittHength of

participation up to a certain point, then decline Precipitously. Success-

ful OJT ends when the participant is considered ready and is hired. Those

staying loqest may, be individuals who are not working out or are hardestO
to train,, and.are, therefore less likely toNbe employed on termination. On .

the.other hand, those with short.durationparticipation include individuals.

1212i.
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who are not able to. perfonm, those who can find better jobs, and some who
are so good they are immediately hired by the employer.

.
_ft r

j..ength of stayhas always been a key factorin Job Cbrps. Among 1977
entrants, two-fifths dropped out within 90 days, another 30 percent stayed

longer but did not complete their vocational training assignment; only 30
percent were full proaram completers. During the 12-18 mqnths.periodafter
termination:the annualized earnings per.week of male completers were $1290
above thole of their.controls, while those of partial completers were $65
less. The peropt of time employed was higher by 16 percent among male
-cormplkers but only 4 percent for partial completers. The earning's, gains-

of,male_completers accoAted for six-sevenths of the aggregated earnings
impacts accruing to male,participants Amsfrrg the first two post-program
years/ Among females wilbout children, completers had annualized earnings
$1580 above controls'cooiPared. to the partial completers who earna $760
more. Female completers accounted for three-fifths of the earnings gains
for all female participants., Thus, completion, as wei0 as longer duration

of stay, seemed to be a key factor in the aggregate JZt Corps impacts. 43/

(-Differences Between Job'Corps Terminees and Controls e

12 to 18 Months After Termination, by Completion Statts

FrIction of time employed
Male dropouts +.047.
Male partial completers +.044
Male completers .+.155

.
.

Earninss per week
MaTe dropout§ $+3.92-
Male pa#liatconipleters -1.25

Male.cempleters- +24.79

Female` dropouts +.054
Female partial completer's +.081
Female completers +.176

Female dropouts

Female partial completers,
Female'completers

Probability in military ing survey week
Mala dropouts +, .Female dropouts

Male partial completers +.058
Male completery +.0871'

Probability of having hi, h school

Male dropouts / , +.049
-Male_ artial completers +:143
Male `completers, +.399

Femdle partial completers
Female completers

diploma oi'GED
Female dropouts
Female partial completers
,Female completers,

$+5.92

+14%63
+30.36

+.525
+.392

+.683

T proportionately-greater payoff of longer institutional traerng
in Job C or lotal Classroom programs might reset from severa] fa tors:

First, the training activity might

proportion to the length of stay. If such

in the .labor market hot as. a continuum but
As 4 GED or ability to type 60 words per
tssoAated with more -than proportfonatel

.---emplorlients and earnings,
.

. p

improve skills and abilities in k

skills are accepted and utilized
at certain benchmarklevels such
minute, longer training woulA94p
y greater gains in post -pr am

123
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Second, the training activity might serveas a mechanism for sorting
the "winners"-tom the "losers." Even though the previoifsly-cited CLMS and

Job gorps_ impala, estimates compare like fleople as matched ,by control

variaBleS, participants with .the same demographic characteristics and

backgrounds might be different in their ability to perform in training.'

Those succeeding and, staying longer might be the ones most _likely to

succeed in subsequent jobs.

.Third, longer stay may lead to a higher probability of placement
because those who are sorted rand crtdentibled are easier to place, or
.simply because the delivery agent has more time to find a suitable job or

to develop a commitment-to the, participant.

These factors are interrelated, but it is possible to ilet some.seAse

of their relative importance. There is no doubt that training is an obsta-
cle course, that longer training is more demanding, and that the more able
are more likely to be assigned to the longer courses in recognitigp of

.t their greater chances of completion. Nevertheless, the degree of in-

program sorting under local classroom training appears modest, according to

-evidence tQv 1977 training participants, Youths, blacks, high school

dropouts, and persons with entloyment barriers were somewhat more likely
than .other more employable subgroups among participants to drop out of
.training before completion iFigure 3.7). When the characteristics of 1977

dropouts and completers are weighted according to the post-program earnings
'increases related to these. characteristics (as,estimated from regression
equations for. all second-half 1975 'CETA participants), the projected

earnings of the dropouts were 89.0 percent of thel4ean for all nonsummer
,CETA participants while 'the, projected earnings of coppleters are 91.4
percent. 44/ It is lnportant to stress' however, that Ulf-el:fifths of the

short-stayers who 'report on completion status are self-described eompleters
not dropbuts. Prime working age participants, whites, Ugh school

graduates, and persons who were previously not in the labor'foirM were more

.likely to be assigned to long duration training at indicated by the

duratioggpf-stay distribution among self-reported completers. These

diffgreWebs in duration of planned training and in probabijities of

completion. combined to determine length of stay. Traineesyho were in
their prime working years, whites, high'school .graduates, post-secondary

jtudents, primacy earners, and persons who were predominantly employed

before entry to CETA had longer-duratiaii of stay.

4
While sing is evideh; the end result. is hardly an explanation for

the massive gain differentials between long stayers and short stayers. The

CLMS-CPS impactwestimates Chntrol for most of the ,key variables in the

eftployability equation, so that the long stayers, while somewhat different
in identifiable characteristics from early leavers, awe m& shed with and

compared to individuals 'with similar characteristics who do' not par-
ticipate. Jhe'CLMS-CPS matching variables may not pick up all the effects

of sorting. Yet if additional factors were a major element in exp4aining
the substantial 'gains for,,long stayers relative to .early leavers, Kegative

earnings impacts would be expected for short stayers relative thIir

controls; i.e., if the "losers" according to characteristics not considered
in the CPS-CLMS matching were concentrated among the early leavers as a

. resuXt of program meting, they would do worse off in the post-program

period than their controls selected according to the matching variables.
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Figure 3.7

Distribution of,4977 Classroom Trainees by Duration of Stay and Completion
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The annual earnings of shortrduration stayers (1-10 weeks)' in classro&i
training (among all trainees who left during calendar 1976) were only $3
below those of controls in 1977 and $110 above in 1978.. In no way, then,
does sorting explain the estimated $1589 earnings gain in 1977 of classroom
trainees staying over 40' weeks. 45/

. .

`The sorting-which occurs in Job Corps is greater because of the longer
duration of planned training, the competency standards for completion, nd

the residential nature of the program. Less than one in three Job Cor
entrants completes Compare-to tkree ilik four classroom trainees. Entrants
in 1977 who had a high scflool diTloma were almost half again as likely to
complete as high school dropouts. Having no children increased the chances
by a fifth; having previpus arrests reduced them by a tenth, while prior

employment in a regular. job if creased the chances by the same pro-

portion. 4IN
g'',

.Again, however, the regression analysis used to estimate net impacts

fdr completers, partial completers and dropouts compared them to like

qrsons and thus considered most of the measurable differences resulting
from the differing completion probabilities. The matching variables may

not have captured all the differences between participants who completed
and those who dropped out, yet if the substantial gains of completers were

to be e(plained by the sorting which was not ontrol'led by matching

variables in regression, equations, then early dropouts should, have

performed far worse than their controls during e post-program period.

. Excluding, the first quarter transition period, dropouts had earnings above

their controls. During the 12 to 18 month follow-up period, e annualized
gains of male and female dropouts were $200 and $300, r spect vely, perhaps
reelecting that the control variables did not fully c pt the motivation

and energy which-led to enrollment:in the first case, perhaps because some
of the early leavers were *getters who left Job Corps because it did not
meet expectations, or,5perhaps because some dropouts benefited from the

experience or a few got placement help; certainly, hotever, this does not
suggest a 'degree of ihlrogram sorting (over and above that captured by the
regression techniques).; which would explain the four and five times larger

gains for completers.
1

If sorting occurs kin Classroun'training and Job Corps but is not a.
major explanative factor in the estimated gains from longer duration of
stay, this -suggests thap Bithecoc_redentia)s and skills improvements accrue
and pay off disproportionately- with length of stay,'or else placement

chances increase because of greater ease in placing long stayers or because

of greater placement e'fforts. on their behalf. Placement is, without

question, a key factor. Thebenefitsof training accrue'chiefly to those

who enter employment at termination. Thbse 1976 classroom trainees, who
were placed according to prime sponsor records earned $1400 more than their

controls. in 1977, compared tozero gain for individuals not placed (Figure

3.8). Among on- the -job trainees,the gain was $1600for those placed with,

, again, no gain for, those not placed. The payoffs of- placement were

significant for all major race /sex subgroups among both classroom and

on-the-job trainees. ,

e. 1

.It is not surprising" that, those whp were placed had more employment
and earnings immediately after_terminatilin. Yet the placement effect was

. . I)
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Figure

,P1dcement at Termination es a Determi
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4"not just a transitional one. Pssticipants placed at termination from
classroom .training' and OJT had edhings $1100 and $1200, respectively,
greater' than their controls in the second post-program ,year.. There is
further evidence to suggest that the paygffs of Tbnger training were pot
primarily the result of,greater initial_Tmployment resulting from place-
ment. For' one thing, the employment gift between shot stayers and long
staye ed over time, the Apposite of wri'at would be expected if
p ement were the sole factor... in the payoff of longer,tay. FoF, instance,
a ong 1975 trainees with less than_ 60. days' stay, the perceht1of time
employed rose .from 44 percent during the luarter-after eit to 50 percent'
during'the'first poSt-termination year and 55 percent during the second
post-program year. In contrast, the employment rates for trainees with
more than, half a year of participation increased from 42 percent to 57
percent and 66 percent, respectively. In other words, the employment rate
differential between early leayers and long stayers increased from nothing,
in the first qua'rter to 7 percentage'pointsAin the first year, and then to
11 percentage points in the second. 47/ The jobs secured through placempt
may have been More stable or the long stayers more successful in their
initial employment, but long stayers were also apparently more able to
secure jobs past the point when placement was a factor.

4

Placement chances increase .with length of stay'. Nmong 1977 classroom
trainee?, the prime sponsor platement rates were as follows for individuals
with placement status recorded: 47/

Length of Stay Placement Rate 110

Less than 120 days 49.

120-179 53.7

- 180-269 54.9
270+ 62.5

The evidence suggests that trainees who stay longer are more likely to
complete, and that completion makes a person more employable. The,

proportiontof persons placed among those reporting themselves as dropouts
from training was the same for persons staying over 180' days. as for those
staying a shorter period. The placement rate among self-described
completers increased only modestly, with their length 'of stay in -1.a.,ssroom

training. The overall upward trend in placement with duration of stay was,
thus,.largely the result of increased chances that those with long duration
of stay would be completers. These judgments must be hedged by the fact
that participants may have "considered themselves completers when they were
placed and dropouts if they were not; moreover, half of participants did
not even know whether they completed. Nevertheless, the data are

suggestive. 12/
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Placement Rate for Fiscal 1977 Classroom Trainees
. 'With Record of Placement or Nonplacement

Leggth Self-Described Self-Described
of Stay Completers Dropouts

Less than 120 ,63.8% 18.5%
120-179 61.4 19.1

180-269 66.0 1.\ 25.4

270+ 67.0 8.9

The evidence from Job Corps is also suggestive, albeit limited. When

asked whether Job Corps training, work experience, or education -were
helpful in obtaining at least one job, 63 percent of completers, compared
to only 35. percent of partial completers and 26 percent of dropouts,
responded affirmatively. Only 41 percent of .Job Corps. leavers reported
contact with a Job Corps placement agency or the Employment Service; but
the rate among completers was 46 percent compared to 38 percent among
partial completers,. after adjusting by regression for race, age, sex, and
Center type. For thole reporting a contact, the proportions reportingp a
'resulting placement were 45 gprcent and 39 percent, respectively, again
after adjusting Por differentrals. In other words, the placement effec-
tiveness, although limited even for completers, was a third higher than for
partial completers. 50/

Finally, length of stay has an independent impact after placement
status is considered and these 'effects increase over the period out of the
program. The marginal effect on quarterly annualized'earnings,of an extra
month of classroom training has been estimated for males and females in the

second-half fiscal 1975 enrollee group, holding constant placement and
adjusting for the differences between long stayers and short stayers in,

.age, family size and marital status, race, barriers to employment, previdus.
employment patterns,-education, and veteran's status. 'After controlling

for all these factors, the pre-entry earnings of those who stayed longer in
classroom training were less for males but more for femaleS than the

earnings of .the short stayers, i.e., the more employable males (after con-
trolling for measurable variables) apparently left ed'rly,, while the more
employable females stayed longer. 51/ The post-.program earnings impacts of

longer stay, must be incterpretein this light. For males', the increases

related to longer stay must be added to the lower likely earnings because
of factors not control led in the regression variables. For females, on the

other.hand, the gains-in post-program must be'discounted since those with
higher earnings potentig among female classroom trainees were more likely
to stay. Nevertheless, it is clear that each extra loony of training paid
off. for both males and females, peaking for males in4the 6 through 12 month
post-tirmination period while continuing upward for.femaTes.
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' Annuali;ed Quarterly Earo4ngs Coefficient, of An

Additional Month of Stay- fgr Second Half Fiscal 1975 Classroom Trainees

Pre-Entry Quarter
4
3

2

1

Post-Termination Quarter
1

2 x

3 4

4 -

5'
-..

6

7

8

Malei

$ -26

-72

-109

-33

-8
17

211

165

112
26

2

20

Females

) $ 32
45

98

54

.
5

18

78
55

85

168 ...,

159

173

,

p

I 4

This does not diminish the importadieof placement as both an

independent and interrelated success factor. Besides the fact the',

placement by itself looms,so large'in.predicting_ earnings gains, it is ad
instrumental variable that can by affected by policy and management
decisions. Granted 'that placement is easier for longer duration stayers
and those..who have completed, and that length of stay and completion have
their own strong effects independent of placement, it is important to

understand how placement affects outcomes. ,

There is unquestionably a sorting effect in placement separate from
the sorting which occurs in completion. More than a fourth of the Title
IIBC terminees that prime sponsors recorded as placed in 1980 had found
their own jobs. 52/ In the remaining cases, the prime sponsors may Kaye
worked harder for those more easily placed, or they may have had greater
success with those who were more employable. At any rate, the placement
chances wyre much greater for those who were more employable even before
training (Figure 3.9)." White males, family heads and married participants,
high school graduates and trainees age.20 and above had noticeably higher

placement from both OJT and classroom training. While the 'CLMS-CPS.

estimates of net impacts for thpse placed and not placed controlled for the

principal differences, it is likely that placement reflected charac-
teristics or motivation not captured in the demographic and background
variables-. This is suggested by'estimated annualized earnings in each of
the four pre-entry and eight post-termination quarters of second half
fiscil- 1975 classroom trainees who were placed and not placed after

contebllilig in regression equations for differences in age, family and.
marital Status, race, barriers to employment, previous employment patterns,
education, veteran's status, and length of stay: Those, Who were placed,-

indeed, had higher earnings in the pre-entry period even after adjusting

for these factors. The pre - program earnings for males who were placed were

.8 percent higher than the average for male classroom trainees,,while for
females whocwere placed they were 5.3 percent higher.. Yet the.post-program

payoffs foe" those who were placed were of a much larger order of

magnitude--two-fifths higher for males who were placed than for those not
placed, and nearly three-fourths more for female Participants who were

4.0
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White Male

Minority Male

Not

ure 3.9
Plat- e Fiscal 1977 Classroom and-

On-The-Job T ainees as Recorded in Prime Sponsor Recprds

White Female

Minority Female
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placed than for those nopliced. Moreover, the differentials in favor of
those placed remained quite large up to two years after termination.

Annualized Quarterly Earnings Differential Between
Second Half Fiscal 1975 Classroom Trainees Placed and flot Placed

Pre-Entry Quarter
Males Fema) es

4 $ 81 $ 202
3 ` 175 . .113 A
2 87 .28
1

-
-248 -46

'Post-Termination ,

1 2,033 40\ 2,666
2 2,219 2,623,,
3 2,100 2,486

4 2,079 2,060
5 1,895 2,b05

6 1,755 1,903
7 1,994 1,748
8 1,678 1,716

The interpretation' is that sorting does occur in placement which is
0 separate from that occurring during participation and reflected in len th

of ,stay. The variables used in the CLMS-02S-impact estimates pick d p

some'but not, all of the differences, sincer.even when the CLMS-CPS match
variables and more were accounted for, those placed earned more than those
not placed prior to entry. Yet the magnitude of these pre-entry dtfflidson-
tials was modest/ relative to the post-program earnings differentials which
persisted past the immediate transition -period, when Riacement would have-

had its greatest payoff. This suggests, again, that placement accessed
better paying and more stable jobs,'or ones where trainees, could apply
their skills and advance morerapidly.

The Invisible Ingredients
J

More than a third of local classroom trainees participate in non -
occupational' or other remedial activities. Occupational training is

usually supplemente0 by some degree of basic skills training, job search
assistance, and transition services. In Job Corps, expenditures for

remedial education, counseling, world-of-work training, and health in-

struction exceed the Costs of vocational training. These other activities
have several basic missions: first, they seek to improve reading and

writing skill's and to provide academic credentials; second, they attempt to
Alter attitudes and behavjor, motivating participants and helping them

adjust to the mores of the labor market; and third, they aim to provide job
knowledge and job seeking skills to facilitate, labor market entry.
Attitudinal change, basic skill gains, and employability skills improve-
ments are difficult to measure; and because service components designed to
achieve these effects are usually short duration or supplementary ac-
tivities, the impacts are'not large enough to be eas-ily identified even if
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the measurements were refined. Further, the attitude and employability
skill -changes which are achieved may not be manifested'in signiff0aht
'employment and earnings changes or occupational .mobility. For these N

reasons, these "other m remedial activities have largely remained the ,

invisible ingredients in the training stew. The available' evidence, which
is largely the product of the myriad research and demonstration activities

ll'k

mounted un r the Youth Employment and Demonstration Act, suggests that
these are n "extras," but rather basic ingredients, at least for the
younger program participants (under age 22) who represented half of all
trainees in CETA programs in 19S0.

The Job Corps Provides the best. evidence concerning these factors,
since the treatments are more intensive and the impacts most observable.
The .findings that Job Corps increases post-progcam employment 'but not
wages, that only three in ten entrants complete vocational training, that
placement activities are limited, and that the job/training match rate is
modest, Suggest that something else' is happening other than vocatiopal
skills improvements and increased job access through placement leverage.
But the evidence is more than inferential. 'During 1975 through 1977; a
.sample of Job Corps participants -and e cortrol group of applicants who did
not participate were interviewed at the entry point for participants and
approximately 18 months later, using d battery- orquestions scaled to

address 22 different dimensions of job-related noneconomic impacts- -

including on-the-job behavior job interests and attitudes, understanding
of the value of work, attitudes towards self, peers, family and authority
figures, as well as health and nutritional behavior. The study documented
significant impacts on attitudes about self and society for participants
who stayed more than 90 days in Job Corps. Self-esteem increased, par-
ticularly for females. Family. relations improved both for males and
females. Use of .leisure time improved for males and somewhat for "females.
Attitudes toward authority improved while criminal involvement declined

treble 3.15).

Attitudinal changes, as measured by these psychometric test questions --
were reflected more tangibly in behavioral changes. During the first year

,after Job Corps, 1977 oorpsmembers were a third less likelY to be arrested
than likeompnparticipants (10.9 per hundred vs. 16.7 per hundred), with
arrests for theft only a fifth as high .(2.1 per hundred rather than 10.3
per hundred). At the two-year post-termination point, Corpsmembers were a
fourth less likely to be married, one-sixth less' likely to be heads of
families, a' fifth less likely to have had children, and an eighth less
likely' to have had ch4ldren out of wedlock. During .the 18 to 24 month

post-termination period, Corpsmembers spent 4.4 'percent of weeks in

college, `vocational or technical school, or six times more than the control
group. 'Cumulative moves between cities for job ibpportunities (excluding.
Job Corps relocitions) were twice as high for Corpsmembers as controls in
the first year anda half after termination, reflecting the maturation and
greater self-reliance resulting from the residential experience. 52/

The, evidence df substantial in- program.and post- program gains for Job

Corps can be contrasted with the findings .of the supported work youth
program which served dropouts very much like the Job Corps enrollees,
providing structured and well-supervised full-time employment! in local

communities. During the period of supported work participation there was

134 +

rJ

(



118

Table 3.15
Summary.of Results of the Job Corps Non-Economic Impacts Study*

Results for Enrollees Results for

Who Stayed Individuals Who
Three Months or Did Not Attend

Job Corps

(Persisters) (No Shows)
Impact

Dimension

Job-Related Impacts
`Job seeking skills.

Job holding skills

-Jobknowledge
Work relevant attitudes
Work ethic

, Job skill confidence

Job satisfaction
Vocational aspirations
'(right now)
Vocational aspirations

(two years ago)
Vocational aspirations

(two years from now)
Social-Attitudinal Impacts

Attitude toward authority

Self-esteem
Criminal justice system

involvement
Family relations

Leisure time

' Source: Abt Associates, "The Noneconomic Impacts of the Job Corps,"

e .
Assessments of Job Corps Performance and Impacts Volume' I

(Washington; D.C.: Government Printing Office, May 1080),

4 pp. 407-565.

More in Job Corps

Impr oved

No change
No change

No change
No. change
Declined

Improved

No change

No change

No change

Improved

Impnoved

ImprOved
Improved

Improved

Health Impacts
Health information 41' No chan8g

Nutrition information No change

Health care and health
habits Mixed

- Nutrition behavior Improved

Improvements and declines are those where statistical significance
was achieved on the change measares. .

Improved

No change
Improved

No change
No change
No change

ImproVed

Declined

No change

Declined

Improved

No change

'Improved

No change
No change

No change
No change

. Mixed

No change
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A

evidence.of a decline in hard drug usage relative to controls (11.3 percent
of supported work participants compared to 14,2 percent of controls
reported. use of heroin, cocaine or psychedelic drugs), but an increase in
marijuana and alcohol us ge (56.9 percent compared to 52.4 percent, and
68.1 percent compared to 5.5 percent, respectively). The average. number
of arrests was higher f r participants (.26 vs. .20) and the percent
arrested was higher (17.1 vs. 16.8). During the 10 to'18 month period
after entry, by which time most participants had left supported work, 16.8
percent of participants experienced at/least one arrest compared to 15.2
percent of controls. During the 19-27 month point, participants in the
follow-up' sample were less frequently arrested than controls .(10.4 percent
vs. 13.6 percent) but for,the small group followed-up 28 to 36 months, the
situation was agaim in favor of nonparticipants (23.1 percent-vs. 16.7

percent). The same patterns were evident in number of ?arrests. In the
post-program period, participants and controls were about lequally likely to
use marijuana' and 'alcohol and participants were more likelyNto use drugs
other than marijuana' and alcohol. / In other wordt, it appears that

during the period these young adults were employed they were more likely to
use alcohol and 'marijuana, aod more likely to be arrested, than whe ey

were unemployed and searching for work. Likewise the post - program earnings
effects of supported work were minimal for youth participants.

The differences between the Job Corps and supported work impacts may
be due to either theresickattial factor ,or the grea'ter impact's of a

training 'rather than work approach. Indeed, it appears that training
activities may be ,somewhat more likely to alter `attitudes and behavior.
For instance, the. Carer Intern Prograr was an, intensive alternative
education program for mostly poor and minhrity dropouts and dropout-prone
youth, i.e., the samelAiAes who enter Job Corps and were in supported work:

The CIP approach ', nclu6d low teacher-pupil ratios, indiviivalized,

self-paced and expeh'''encedhased instruction, linkages with the world-
of-work, and avemphasis on student decisionmaking, peer group support and

motivation. ,In other words, it, shred many of the elements of .Job Corps
treatment. While CIP participarits experiented rapid educational gains and
improved employment, three other impacts were.mtasured by pre- and post,:
program tests for participants and -a control group using the Care& _

Development Inventory (Super, 1970), the Self-Esteem Inventory (Coopers-
town, 1967), and the Internal-External Scale (Rotter, 1966). These tests

demonstrated a uniform and -statistically significant effect on career /
planning, career development resources, but\not career information. There
was a slight positive effect on self-esteem, and no stttisbically sig-
nificant effect on locus of control. 55/

, )1.1

A test of the impacts of in-school guidance, counseling, motivation,
'and employability skills development eff rts w -pro ided by the Youth
Career Development demonstration which co sisted of 3 projects offering
5-10 hours weekly of instruction and of er activities for disadvantaged
students during or after the school day'. n each site, control groups were

drawn from .like individuals, and the participts and their contras were
given a battery of tests at entry and exit (one school' year)' which included
subsets of.questions designed to measure changes in vocational attitudes,
work-relevant attitudes, sex-stereotyped perspectives and self-esteem, plus
Sob knowledge, job holding and job seeking skills. The participants gained

r"
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N 4
e.;.4 cantly relative* to con.ol s% it-ail areas pxce job knowledge, 'where

their gailis fell just, short of stagsticalf signl icance, apd in self-
esteem, where there were no changes for pofttici.pants or' control s.

Big ,gainers in. employability. skil attitudes ,were more. likely to
nave positive :tabar market outcomes *than below average gainers.

. 0

Status Three-MonthipmAfter End of Scpol Yearor
YCD Participants and Controls

Relative
- Size of

Pre/Post Gain

Vocational attitudes
Upper quartile
lower quartile

Job knowledge
Upper quartile
lower quartile

Job holding skills
quartile

ower quartile.

Work levant attitudes
Upper quartile
lower quartile

Job (Seeking skills

Upper quartile 22

lower quartile 25

Sc l stereotypiAg
Upper quartile 24

lower quartile
Sel

11U-Operdqu rtile \ 20
lower qua ,tile 29

Percent in Percept in Probability of
,Full-Time Skilled or Working or In-

Job Semi-Skilled Job School or Both

29 ' 18 NI
25 9

25 . . 13

,J0

2 15
26 . 11

12 +-
10 -

14

23 9

8

71

56

75

52

65
65

.77

70

.64

68
65

Even thou the transition services yielded statistical ly significant
gains in emplo fli ty skills and attitudes, and measurable 'gains were
related to pos ive labor mirket outcomes, the compounding of the
modest -rel hips resulted i, limited, though- positive, post -r9improveme

s for participants relative to cutrols. 52/

01,
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Post+Program Employment and tducation tatus

of Part4pAgOnts in School-to-Work Transition Project?

.tThree 11.: After
End of 1 Year

Controls Difference .

Full -time work 27.6 26.5
Part-time work 40.6 37.91
Education and

works 32.6 32.2

Education lod no
work 15.0 19.5

No bark, no
school, no
training 10.9 15.0

+1.1
+2.7

-.4

ter n -4.5

End of School ear .
Eight Months fler

Iliticipants Oonirols Difference

26.9 5.5

50.5 1,112.6

40.5 33.7

16.3 21.7

/4,1 5.1 9.4 -4.3

I.

It appears that change bn,some of. the 'dimensions was more critical. to
.outcomes than change on others. As an grample," the Jobs.fbr Dilawa6
Graduates (JDG) program was a variant of,YeD. It used a specially-created
'business- oriented but broad-based intermediary to provide °transition
pervices very simflar in bourS.of activity and costs to those of YCD-N
seniors in 'selected high schools in Deliware. , JDG focused solely on
students who wanted to go timmediateb, into the full-time labor market after
graduation but were texpeCtel to havi problems. .The aim of JDG waS not
personal or 'character development to the extent of most YCD projects, but
rather the provision of the specific skills and help needed'to get a job.
JDG produced statistically significant gains for participants (measured
:relative to matched, students in comparable high schools in Delaware'Aich
were hot served by JDG) on only two 'of . the. seven measures compered. to
statistically significant gains on five of the seven scales for YCD. Of
critical iMpotlance, however, JOG participants gained more on the job
seeking and job holding skills dimensions, i.e.,,where the program placed
its greatest emphasis.

Difference 'Between Gains of Participants and Controls '

as Percent of Stantd Deviation of Pretest Sco7s on Each easure

Self-esteem .

Sex stereotyping
'Job seeking skills
Work relevant attitudes
Job holding skills -*

Job knowledge .

Vocational 'attitu'des

Statist ally significant

. YCD JOG

.004 .

.239*

.175*

.15604

.099*

.077

.142*

.096

.073 -

.227*

.012

.160*

-.021
-.140-

JOG ats laced more emphasis On job-development as well as arranging
placements before the end of tho school year. .It did not rely solely on
attitudinal changes in participants to yield improved labor market

\outcomes. There"was, as a result; a substantial differente in post-program
outcomes.. JDG increased the ctlInces of dill -time employment three months
1pfter termination by 17 percenage points, compared to the less, than 2

mo
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percen) age point increment attributable to YCD. On the other hand, JDG

youth were 'less. likely 'than their matched controls to beJn school or

training subsequently. .8

'at

4t The gains in t ability skills ,d8Cumented for these in-school

transition projects might be contrasted with the tested outcomes for

participants. in summer employment programs. The typical summer program
emphasizes work experience with, at most, a day or'half-day each week of
"enrichments.". The total summer treatments average 230 hours, or approxi-
mately one-half the hours in YCD. Several different evaluations of the
summer program using the same tests as for YCD and JDG found no gains lor
summer participants relative to control./ groups on any of the measured
dimensions. Even in summer demonstration programs which mixed work and
transition services half and half, or provided full-time vocational

exploration activities or transition services during the summer months,
there was no evidence of statistically significant gains on the same tests

where impacts were _noted. for YCD and JDG. There is some evidence that
these 'summer interventions-reduced in-program but not post-program arrest

rates. They increased modestly the chancis of returning to school and ,of
.-working while in school. 52/ But they did not, apparently, have a major

impact on employability skills and,attitudes.

The Job Search Assistance demonstration provided short (one to four
week) 'interventions coupling formal instruction in job search techniques
with supervised job search activities for youth already looking for-work
but with little success. There was almost no emphasis on personal or

character development, occupationaluidance, or vocational exploration.
Yet' the evidence suggests that the help provided made a substantial

difference. In one site, an average of 83 hours of activities included

supervised "work" in searching and applying for jobs, combined with

instruction in resume writing and employer interaction. The same set of

pre- and post-tests were applied .as for YCD. There was no evidence ef
improvement over the short period of the intervention eve on the job
seeking skills subtests where a gain would be most likely. &ay Yet the

post-program labor market outcomes,were impressive:

Post-Program Employment Rates for Job Search Assistance
Participants and Controls -

PIWticipants Controls

First follow-up
(10.5 weeks post-termination)

Second follow-up
26.5 weeks post-termination)

Third-4f4llow-up

#(37.5 weeks post-termination)
Fourth follow-up

(45.5 weeks post- termination)'

63.6%

77.1

79.3

''79.2

47.7%

73.2

78.0

81.8

4.

An even shorter,'- duration intervention.was tested which provided two
days of non-stipended job search assistance to young Employment Service
applicants who were matched to a control group of nonparticipants. At the

six-week follow-up point, the actual employment rates were -51 percent for

1.39
.
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participants and 42 perCent for controls, even though the latter were more
employable. At the three-month follow -up point, some of the effect had
faded but there were still noticeable differences. Finally, a study of job
search assistance programs under the Work -Incentive Program found that
among persons_ under age 21 who participatedi the employment rate after
leaving the program was 48 percent compared to 25 percent amongsyouth
enrolleb ia routine WIN #rvites.-61/

- .

In ,summary, "other" training activities can result in documented
changes in employability skills and attitudes as well as altering behavior,
such as criminal activity, which may undermine successful performance in
the labor market. -While improvements along these dimensions are associated
with greater post-program success, the changes achieveable with short-
duration looel interventions are not of a- nitude to dramatically alter
emOTOYment and earnings. Quite reasonab long- duration and intensive.
programs have greater-measurable impacts. Structured environments in a,

residential setting. -or in alternative ',schools appear to change attitudes
and skilTs more than whelk activit04)Are provided in regular work and
learning environments. There is lltIlekividence that work activities per
se change attitudes anAwarenesse* Jost-program benefits c/an be realized
without measurable changes in.empleyability skills or attitudes. Thy is

the cab with job search assistance.,-Here the key is providing the minimum
necess at the point it is needed'. The behavioral and motivational
intery tons alsO,appear to work best when the intervention is "going with
the flow." For instance, there-are nspicily' increasing probabilities of
labor fovOt participation in..,e4Toyment; with. each passigig teen year.

:y/V

Disadvantaged youth' lag behind' more.advan
;
aged youth 'in the time of first

part-time in-school, : work, then:time of t summer employment, and the
point of the-fiest full-time 'bridge job. Apparently it is possible to

speed up this entry process, .by providlikfist summer, employment ex-
pelences. High school graduates entering tipe full-time' work force will
almost always get, full-time; jobs after a _period .of search. Focussing on

those who are interested in work rather than continued study and providing
the needed,tools can apparently hasienNth4s process without marked changes

a in measurable employability skills," Likewisg, there is a dramatic decline
c in the 'propensity for crime and,illeitimacy'over the teen years. and early

twenties: A program such aslOob*Corps i.s apparently able to-slieed up the
raaturation process somewhat.wIlle providing,a const aining setting for the
most critiCaimpart Of this at -risk period.

4.. .

All these judgments are highly spedulativd b ause they measures of
change are suspect, because !tpe changes produced a modest, and because

complex. '. Nevertheless, it does seem t t motivation,, maturation, and

the relationships between in-program chanw and pos 'rqram outcomes are

employability skills are malleable and that interventions can produce
improvements which-, affect short-term labOr market success, at least .for
younger -CETA participants. ". .

.1 1 : .,

The evidence.on retedial 'educgtion is' somewhatinore dependable because
changes can be measured using, refined and relatively accepted standardized
tests, and since credentials are awarded, which document achievement-
adademic credit far work experience, the GED and'the diplomk;

140
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Among all penions 14-21 who participated in CfTA programs during 19/8,

49.0 percent reported receipt of basic education services, 2.3 percent-
English language training and 12.6 percent GED training, although the 'same
individuals may hove participated in' both GED and basic- education, and

'although the total hours of .treatment varied widely. Among young high
schoo) dropouts participating in CETA, a third -reported receipt of basic
education and a third'reported GED training (the same individuals may have
received both): .62/ All Job Corpsmembers except those*with a high school
diploma and with tested competencies at an adequate level - -all but'a tenth
of entrants--participate in either basic education or remedial education
usually half-day or 20 hours weekly. How effective are these remedial

education offerings?

In a recent Job Corps experimedt with various education approaches,
over 8000 Corptmembers were tested at paint o assignment to education

programs and after 90 and 150 hours of instruction, representing approXi-

mately 19 and 30 weeks, respectively, of Job Col-ps participation. Ninety

hOurs' in the traditional Job Corps reading and language arts classes

.ielded a gain of 1.5 years in reading achievement (according to the SAT
test). 'Over the same period in mathematics classes, the gain was 1.0 years

. in mathematics. At the 150 hour point, the reading gain was 2.1 years,
i.e., the, gain rate per hour from 90 to 150 hours was only three-fifths of

that in the first 90 hours, but still quite substantial. 63j For the

1972-1974 period when 'gains were a regular part of Jo bt Corps, thercti
monthly gain rates of Job C rps, ,bers averaged 2.0 and 2.3 months of

reading and math achievement;, re ectively. 641 The more current data
translate into monthly gain rles of 3.3 and 2.2, respectively (assuming a
10- .month school year to achi ve one school year's increase on the SAT

tests).
A

The Career Intern Program offered a test of an alternative education
approach emphasizing individualized learning, high teacher-student ratios,

and Infusion of'.education materials with work-related information in a

setting designed to maximize positive reinforcement and peer interaction.

Thit approach apparently increased the learning rates of .dropout-prone

youth. Over half a year of treatment; youth in the alternative schools

moved from the 36,57 percentile in tne distribution of the Metropolitan

Achievement lest to the 40.08 percentile, or by 3.51 percentage points,

whereas the' control groups (in regular schools) advanced from 36.60 to

.97 or by 1.37 percentage points. In mathematics, the+increase for

tre tment was 26.20 to 30.11 or 3.91 percentage points compared to an
incr ase from 28.55 to 29.18 or- by .63 percentage points for controls. In

bo cases, the gains of the participants were statistically signifi-
cant. 65j If no extra- intervention had occurred, it is assumed that the
youth would have the same position on the distribution at post-test as at
pre-test.

While remedial education activities can advance testeA reading and
math competencies substantially, only &minority of CETA participants with
educational deficiencies can be broughlekp to the level where' they can be

credentialed with a high school equivalency (GED) certificate. AS

example, because Job Corpsmembers have an average tested reading capabili
below the sixth grade level at entry into the program, and because the
average duration of stay is only six months, art increase of tw,grode

1 I 141
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levels achievable in this time brings the average up only to the eighth
grade level :. Only one-sixth of enrollees are eligible on entry or/ attain a

seventh grade level of readidg during their .stay, which is considered Ole
minimum to begin GED preparation'. Two-thirds,of these participate in a GED

program, 65 percent complete, and nine of ten who complete take and pass
the state GED test. / Thus, only 7 percent of Job Corps participants
acquire a GED, which translates into a 5 percentage point higher, likelihood

f, of having a GED or diploma than for like nonparticipants. sii

In local CETA programs, which serve 11 less disadvantaged youth
population containing more individuals closer to the GED standai.ds, the

record of success is roughly the same as forJob Corps. Under the Youth

Employment ,a,nd Training Programs and Youth Community Conservation and
Improvement Projects, the number of GEDs received' equalled 7.8 percent of
all dropouts who participated in fiscal 1980. 68/

There is some evidence thdt the GED certificatt4pays off in the 14bor

Market, albeit less than a regular diploma. Adjusting for race, age,

occupational training cluster, and entry education status, 1977 male Job

Corps participants who completed a GED had a 68 percent chance of em-
ployment at 18 months after exit, compared to 63 percent for others. For

femaleS without children, the employment rates were 60 pertent for those

with a GED compared to 51 percent for those without one. Male GED

recipiPnts had the same post-program employment rates, but lower earnings,
than individuals who entered Job Corps with a high school diploma; while

for females without children, the employment rate for those entering with a

diploma was 6 percentage points above the rate for ,thbse acquiring a

GED. 69/
A

I
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SECTION 4.

WORK AS1RAINING

Work can serve a training function,' and the historical emphasji on
subsidized employment activities under CETA has, in part, been defended by
the claim that work experience will increase future employability. Thi,s

might occur i-n several possible ways: Some individuals lack job ex-
perience. They do not know how to interact with coworkers and supervisors,
how to accept and follow-through on instructions, or how to conform to
worksite mores. They may have fears about the unknown or may be unable to
get a job because they lack any.work.experience on their resumes. For such
individuals, a subsidized job might teach employability skills, help to
overcOme fears and provide an employment reference. Work can also be

structured'in combination with education or training components. There are
some individuals who may not be willing to sit in a classroom all 'day, but
will' participate afew hours daily if this is required to secure a job the
remainder of the time. A subsidized job may also be used as a structured
training site to upgrade skills and credentials, in which case the aim will
be learning not just output. Oternatively, there may be part-time work
and part-time training, or a sequence or work and training, which may be
coordinated to provide specific skills. Finally, the subsidized jobmay
also be used to screen and train workers for permanent entry into regular
unsubsidized jobs in the public or nonprofit sectors, which account for as
many as one-third of all jobs in out economy. Because the subsidy for work
experience or PSE equals the full wage plus training costs, rather than the
subsidy of half the wages plus training costs available to private em-
ployers under OJT, greater risks and a wider gap between hiring require-
ments and the credentials of those hired can, in theory, be achieved in the
public sector.

While in all these cases, the subsidized work experience can bel.

assumed.to havesome positive post-program effectS, there are other factors'
which might minfMize employability impacts. A subtidized job in the public
or nonprofit sector may simply utilize,existInsg skills, providing 4 wage
which is largely offset by output. This oc rs Men job requirements are
well-matched with the skill levels of partiMpants. It is possible, in

fact, for skills and productivity to exceed wages, so that the public and
nonprofit employers reap a double windfall benefit from putting the
unemployed to work. Work experiehce of this sort may help to avoid tfie
deterioriation of skills or motivation, and it may be a better reference
than an extended period of joblessness, so that it could increase the 1.
likelihood Of employment subsequently. On the other hand, the jobless
person can look for work full-time while the worker in a subsidized job ,

must only search' in off - flours or upon termination. Even if the work
experience Improves the chances of finding work after the temporary job,,
persons who do not participate are more likely to be employed in the

Ittill

post-program period"because at least some of th d continuing jobs
during the time they might othei-wise have part cipated. In this case,
higher earnings reel are,likely because of A lated senority. The
subsidized jobs may also be "makework," without any traini or meaningful

ngN4tvi,work experience, wi .slick'supervision and limited Worksit iscipline.

The jobs might considered nothing more'than_constructivdpct ties to
-keep youth off the streets or simply a substitute for income transfers of

.4
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relief recipients and older 'workers. Where the jobs ,do not provide

structured,-supervised work settings, they will not offer a-very good aging'

yat, nor serve as effective entry and reentry mechanisms. They might, in

act, have negative instilling bad work attitudes, eroding skills,

and providing a black ark rather than a reference on the resume of the

participant.

The impact on employability 'is, thus, dependent on the -match-up of

each worker with each job, the designed -level of on-site or off-site
training, the transition mechanisms, and the effectiveness of the manage-

; ment. The' major categories of subsidized work - -in- school and summer jobs,

year-round work projects for dropouts, welfare recipients, offenders

handicapped, and drug addicts,4supported work and public service employrae
for the structurally and countercyclically unemployedall subsume a ra e
of local -activities which vary widely in these dimensfons. Some su *r
projects are training oriented while others are idle leaf-raking. Som PSE

employees are in makework jobs while others may serve in highly-s sled

positions where transferrable skills are learned. As a generalization,

however, the Summer Youth Employment Program emphasizes the aging vat and
constructive activity/income transfer approach, PSE Title VI places more

emphasis on th'e productive work and OJT approathes, while Title IID and

work experience under Title IIB more often emphasize work and training

combinations.

Providing Structured Work Experiences for the Hardest-to-Employ

The supported work experiment was a five -year demonstration and

research effort to determine the impact of work experience on the immediate

and future employability of four hardito-employ groups: long-term AFDC

recipients, ex-addicts, ex-offenders and young school dropouts. Supported

work projects were designed--like most good work projects - -to provide

increasing demands, close supervision, and peer support with the aim of

gradually improving the employability of the disadvantaged up ttrcompeti-

tive labor market standards. While the actual work done in the 15 projects

nationwide paralleled the types of activities undertaken under most CETA

work experience programs--housing rehabilitation, painting, health care,

building maintenance, day care, and park maintenance--there was also a
limited degree of manufacturing and sale of servicesetto the private sector,

as well as an attempt to involve business and labor in the activities. The

projects were run by carefully-selected operators under the oversight- of

the Manpower Demonstration Research Ccirporation. Where three-fourths to

four-fifths of most CETA-funded work experience program expenditures-go for

wages and salaries, less than half of the full costs (net of research) of

supported worn were for income support; reflecting greater supervision and
more careful management. The projects operated for three to five years and

were, thus, more stable than the normal subsidized work projects. The

average length of stay for participants was 6.7 months, compared to 5.0 for

Title I1B work experience participants and 11.3 months for Title I1D PSE

participants in fiscal 1977-1979. .1n other words, .the post- program impacts

. of supported workare indicative of the effects of well -run, stable, "en-

riched:k and more targeted work projects. 20/ Any observed impacts are,

thus, likely to be more positive-than the average for CETA work. experience,

and similar to that portion of public service employmept activities tar-

geted to similar clienteles.

144
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Overall, supported work had minimal Ampacts on post-program ,labor
market success. During the period 19-27 months afterenrollment (after
adjusting for the fact that some of the participants ,were still in

supported work), the average employment rates of the ex-addict, youth, and
, ex-offender groups we all,beloW those of carefully matched controlgroups

(Figure 3.10). OnlY-tte'AFDC cohort experienced employment g4ins. Monthly
.hours -of employment changed little for any of the groups, except again for
theAFDC cohort. Average wage levels rose noticeably for the AFDC group, '

modestly for youth, and minimally for ex-addicts and offenders, as compared .

to their respective control groups.

The gains of the AFDC group were -primarily the result of increased
post-program public sector employment. During the /49-27 month post-
enrollment period, the 'employment rate for the AFDC pdarticipants who had
left supported work was 6.5 percentage points higher than for'cdntrols.
The chances of being employed and in publicsector jobs subsidized by CETA
or. WIN were 2.8 percentage points higher for ex- participants than controls
during this period. The differential in employment rates in unsubsidized
public sector jo4...was 8.1.percentage points, In other words, post- program
public sector jobs accounted for all of the employment gains relative to
controls. 71/

Another perspective is to consider the sources of average monthly
earnings for experimentals and controls dulipg the 19-27 month period. Of
the estimated differential of $71 monthlymin favor of the AFDC supported
work participants, 88 percent resulted fo; greater CETA, WIN, supported

z/wor'k or 'p aother publ sector earnings. 72/

Average Monthly E4rnings of AFDC Supported Work; .

Cohorts and Controls During" 19;27 Month Period After Enrollment

Distribution

of
Participants Controls . Difference Difference

Earnings All Jobs
Supported Work
CETA, WIN

. .

Other Public Sector
Private Sector

$236.92'
4.71

37.16

70.94
124.11

,-'

$166.34

0.00
30.69

. 19.92

115.73

$70.58
4.71
6.47

51.02
8.38

100.0%
6.7

9.2

72.3

11.9

The lack of significant post-program employment impacts for the other
supported work client groups was, .n turn, related to their lack of
transition into public sector jobs. For instance, supported work youth and
ex-offender participants were .2 percent and 1.16 percent, respectively, less
'likely than their respective contra] groups to be employed in unsubsidized
jobs. in the public sector during th'e 19-27 month post-enrollment period.

The likelihood of post-program subsidized employment was higher by 1.4
percentage points and .4 percentage points, respectively, but even these
differentials were substantially less than thdte between AFDC participants
and controls. The limited transition rates for the youth and ex-offenders
compared to AFDC participants reflected their relative employability. The
likelihood of unsubsidizect---P-dblic sector employment was 12.0 percent for

5
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Figure 3.10

Employment Experience of Supported Work Partictpants
and Controls, 19-27 Months After Enrolling
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Source: The Board of Directors, ,Manpower Demonstration Research Cor-

poration, Summary and Findings of the"National Supported Work
Demonstration (Cambridge, Mass.: Ballinger Publishing Co.,

1986);. Rebecca Maynard, The Impact of Supported Work on Young.
School Dropouts, Stanley Masters and Rebecca Maynard, The

tipact of Supported Work on Long-Term Recipients of AFDC BenefTii;
therfne Dickinson and Rebecca Maynard, The Im act of 5pported

Work on Ex-Addicts, and Irving Piliavin, the Im ct of Supported

Work on Ex -Offendere(New York, New York: ,Manpo r Demonstration

Research Corporation, 1981).
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the AFDC control group,-7.0 percent for th4lbuth control groyp and 4.3 for
the ex-offender controls. In other words, even in the absence of supported
work and its placement/QJT effects, long-term AFDC recipients were con-
sidered more favorably by the public sector employers thakoffenders or
dropout youth. 221

This evidence suggests that supported work served as a try -out, or OJT

mechanism for AFDC recipients butnot-tor the other groups. Absent this
effect, it seemed to have little impact oq, employability. The effec-
tiveness of supported work as a transition mechanism was limited Since even
for AFDC participants, less than seven in a hundred marlf`than expected
entered unsubsidized public sector jobs, while for the 'less attractive
ex-offender and youth groups, there was no increase in transition into,un-
subsidized public employment. al

Why PSE Yields Earnings Gains and Work Experience Does Not

For work experience participants in 1976, the Social Security covered
earnings in 1977 were an estimated $149 less than those of matched
controls, and $187 less in 1978. For PSE participants, the post-program
earnings were $261 and $328, respectively, higher than those-of controls.
Adjustments for undercoverage of post-program public sector earnings
increase the differentials even more in favor of PSE. Why 'did PSE have
such positive effects while work experience did not?

Am.. obvious consideration is that PSE served a pore employable
population. The individuals who entered PSE in fiscal 19/6 hadSoc,,,ial
Security-covered earnings during 1974 which were double thc4e foS . in-

dividuals subsequently entering work experience. The 1977 average earnings
of the control group for 1976 PSE terminees were half again those of the
work experience participants. 2.5_1 Yet this alone-is not an explanation for
the differences, since the net impacts for PSE and work experience were
estimated by comparison with individuals having similar characteristics.
Moreover, most demographic groups, including the more disadvantaged among
PSE participants, experienced greater post-program employment than when
they participated in work experience (Table 3..,16). 74.Ettimates of the

earnings of subgrpups of PSE and work experience participants measured
relative to control groups suggest that annual earnings gains (the 1978
levels for all fiscal 1976 terminees) were higher for almost all cohorts in
the CETA population (Table 3.17).

The "extras" received along with PSE were certainly not an explanation

, for these more favorable post-program outcomes. In fiscal 1976, before
training was required as a component of public service employment, only .3 ,.
percent of PSE funds were, spent on training, so this was certainly not a
cause of the difference. 26/ Likewise, 9 percent of adult work experience
participants, compared to 8 percent of PSE particpants, received supportive'
services (health. or child care, transportation'or-residential support),
while 40 and 37 percent, respeCtively, received'Manpower services
(counseling, Orientation,'. coaching, job referral, follow-up,, or other).

"'
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Table 3.16 Al

Employment Rates Three Months After Termination of'Fiscal.4976
Work Experience and Public Service Employment Participants

Public'

-- Service Work

Employment Experience
Participants ParticipantsSelected Characteristics

al -: 57% ,52%

Male A 60 54

Female . 52 51

Age at Entry
18-21 51 1 53

22-29 59 52

30-44 64 54

45-54 58 61

55\4nd over 50 42

Educatioriat Entry
8th ade or less 54 49'

9 ith grade 59 52

2th or equivalent 58 52

Beyond high,schbol 57
.

55

Minority Status .

White, excluding Hispanic 60 55

Black
.

Hispanic
5a
59

46
47 .

'Other 50 60

'Employment Barrier at Entry
Physical/Health 39 39

Criminal recore' 52 50

Limited English 48 49

None of the above 60 56

Family Receiving Benefits at Entry
AFDC 53 46

Supplemental Security Income 73 41.

Other public assistance 43 22

Food stamps 49 42

Housing assistance 48 47 ,

None of these 59 54

Source: We,stat, Inc. Poseprogram Experience and Pre/Post Comparisons

for Trainees'Who Entered CETA During_Fiscal Year 1976 (July
1975-June 19761 (Washington, D.C.: Employment and Trainfm.
Administration, Office of Policy, EvaluatiOn and Research, -

March 1979), Tables 37-38.

A
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Table 3.17
°. Estimated 1978 Participant/Control Earnings Differentials For

-- Fiscal 1976 Work Experience and Public Service Employment Participants

Difference
., 110 Between

--(,, .
(2) Gains of

(1) Gains of Public Service

Gains of Public Service Employment _

Work Experience Employment Parttaipants and

Participants Participants,. Work Experience

_Relative to Relative to Participants

Controls Controls [(2) - (1)]

'17-18. $249 $ 966 $ 717

15=21 -621 483 1104

22-25 -121, 187 308

26-29- -716 723 1439,

30-44. -436 113 549

45+ 563 732 169

.White males -471 429 900

Minority males -157 -562 -365

White females -34 ., 1192 1226

Minority females 442 1098 656

Low earners -195 .834 ,. 1029

Mixed and intermediate .

earners /- -228 - 331 559

High.earners -228
,
153 381

Source: Westat, Inc. Impact on 1578 Earningsof New FY 1976 CETA Enrollees
in, Selected Program Activities (Washington, D.C.: Employment and

. Training Administration, Office of Policy, Evaluation and-Research,

February 1981).I

The major explanation for the differing elFings impacts, of PSE and
work experience_ lies in their relative effects(on transition rates into
unsubiidized public se or employment. .For second half fiscal 1975 work

experience participant e percentage engaged in unsubsidized public
sector work rose from percent one year.prior to entry to 24 percent one
year after termination (Figure 3.11). For PSE participants, the increase
was from. 12 to 35 percent. The employment rate of work experience par-
ticipants rose from. 53, to 59 percent ove*Wthis period, while for PSE
participkits, the increase was from 55 percent° 68 percent.. Thus, the

increases in post-program public sector employ nt (13 percentage points
for work qmprience part'i'cipants and 23, percentage points for ,PSE)

accounted for all of employment gains for both work experience and PSE
terminees, while the difference in the increases in public sector em-
ployment rates for PSE and work experience participants equalled the

differential in post-program employment rates. Among both groups, the

probability of, 'employment one year after .termination for participants not
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11 FIGURE 3.11

EMPLOYMENT RATES BY SECTOR FOR SECOND HALF FISCAL 1975
PSE AND WORK EXPERIENCE PARTICIPANTS
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Source: Westat,. Inc. CLMS Follow-up Report No 3 (36 Months After Entry)

Experiences_in the' First Two Postprogram Years, With lye/Post Com-
Rarisons, For Terminees Who Entered CfTA During Janda?y-June

,(Washington, D.C.: Employment and Training .Administration,
Office of Policy, Evaluaton amid, Research, December 1980), Table
39.

I a

subsequently employed in thd public sector remained about the same as the
probability one year before entry.

For fiscal 1976 participants in work experience and PSE, the one-year
post-termination public, sector employment rates were 18 percent and 24
percent, respectively./ The differential between the employment rates of
the two.groups was 8 percentage points in Fervor of PSE terminees. In other

words, the differential in public sector employment rates accounted for
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three-fburths of the overall employment differential. Alternatively, the
ment rate increases from one.year pre-CETA'to on6 year post-termind-

.
tio 7 percentage points, for Work experience participants 'and 16

401.
perc ,points for PSE partidipants,- Assuming, as was the case for 1975
participants, that both groups had the,iame cOntrices of public sector am-

' ployment a year beforehentry, the 6 percentage point differende between the
increases th public sector employment rates for work experience ant(PSE

aliterminees 'accounted for a major portion of 9 pereentagerpoint differ ntial
in overall employment ate .gains:

'Desp'le the negative post-program.. earnings impacts estimated from the

, ' CLMS-CPS analysis, Work experience had positive effects ,for .the half of
.*4? participants who were placed at exit, of whom over half were working in the

public sector according to data for 1975 parcipants. The estimated 1977
earnings.of 1976 work experience iarticipants who we placed, were $577
higher than those ofcontrols. For 1975 PSE participants, 57 percent were
placed and 61 percent 'of these were emplOyed in the public sector. Among

1976- particiolKs,placed, the earnings were $1433 higher in 1977 than for
matched cont . 22./

The cogilusion,is thatothe benefits of' PSE or Ark experience accrJe,
primarily wfffre it-functions as a try-out or training tround*for entry into
the public sector. The transition rates from.WOrk experience are lower
than fpr. PSE, and HeneFthe benefits less.:, PSE, in this sense; operates

likeANT, albeit with a, 'lower transition rate. Fifty-five percent of 19'6

PSE participants were employed one month post-CETA-and only three-fifths f

those iL.public Sector jobs, compared t 75 percent of4JT'participants o
whom snen- eighths were in private sec or jobi. It might be spetulate
that PSE does trot have as high a baiting average as oar because a segmenI

of PSE activfties are very much lirke work experience'--short-terject
work which is, not directly linked to unsubsidized public jobs This raises'

the possTbility that more recent PSE efforts,'which emphakize the project
mode and are targeted to the -Most016404gantaged; may not achieve the sub-
stantial net impacts of PSE as operated0ii fiscal 1976.

Work and Trainirig binations

.

A small -proportion of CETA participants are enralle'd in "multiple

acfiiities4" i.e., they move from one primary activity to, another. Among

ftcal 10976 entrants (excluding _those. in direct referrals and summer youth
programs), 6 percent participated in activity combinations broken down as
follows:82/

''t. It
4ClaSsroom and o -the-job training 19%

..6

,Classroom trai g and subsidized work 48f Subsiclized wor alliOJT ' 11

Work pferience anTPSE 16..... .

T or more activities 6

the esti ted post-program earnings gains ofthese multiple- activity'

participants. re less than for classroom and on- the -job trainees, but more

., thanfor participants in subsidized employment, i.e., work experience and
public,service employment combined (fable 3.18) The benefits of multiple

. .

I '...I .

-It

1/4

g3

, 4\1

A
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!' Table 3.18-
1978 Estimated Earnings Relative to Controls or Significant Spgments of

Fiical 1976 Participants, By Primcy CETA Assignment

Multiple . Classroom PSE/Work On- The -Job

Activities. Training Experience .Training

Total
.

' $164 )442 El , 4574

_ White.male -858 421' _I -, 588

Minority malie k- 331 130 ' -345 543I White female 574 747 521 514
Minority female 1131 698 622 727

, -td

1 -10 weeks of

participation -164 110 '-369 185-

11-20 weeks of
. '' participation fOr. 244 1#7 645

_21-40 ;weeks of ,

.,participation , 209 $98 '0 371 I 1273
Over 4G weeks of

f participation -1181 1384 231.

'previously low
earners 284

Previously
4201--

'termediate
and mixed earners 315 266

_PI-eviously high
,

eaters . J885 1061

17,5414, yeart of age 165 183 '''''

Ilwei year of 4e -455 -17.,

2245 years of age -66 277

26-22 years of age 317 445

30-44 years of age 708 1278

132

. it

811

44 342

8 400

387

-70 9 691776

-47 414

, 84 339

-117- 727

,

'Source: WOW, Inc. Impact on 1978 Earnings of New FY 1976 CETA Enrollees
In Selected Program Activities (Washington, D.C.:- Employment and
Training Administration, Office of Policy, Evaluation and Research,

..
February$981).

(
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activities, even more than those of classroom training, were dependent on
length of start in part, perhaps, because the amount of classroom training
was diluted and in part because the multiple,asSignments may have reflected
transfer from stop gap components to ment acti itie, with only the
latter having earnings impacts. It appears at sons with mixed earn-
ings patterns, mitOrities, and older ticipants pen ited most from

multiple activities. However, these onclus e remely tentative
because of the small sample sizes in mulagple ac ivittes.

Where the 'gains of classroom training increased from the first to
second post-program years, they declined fbr multiple activity recipients.
In this regard, multiple activities had an impact pattern more like

OJT. 81/

Estimated Annual Earnings Incomment.
For Fiscal 1976 Trainees Terminating in Caleniar 1976

1977 1978
Change.

1977-1978

Multiple.activities $356 $164 $-192

Classroom training 'i47 442 +95
w

Work experience
and PSE 58 71 '4-13

\On-the-job Training 839 574 -265 *

The proportion of time that enrollees in multiple activities spent in
each separate component is unknown. Suggestively, if each component in the
various multiple activities combinations is assigned equal weight, and the
earnings gains estimated for participantsAn each s'eparate activity are
multiplied by' their incidence in the (various combinations, the 1978

weighted gain' for the multiple activity category would be $196, or very
close-to the actual $164 gain. One might speculate that the separate
eflects of the components in the various combinations were additive.

The Service Mix Alternatives demonstration mounted under the Youth
Employment and Demonstration Projects Act sought to determine the relative
effectiveness of different training and work combinations for out-of-school
youth. In two sites, dropouts were randomly assigned toeqully intensive
work, work and remediation, and strictly remediation components. In the

third site, they were assigned to either work or a work and remediation
.combination. These alternative interventions yielded noticeably different.
post - program outcomes. Participants in the training-oriented components
worked full-time more frequently in, the post-program period but attended
school or training less frequently. Participants in combination activities

had patterns closer to the work experience component participants than the-
training componentparticipants. 8/
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Post-Prog6Status 6# Randomly Assigned Out-of-School

Youth Participants in thg.Service Mix Alternatives DeMonstration

7, a
2 '

i Site F and 8 ...-5'
Full -t,ime work 30% 26% 23% 43%

Mork/training
combination 31 28 , 28 21

Full-time traini
4k

ng 38 14 41 11

Site 3
Full-tune work 40 ''',18 --

.NOrk /training
combination 42 -13

Worksites as Training Sites

The Ventures in Community Improvement (VICI) demonstration n nine

sites was designed tp provide intensive Vocational skills tram ng in the
<workplace, and through linkages- with unions and employer groups, to use
publicly subsidized work as a transition mechanism into con truction,jobs
and 'apprenticeships. Targeted to out-of-school yOuth, and providing work
activities such as refurbishing public facilities and 'repairing homes
occupied by the poor and elderly, the VICI program was similar .to'work
experience activities funded under the Youth Community Conservation- and
ImprovementProjects (as well as supported work for youth). Yet there were

also seve important differences: IICIAliprojects were larger (60 par-
, ticipants an average of 8 under YCCIP); they were funded for two years

(vs. one most YCCIP projects); they had more supervisors- (one
supervisOr for' every six participants, compared to a 1 to 10 ratio- in

*typical YCCIP projects); much greater effort was placed on linkages with
labor unions and apprenticeship programs,' including the Oiring of journey-
menas supervisors; the projects were better planned and Managed than most
Youth work projects; and, most importantly, the work activities were
structured to provide occupational skills training.'82/

-

.

The differences between VICI and regular work projects are best

illustrated by the cost breakdowns.84/
,
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Ayerage Average

VICI YCCIP-1980

.Cost per person year' $13,833 $7,793

Cost per participant $6,917 $2,985

Cost components
Administrative 14% 20%

Wages, salaries,'and fringes 38 4 59

Worksitesupervisors 32 9

,training _ 15 7

Services - 1 . 6

The basic question addressed by the VICI demonstration was whether
this greater emphasis.on superviSion and training would increase the impact

of the work experience on participant labor market success without

sacrificing the output generated by menial work projects.

The costs. of VICI ~and YCCIP were both offset by the productive output

of participants. In the case of VICI, the estimatedtptio of value of

output (as judged by independent appraisers) to to 1 costs including

. 0 overhead was $.42, and the value added per dollar of participant wages was

$.32. 85/ For a sample of YCCIP projects, the estimated outpuf per dollar

of costs' was $.50, with $.46 in value added per dollar of participant

wages. 55/ The simprr YCCIP projects had a higher output payoff because

they were organized to do the type of work which youth could already
perfOrm or could master with very little effort, and there was limited'

expense for training and supervision. In contrast, the VICI projects

involved work which required skills training and in which youth were

relatively less productive. , Output improved dramatically as VICI projects

ran their course and participants acquired skills, whereas the productivity

of YCCIP projects did not improve With time. ror instance, over the course

of a year, the value of output per hour in one of the VICI projects most

carefully studied rose by 15 'percent reflecting the 'learning of par-

ticipants. 82)

The post-program employment rates of VICI, participant three months

after termination were roughly the same as those of a co rol group of

youth not selected for VICI and participants in comparably 1 ge-scale work

projects net emphasizing training, although they were ,h gher than for

regular YCOIP participants. ,However, the hourly wages were igher for VICI

erminees because they more often lound.their way into'construction jobs

and unions (Table 3.19). The benefit were largely realized-by the 19- and #.

2d-year-old participants.

S
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Table 3.19

Post-Program Employthent Impacts of the
In Community Improvement Dernonstra

Awujim,

A VICI

Partici pants

Three-Month

t

COntrol

Group,

.Nonparticipants

Ventures
tion

Fol 1 otlep Status
.1

Participants in
Comparably
Large-Scale

Work Projects
Not

Emphasizing
Training

Employed

Employed

full -tine

36.8% 3.4.3% 36.0%.

17-18 29.4 35.7 33.6
19+ 43.0 ' 33.49 41.4

Employed

skilled
construction

(percent

MI

total) 6.1 3.4 3.3

-Union membershirf

(percent
total) 7.8 0.9 5.9

Average wage
among employed

Total $4.51 $3.88 $4.42
17-18 4.08 3.,35 3.38

4.78 ,3.S8 4.42

Average wage
among all

terminees
(earnings

/ divided by
total hours
of empldyment)

Total $1.66 $1.33 $1.3
171711 1.20 1.20 1.14

4 19+ 2.06 1.32 1.83

Source: Corporation
Improvement

'at

YCCIP

Participants

25.8%

3.8

$3.31

3.31

3.31

for Public/Private Ventures. Ventures in Community
demonstration, unpublished findings.

156. .
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The VIC! experience demonstrates that organizing work projects as
training sites, and 'establishing linkages into the labor market through the

hiring of journeymen as supervisors wi increase the liAelihoicl that

competencies will be gained and translated into job and iceship

access. While Only a 'minority of participants actually r a ize these

opportunities, the extra gains of this minority account for ne impacts

from enriched projects which probably justify their added casts (assuming

that regular work experience activities such as YCCIR have ndslopst.:program

net impact).

,Expediting Work Force Entry

The Sumer YouVy Employment Program (SYEP) was initially developed and
continues tb -be supported primarily as a mly to "keep. the streets quiet."
By providing a first work experience to young people who would not other-
wise find work Until later in their teens, the summer jobs will hopefully

ease the school-to-work transition problem. It is also anticipated that

the provision of income and earnings will to.some degree forestall

economically motivated.Aorly.school leaving.

I

Evidence. suggests that summer-__ employment doe keep the streets

quieter. The arrest rates of participin arge multi-site summer
demonstration focused on high-risk youth (one-fourth,adjudicated offenders)
were 1.5 per hundred among participants but 3.2 per/hundred among controls

during the summer months. For the offender subgroup, the rates were 4.9

pe,r hundred for participants compared to 6.7 per hundred for matched

nonparticipants. The summer enrollees age 14-17 at entry had a 1,.4 per

hundred rate compared to 4.1 per hundred for controls. 88/ These results

might be contrasted with the negative findings of the supported work

experiment. Supported work served an older group (seven of ten -par-

ticipants were age 18 or over, compared to just one in five summer

enrollees). It appears that the type of trouble with the law which occurs
for young teenagers during summer idleness can be deterred by constructive

options even though the types of crime committed by older, out-of-school

yoUth are not affected by work.

Summer jobs, also have a positive impact on return-to-school proba-

bilities. Only a minority of the summer enrollees are at ri k of dropping

out, but a significant share of these are affected. ong a setional

sample of 1979 summer participants, 6.1 percent did not eturn to school,

compared to 9.4 percent of a comparison grbup ofionparti ipants. 82y The

multi-site summer demonstration with high risk youth fou the portion not

in school or traininge the threermonth follow-up point was 26 percent for

theparticipants compfred to 30'percent for matched nonparticipants. Ey
Under the Youth Incentive Entitlement Pilot Projects, the guarantee of a

slimmer and part-time school-year job for all poor youth remaining in or

returning to school increased the share of dropout`peenter'Ing school the

next fall from 22 percent to 36 percenirand the proportion of Underclassmen

returning the next sChool.year from 76 percent to 80 percent. 211y Since

many -enrollees chose to work only in the summer, the- vast majority of
employment hours under Entitlement were in the summer months; thus, the

school retention and return effects were largely the result of "summer

employment.

157
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The basic issue,. however, is whether the summer work experience
accelerates entry into the work force. There is no question that the
disadvantaged youth served by the sumMer program would otherwise have few
employment opportunities. In 1980, 43 percentThof the 700,000 .summer
participants were age,14, or. 15, and an additional 39 percent were age
/16-17. Among these disadvantagedoand.largely.(66 percent) minority youth,
53 percent had no earntngs in the previous year, and 37 percent had
earnings less.thiF-$1,000. Only 29 percent worked in the previous summer,
and sce' 17 percent were previous CETA participants, it isar safe betAn
that, tor many, the previous employment as 4n the summer program. 22/ In

contrast, 25 percent of all 14-15 yea -old students reported employment
\ while in school in March 1979, as did 48 percent of 16-17 year-olds.
1 Three-fourths of 16-17 year-olds, six-sevenths of the 18-19 year-olds, and
half of 14-15 year -olds held a job at.some point over the course of the
previous year, which .would yield a weighted work experience rate of 66
percent in contrast to the 47 percent rate for summer program entrants. 23/

,The opportunity to begin working at an earlier age or more oearly-at
the same time as nondisadvantaged youth, accelerates the labor, market entry
process, increasing the likelihood of c Wing school and work. Three
months 'after the end of the 1979 sqm program, 25 t:ercent of par-
ticipants,. compared to 19 percent of bon rticipating controls, _reported

that they had worked since the summer or were currently Working in

part-time jobs. The part-time employment effect was most marked among
14-to-16-year-old black males with low reading skills, limited khowledge of
the. world -of -work, and low self-esteem, as well as fOr black and white
females this age sharing these employment handicaps at entry. Among such
participants, the rate bf post-program part-time work was 34 percent,
compared to 10 percent for controls. 24/ The lake-scale demonstration
program with high risk you.th also documented an increase in part-time
employment over the three-modth follow-up period, with a rate of 14 percent
for experimentals, compared to 8 percent for controls. 25/

In surliFy; work experience can be useful. for young people in-

advancing tillp rocess of workforce entry. It can be combined with training
activities in a sequence, with benefits roughly proportional to the degree
of trainin in the activity mix. A worksite may be structured as a

training s to and can yield some of the benefits of classroom and on-
the-job tr fining while producing useful output, but this model is the

exception ra her than the rule in local work experience programs. In most

other circ'um'stances, the subsidized work will only have post-program
impacts if it serves as a try-out or on-the-job training mechanisffifor an
existing unsubsidized job in the public or nonprofit sector.

Benefits and Costs for Work Programs
The limited post-program earnings impacts of work experience do not

necessarily mean that it is a pobr investment. For instance, adminis-

tration, services, and training under publicservite employment amounted to
less than 5 percent of the total cost in fiscal 1976. If participants
produced an output valued at,close to their wages and salaries, and if the
post-program gai of $350-$750 annually were, indeed, net benefits to

society, there i no doubt thatbenefits exceeded the costs. The un-
certainty iS whe her 'the post-program gains--whttlr resulted largely from

N 15s
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increased unsubsidized public sector employment--were, indeed, net

benefits. 'If the employment of PSE perticipapts, in regular public sector
jobs resulted in displacement df other similar workers who would have been
hired, there was no net social benefit. If the participants were more
disadvantaged than those ordinarily hired, .and the jobs were secured

through leverage, these workers might have performed -less effectively so
that the increased post-program employment would not necessarily represent
a social benefit. Only if the subsidized work experienceprovided'training-

for the subsequent job, so that skills improved, and only if the par-
ticipants subsequently performed at the same levels as other hires, would
the post-program earnings gains equal-benefits (and, then, only to the

extent that wages in the public sector were.not inflated).

The supported work experiment provided the only careful benefit-cost
estimates for project-type work programs' for the severely disadvantaged.
Using essentially the same methodology as in the Job Corps valuation,
benefits and costs were calculated for each of the separate to et groups
of supported work:

Supported Work Benefit-Cost Estimates

Participant

Group

AFDC

Ex-addicts
Youth
Ex-offenders

enchmark
Low High Tstimate

1.4 2.4 2.2

1.0 3.1 2.2

0.2 0.9 0.7
0.6 1.3

The output produced by the.supported work projects was estimated to
offset 65, 77, 68, and 64 percent, respectively, of the costs of serving

each of these target groups. For the AFDC group, the present value of
in-program and projected post-program,earnings gains were 32 percent above

the costs. However, for ex-addicts the present value of post-program gains
represented only 15 percent of costs, and,for youth only 1 percent. But

for ex-addicts, the present valve of crime reductidn was estimated to equal

the cost. Clearly, then, work\experience can pay off even if it produces
meager post-program changes in 'employment and earnings if the value of
output substantially offsets the 'costs, an tf the groups served are high
risk so .th t their foregone earning limited and the chances qf

reducing cri a or drug abuse are higher

Re,
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SECTION 5:

A-THEORETICAL PERSPECTIVE

.The purpose of training is to improve the ability of individuals to
com to and perform in the labor market. The impact of° training_is
ult ely determined not only by its quality, intensity, and targeting,
but, a so by the characteristics of the labormarket in which it functions.
Where there 24 few job vacancies. andan-excess'of already trained workers,
training will obviously have less paybff for participants and the economy
than in a dynamic labor market experiencing rapid employment growth and
technological change. Where discrimination.is prevalent, the payoff of

training will be limited for its victims. TD the degree that skills and

potential are measured by credentials rather than demonstrated capacities,
tho* trained but without acceptable credentials may not get jobs while
'those who attain credentials evert though lacking commensurate skills may
reap, thee rewards. Where firms limit hiring to entry jobs, filling all
advanced opportunities from within, or where the only available jobs are in

a secondary labor market characterized by low wages, high turnover, and
,constrained opportunities for advancement, then the options for training

may be very limited. If career paths are a series of stepping-stones
rather than tracks, if the trainees enter a competitive labor market with
their chances improved but training-related jobs not assured, if-employment
chances are rationed *according to past accomplishments as much as current
abilities, and if job requirements are unstated, then training payoffs will
not be as direct or certain as when job requirements are known and workers'
will be hired if they have the necessary skills whatever their backgrounds.

.There are a number of theories and concepts describing the labor

market and how -it. functions. These give differing weight to competitive
processes, discrimination, firm-specific job structures, knowledge on the
part of employers and jobseekers, employment barriers, and other factors.

As a result, these theories have significantly different' implications
concerning the impact and effectiveness of training.

The neoclassic marginal productivity theory,,, and the human capital
investment notion which'is based on this theory, provide a reasonable

description of the aggregate levels and broad distributions of employment,

4111

ngs, and wages. However, the assumptions of these concepts become
realistic and the applicatiqps less redictive as the focus narrows.

theories of credentialingi disorimi ion,' labor market segmentation,

internal labor markets or, job st tures have been introducei,to

); in the anomalies in neoclassic predictions. They suggest thast labor

hs anything but homogeneous, that skills and abilities are not easily
determined, that acquired, skills may not be recognized without credentials,

that they may not pay off equally for different groups, that the labor
market may not.recognize training which occur, outside,the workplace, or
even worse, may seek to maintain an,unskilled, high turnover labor force.
Probablistic and Markovian labor market theories suggest that,the chances
of employment aneskill utilization at any one point in time affect those
at the next point in time in a cumulative faWon for each indiyidual and
group. As a consequence, there..are limits to what can be achieved by
limited duration'interventions that can only alter a few variables in the
complex probablistic equation which predicts fkbor market 'success. While

160 ,
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immediate chances can be improved, and 'while this may lead to cumulative

and positive effects, there are no certain routes and-tAa,future cannot be

easily rewritten.

Each of these sets of labor markt theories and concepts is ap-

propriate in certain circumstances an for certain purposes. Yet they
offer differing and sometimes contradictory guidance vis-a-vis the role and

impacts of training. Some conceptual integration of then. theories is

needed to provide a framework for the diverse information about the

integration`
institutional

follows: ,

ional arraligements and outcomes of training.

--One

Ranking Jobseekecs According to Documented Employability

. Workers and would-be workers at any point in time can be ranked in
terms of "documented employability"--a combindtion of academic credentials,
vocational training, work experience, and employer recommendations, along
with age, race, sex, and other demographic characteristics. The mix of
factors used`to document employability, and tikkeight they are given, will

vary in lfferent situations. At the lower- end of -the employability
ranking, e idence of dependable work habits,..a high school diploma, and the

lack of. black barks such as a criminal record, make one individual a better
bet than another who has no work experience and a GED rather than a regular
,diploma. At the upper end of the 4tale, the differentiating factor may "be

a sheepskin from an Ivy league ratter than .community college, or previous

employment with firms recognized .for their strict hiring and employment
standards or their high quality Neff development programs;

r While these employability determinants and rankitiis cannot be

translated into Specific mathematical functions, there is no doubt that

employers undertake such calculations each time they make a hiring

decision. The factors which enter into their rankings are those that can
be documented or observed, i.e., the types of information usually found on

appl icationsi. for work. Essentially, the employer must make a judgment

about each individual based on the averages for persons with'similar
characteristiCs. Until persons are p e4 in a job, it is hard to tell
whether, they.w111 perform better or w an the averages for similar

4rpersons. A variety of supplementary approaches may be used to discriminate

beyond what is readily observable- -for instance, extensive interviews,

,referencechecking, and test batteries--but these screping devices merely
narrow the range of uncertainty, rather than eliminating it.

'Persons who, are available for work at any ,point in time--the Un-

employed and discouraged--will have, on average, a lower level of docu-
mented employability than those Who are employed and will be more con-

centrated in the lower tail of the employability distribution. This is

because entrants and reentrants into the labor force who have limited prior

work experience and skillt, as well as the long-term unemployed who are

unable to find work in the competitive labor force, are overrepresented
among the unemplyed and discouraged. Yet the available work force also
includes some.individuals with significant employability who are simply
facing temporary problems or are carefully shopping around for jobs (Figure

3.12).
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Fee 3.12
DOCUMENTED EMPLOYABILITY D TRIBUTION OF AVAILABLE WORK FORCE

AND OF TOTAL WOIK FORCE

AVAILABLE WORK FORCE
(UNEMPLOYED AND

. DISCOURAGED)

TOTAL WORK FORCE
(EMPLOYED. DISCOURAGED' AND UNEMPLOYED)

LOW EMPLOYABILITY HIGH

tr

The indiVidualsat the lowest tail of the documented employability

distribution of 'the- available work force include the mentally retarded, /
emotionally disturbed, drug addicts and others who have the most severe

impediments to employment. Next are young school Oropouts with-limited
work experience, 'ex-offenders and perhaps long-term welfare recipients and

'the physically handicapped. The bulk of high school graduates\who have

only a few years work experience and no post-secondary or on-the-Rib train-
ing, are concentrated in the next segment, along with female re- entrants
into the labor force who .may have a higher level of education but have not

had substantial' or recent work experience. Prime age workers with

measurable skills and 'longer work histories occupy the central portion of

the distribution. The upper tail consists of professionals, managers and

technical workers with increasingly specific skills and,credentials.

These segments of the distribution are riot demarcated. For instance,

a h h school dropout with limited work experience and with a criminal

reco might be considered a-better bit than others with the same back-

groun if he or she completes a pre-apprenticeShip program, acquires a GED,

-..-- or serves honorably in the military. Conversely, the dropout with a-

dishonorable discharge or an unsuccessful training experience might be

shunned by employers willing to hire other dropouts. An experienced worker

with, an obsolete skill will rank lower than an inexperienced entry worker

trained in a new technology.

Varying Potential of Individuals with Similar Credentials ,

Individuals in the available work force who are ranked at the same

level of documented employability may nevertheless vary in their ability

4i7.
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and readiness to function in the typical job which-will hire them. They

nay. also differ in their capacity to learn like on the job, to improve
their skills and productivity by outside expediences, and to advance in the
internal labor market. As an example, young dropouts ranked at the lower
end of the documented employability .distribution include some individuals
who left school because of the lack of challenge, who will blossom in the
work place and whop have the. potential to complete college or to master the
most demanding sA441s. Others may be "street-wise" youth who talk a good
game but iack the'bVains or "sticktuitiveness" to perform adequately on the
job or to gain high school level competenCies. It is difficult, if not
impossible, to distinguish at the hiring door between these individuals.
As another example, three high-school ,graduates may each have had five
years of intermittent experience in construction work. One may be an

extremely hard worker, another may do just enough to get\ by and not be
fired, and the third may have been fired from jobs, but in another city
where references cannot be easily 'checked. The differences cannot be

ascertained untilafter the hiring.decision.

The labor market, the education system, and time itself sevie as

sorting mechanisms and proving grounds which test potential and document
successor failure, translating potential into documented employability.
Thus, there will probably be less variance in potential among individuals
ranked at the upper end of the documented employabilitydistribution.
Because the stakes are greater for the employee hiring for more skilled,
jobs and the individual seeking more skilled work, mach more care is taken
in specifying requirenlents an4 determining individual skills and abilities.
But the frequent turnover of even the highest level executives suggests
that uncertainties remain.

Varying priority may be' placed On the two basic factors °determining
potential employability--the ability to perform immediately and the

capacity to improve and advance. At the lowest end of the employability
distribution, the capacity to learn and advance may be given modest weight
by employers who are concerned with present needs and expect little more
from employees. For instance, employers hiring teenagers during the summer

or the hard-core unemployed for transient jobs are rarely doing so with the

expectation that such workers will stay and advance. Future potential is

probably given mor4 weight at mid-levels inthe employability distribution,
but less at the'highest levels where the individual is paid to deliver the
skills and abilities' which are more precisely documented. Employers hiring

workers at any specific documented 'employability level will .also Vary in
the weight they give present vs. future potential. Some employers are more
concerned with immediate capacity, others with the future capacity, but in

setting the documented employability level required for the job, they

implicitly accept the average immediate and future potential among persons
at this level.

The weight given in employability documentation to any observable
factor depends on its ability to distinguish between thd.likely performance
of.individuals with and withoutlhisfeature. Thus, dropout youth are all

ranked low because, on averages they are poor bets. It is difficult to
distinguish between them and thus risky to hirell them directly into

career-entry job since there is a high chance of failure, even though a
large percentage might also be able to succeed. Obviously, individuals

--
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dtrith_high potential, but characteristics utually associated with negative

performance or simply greater uncertainty, will suffer. Race or sex may be

used as a shorthand in identifying likely performance, disregarding that

the variance among persons of the same race will be -quite large. Suth sea-

tisticalodiscrimination, which assigns to each person with an attribute the.

average potential of all persons with this attribute, may bejustified'from

tie employer's .perspective -td, the extent it is based on experience rather
than prejudice, Yet the result is to handicap those minorities or females
with above average potential.' Such discriminAtion may also be compounded

by racism or sexism. For instanceMbn employer may act on a stereotype
concerning a race or-sex group without a statistical experience base to

document these judgments. Likewise, where .employment experiences are

cumulative, past statistical discrimination can have cumulative impacts,,
i.e., those"ictims of discrimigation with innate potential hal less of a'

chance to prove themselves and to develop.

140 The distribution of potential employabilityamong individuals at each

level of documented employability ctn be illustrated by an overlaid

distribution (Figure 3.13). Those with documented employability level,A

FIGURE 3.13
POTENTIAL EMPLOYABILITY DISTRIBUTIONS AMONG PERSONS WITH LOW, MEDIUM

AND HIGH DOCUMENTED EMPLOYABILITY

LOW EMPLOYABILITY HIGH

can be ranked according to 'potential employability as represented by the

curve intersetting the documented employability distribution at this point.

Thf distribution of potential-at documented employability level C illu-

strates the lesser variance in potential posited at higher levels of

documented employability.

ti i
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41kThe Demand follWorkP's Each Level of Documented Employability-

At

I

the emplOyment opportunities available at any point to time, which are
reflected in .want-ads and job .vacancy .measures, may also be ranked

according to the standards that the employers set for entry workers', i.e.,
their "docum ed ;employability requirerrent for the jobs (Figure 3.14).
At the high -nd or the distribiiiion are tht.most technical, desirable and
remunerative- 'obs- with the "best" employers: In the lower tail of the
Aistribution. e the Menial, undesirable and lo4-paid ,"secondary labor ,

market" jobs

These

h can utilize. workers who lack training or previous
` "experience. These jobs e often structured in -the expectation of high
turnover. By reaching far` down the labor queue, they will ept workers -Jib

of'widel'y'varyinopotential, fire those with limited ability, a of be

concerned 'when the workers with greater ability soon leave for, greener

pastures. There is a minimum employability requirementindividuals with
documepted employability below ,Ihis level wilnot be hired without'

subsidy. °The floor is deterniner"in part, by the minimunt wage, but more
Ognificantly, by the aggregate balance of jobseekers-and jobs, ant by the'
fact that workers Illisevere handicaps are likely to subtract from, rather -4
than add to, outOut-becose oflee: high probability of turnover and the
need for extra training and supervision.

FIGURE" 3.14
AVAILABLE

(EMPLOYMENT

OPPORTUNITIES BY DOCUI.T.NTED EMPLOYABILITY REQUIREMENT/Ir.'''.\
I

)

.
Vt.

MINIMUM LOW ,_____TPLOYABIL I TY__4:. RICH

EMPLOYABILITY 1 REQUIRED
REQUI4EMENTS , '

LEVEL I a

The pressures of 'supply and demand in the, labor market 'determine the
rellkements which ars established for any set of jo s. Every employer
wants thilsbest possible workers Ilut must settle for an verage skill letiel

among new hires which, in neoclassical terms,-will arn its _marginal

retenbelproduct. -if the overall .labor market is slack, and a firm can get
mo qualified or lower Fisk workers at the same compensation, the employer

. ft
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will usually increase the )iocumented employability 'requirements. Con-

versely, in tight labor , markets, when there are fewer Sliljed workers
available and, they must bit paid mdre, the enploYer will accept worker$ who
in normal times would be considered inadequately qualified.

c,..--;
e.."

.

. -

Varying Potent4a1 Among ilobs With Similar Entry Requirements

Among the _employment* opportunities requiring any specific level of

documented employability, there is significant variance in "career po-

tential," *i.e., the chances that the 'average worker who is hireq will
perform, satisfactoriily and be satisfied, and that he or she will be able to

use this experience as a' stepping stone for advancement. One firm may
utilizeloWerlevel,.entrlositions to sort among individuals who have low
leve4, of documented employabilityability in order to identify the more able,and
motgated for training and assignments which will lead to advancement
within the internal labor' market -of the firm. '0,ther firms hiring similapw

workers provide few rewards4ibr extra effort or 'continuing employment:. 'A

menial Sob with a compassionate supervisor and friendly coworkers eglay be
much more attractive than job with excessive discipline and'an
unruly work force.' .ndiyidual jobseekg-s will v4.ty in how much they neigh
present' vs% future considerations. The immediate work conditions are of
most importance .tothe majority of job applicants, since few will stay

around. for the, future opportunities if the job is intolerable, and since
future benefits must be-discountecito present value. Jlowever, those_ who

s are likely to place more weight on the longer term, and are
know they have above average ability compared to others with Similar'

credential)
willing to live with the Rresent'if the prospects look good. To the extent
positive employment conditions or greater advancement, oppbrtunities can be
demonstrated, qe employer can increase the minimum hiring requirements.
However; knowledge is imperfect'among applicants, and there is uncertainty
whether promises of advancement potential are a "comecon.v Moreover, ,the

career potential is notAeterhined solely by the conscious policies of*em-
ployers. A finirmay have high turnover because'of suddenly bad labor rela-
tigns or a few hat-Set supervisors. despite. an intkrnal training program and

advancellent policy, or it might be expeeoiencing business fluctuations which
CO foreclpse normal career tracks. A job may offer acces to other oppor-

turkities without,. itseff, being attractive, for instalkces a -job in a

placemeq agency which exposes the agents personnel to a variety of job
offers. In other words, the potential of a particular. job for the average
applicant with rgilijsite skills, or for any particular applicant, cannot be
fully determineCntil after employment.

. fl

Alt is reasonable to assume that the range of career potential in jobs .

requiring higher levels of documented employability.:-his relatively narrower
than for jobs requiring less skills. Because of the higher stakes in-(
volved, applicants will invest more'time in assessing career possibilities .

and work settings,' while employers with btter opportunities will try

harder to document and advertise them, so that these factors -are"more
liili to be faetored into,documented employability requireMents. Most law
school graduates kcTimi which firm' to clerk' for, or medical students, where
to intern, in or er" is get,ahead. Likewise, the outstanding research-
hospital or law firm can set higher entry standards for recruits because
more students want this opportunity, &person choosing between retail jobs

16c \



t

150 /,

f

in a variety of local retail 'stores will, have a harder .time determining

which will offer the greatest opportunity over the, long run; one.store may

have littl advantage over another paying the same wage but not offering'as

,many management trainee positions.

While/the distribution in career potential of jobs is a hypothetical

.ionstruct, 'it can be represented by an _overlay at any employability

"Fequirements leiel on the distribution of available opportunities (Figure

3.15). If,-is posited, the variance in career potential is greater among
entry jobs with lower documented employability requirements, the career

potential distribution at point C wiTP be narrower,than at point A, as

illustrated. .

1

O.

It a.,

FIGURE 3.15 .

CAREER POTENTIAL DISTRIBUTIONS AMONG EMPLOYMENT OPPORTWITIES WITH LOW,
MEDIUM AND HIGH DOCUMENTED EMPLOYABILITY REQUIREMENTS

0

C

+ft

I

A
LOW EMPLOYABILITY.

). .

/Supply and Demand: The Match-up Between Job Requirements and Applicant .4,0 .
,

.

Skills
r,

/
The supply of workers' in the lafmarket can be visualized as a dis-

tribution of the available wok force ranked according to documented em=

ployability, while d can be visualized,A a distribution of employment

opportunities ranked acc g to documented employability requirements
(Figure 3.16). At_higher levels of docUmented empl4ability, the number -of

.,..

jobs probably exceeds the -number of workers; while at the lower end,there,

are far more workers than jobs. This is a reflection of structural

imba ances ate lower end and skills bottlenecks at the upper end. The

- ratio A/B is an incIkcator plk_the structural mismatch between supply and

"demen at l skill levels. There are unfilled jobs which could employ

4
Is/



A

151

'some of the unskilfed unemployed and discouraged workers, but not nearly
enough to employ all of them. The larger the gap between vacancies and job
seekers with the required skills, the harder and more discouraging it is to
find work and, hence, the greater the probability of long-term joblessness
among persons with this skill level. The shaded .area at the lower_ end of
the distribution- represents the portion of the available work force which

C FIGURE 3,16

DISTRIBUTION OF AVAILABLE WORK FORCE AND EMPLOYMENT OPPORTUNITIES
BY DOCUMENTED EMPLOYAULITY AND EMPLOYABILITY REQUIREMENTS

.4)

DOCUMENTED DTLOYABILITY
OF AVAILABLE WORK FORCE.

D' U..ENTED EYYLOYABILITY
EQUIREMENTS OF EY2LOYYINT

OF-PORT:N.:TIES

7'

COIDERED,
NOT

KYYLOYABLE
LOW EYYLOYABILITY AICti

41.

is considered superflouous or nonemployable under existing conditions,
t.e., they fall below the minimum employability rwiement. At higher
levels of employability, the ratio C/D reflects "skIl bottleneeks" where
employers are chasing workers'who have desirable skills-- computer software
experts, geologists, engineers, or persons with demonstrated'aanagement
ability.1 In this' situation, 'joblessness is usually temporary and transi-
tional among unemp16)ed advanced skills.

These clerkly be used to portray conditions at-bany point in time

the national economy or a local labor market. Economic conditions, ch-

nology, demography, past and present Oman resource investment'po cies,

.structural barriers, and the efficienby of labor markets dete ine the

shapes of And the §aps between, the distributions of eMployment oppor-
tunities and avai101e workers. Some of the likely interrelationships are
suggested by the following alternative scenarios:

Scenario 1: A severe recession will shifbethe eployment opportuni-
ties distr'ibution downward, moreso at the lower end of the skills disiri-
,butione4Figure 3.17). As the ratio of, total opportunities, to available

f
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workers declines, employers can and do raise minimum hiring standarils. The

available work force at all levels increases, exacerbating the structural
problems at the lower end of the distribution, and iff particular, in4
creasiflg the number of ind4viduals rakked below minimum employability
requirements. But' the recession reduces the number of employment oppor-
tunities below the number in the available work force even at the highest
Skill levels, so that the professional who lose their jobs have a hard
time finding ew ones at the same level even thoughkthe numberovithout work
may be small relative to the total employed and the unemployment rate -low
relative to\that for unskilled workers.

Figure 3.47
Available Work Force and Employment Opportunities

Distributions in Severe Recession and Under Normal Circumstances

4

AVAILABLE WORKFORCE,
NORMAL ECONO':C CONDITIONS

A%AILABLE /LO"FOPCE,*
SEVERE RECESS:ON

CPPORT:NITIES,
\ORMAL EC1`,C.IC CT:DI:IONS

:MPL^YM2NT

SEVERE RECESS:C%

)
1

SEVERE RECES5IOST

NOT m1PL°

Stenario 2: In a iartime econAly, the available work force is re ced

by mil4tary conscription, affpctinOostly young menotherwise concen0 fed
at thp lo)er end of the documented employability distribution (Figure

3.18). At the same time, there is a significant tmcrease in the manu-
facture of military consumables, with greatest impact at the lower and
vid-ranges of sthe employment opportunities' curve'as- manufacturing jobs
expand. Employers. tend to lower their documented lemployability require-
ments, gladly accepting' "Rosie-theriveters" who would be excluded in

nothal times. The employment opportunities curve may shift above-the
available work,force curve even at low "levels in the employability distri-

bution; creating inflationary presures and leading to wage compression

during wartime.

4
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Figbre 3.18

Available Work Force and Employment Opportunities Distributions in

Wartime and Under Normal Circumstances
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Scenario 3: A central cik economy; contrasted with .a microcosm of
the national economy, has an aMadance of available workers at the lowest
skill levels (Figure 3.19). *A large shay uif central city residents have
no real chance of employment. The city' might also have aipisproportionate

number of highly skilled and professional workers, becaule these workers

are able to afford the high costs of rtsiding in protected. central ity

enclaves, became they are attracted by the city'.s amenities, or becluse
professional employment -opportunities are concentrated in the city; The

middle class workforce is less in evidence because manufacturing, wholesale
and retail, jobs, along with the workers. who fill them, have moved to the,'
suburbs.

Scenario 4: An increased minimum wage will probably increase the

number of job seekers at lowskiT1 lexgls because work is made mere

remunerative, but it will also raise the threshold employability require-

ments of employers while increasing the opportunities which require skills

just above the threshOd .as labqr intensive firms go out.of business,

substitute ,,capital for' workers, or workers whose productivity is slightly

2
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Figure 3.19 2

Available Work Force and Employment,Opportunities

Distributions in Central City andMiCrocosm of Nattional Labor Market

AVAILABLE WORKFORCE,
MICR000f0 OF NATIONAL ECONOMY

AVAILABLE WORKFORCE RESIDING
"44'"IN CENTRAL CITY

EMPLOYMENT OPPORTUNITIES,

-MICROCOSM OF NATIONAL ECONOMY

...EMPLOYMENT OPPORTUNITIES FOR

CENTRAL CITY RESIDENTS

above the minimum for those slightly below (Figure 3.20). The result is to

increase the -portion of the population considered nonemployable. If the

emploicti opportunities distribution steeply sloped but not "cliffed"
at th Animum, which is -the most realis;gas.sumption, the effect is to
i*rease the difference in employment prob ities between those below and

those above the junctUre where the employment opportunities distribution
begins to 'slope steeply, (For convenience, the minimum employ ility

levels in the other charts are portrayed by perpendicular lines.)

Figure 3.20
Available Work Force and Employment Opportunities

Distributions Before and After Increase in Minimum Wage
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Scenario 5: 4 Demographic and labor force participation changes

projected for, the next two detades will shift the available work force
distribution (Figure ,3.21).' There will be a decline in the absolute and
relative size of the 'youth cohort, as well as a reduction in the annual
number,of female labor force entrants as thesincrease in tabor force

participants deacceleeateS and as more women maintain steady work patterns.
At the same time, the numbers in the mid-to-upper ranges of the em-

ployability distribution should .increase as the post-War baby cohort ages
into the prime working years, and 'as females,who have steady labor force
attachment compete more equally and forcefully for career.advancement. The

result'will be an increase in the probabilities for employment among those
at the lowest end of the distrilpution and a reduction in bottlenecks at
higher levels.

Figure 3.21.
Likely Shifts'in Available Work Force

Distribution Over Next Decade
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The Hatch -Up of Job and-Worker Potentials

The available jobs requiring any given level of documented em-

ployability vary in career potential, while the'available work' farce with
any level of documented emploYlbility vary in potential employability. The

firms offering jobs with greater career potential resulting from their
consci-aus internal labor market policies would prefer to hire workers drawn
from the high end of the potential:distribution among applicants meeting
entry requirements. Likewise, worker's Who know they_have potential and are
motivated world like tp find the jobsMich will offer career ladders and
stepping stones. All employers. would prefer those workers at any level of

alp
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documented employability who will perform better Immediately in the job,
and all persons in the work force would like the jobs which will prove most
compatible and amenable. The problem lies in the inability of either the
employers or jobseekers to precisely determine immediate and future
potential beyond what is already factored into documented employability
requirements of jobs and the documented employability determinants for
workers. What occurs, instead, is that high potential workers at any
documented employability level have the same chance6 as low potential
workJs of finding high potential jobs (Figure 3.24/ For a worker with
documented employability level A but potential employability B, the chance
of matching with a job that fully utilizes potentiar is proportional to the
ratio of the lined area to the total area under* the career potential curve
(and is, of course, also related to the gap between employment oppor-
tunities and the number of available workers at dpcumented.employability
level A which determines the chances of getting any job). Air

F:C..RE 3.22

THE CHANCES OF MATCH'P BE7WEEN RICH POTENTIAL
WORKERS AND CAREER POTENTIAL

I
D1S7:11_7:C% :\ CA?EE? POTP.T:AL Dr
ENT ;FP'DP7:%:".7:ES RE^'IRIN;
DOC:NENTED EMPLOYABIL:Ty LEVEL A

/4

OF .A::ABLE

02K rGRCL 4:7.1 :,CYI%7ED
EY7LOYABIL:I? A

I

A

EMPLOYABILITY HIGH

those workers with,greater potential who chance to make the match with
jobs 'which offer commetsurate career potential will perform. well and
subsequently Move upi'Zranslating potential into documented. employability.
Many of those who dornot get into high potential jobs will become dis-
satisfied with the lack of adyancement and willtry again, giving them',

another chance for a higher career potential .job match. Over time, an

increasing portton of those with higher employability potential wi U match
with career potential jobs and_will acquire irk experience and training
that moves them forward in the documented ltmployab)lity ranking. In

contrast, individuals with less potential Swill be more likely, either to
stabilize in` the jobs In which they are initially hired or to be fired and

t.
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to spbsequently.bump from one position to another, These "fail-ure" may,

in fact, move down the documented employability ranking over time.) Thus,

frequent unemployment and menial jobs will count against a 35-year-old,
whereas joblessness or unskilled work would not be as much of a black mark

against a 20-year-old. This matching and iterative process is far 'from

perfett. Some individuals with high potential may never make an ap-

propriate raatch; after repeated attempts to find a career ladder, they may
give .up or else become tdentified inescapably with the losers who had_a
chance but failed, so that they move down the documented employability

ranking. . For these unfortunates, there is an increasing rather than

1111?lw

narrowing 'gape over time be een documented employability and initial

potential, i.e., they are a g the persons occupying the upper tail of the

potential distribution, amo g those at lower levels* of documented em-

ployability, along with individuals who have not had the chance, yet to

document their ability and who will experience, on average, a declining gap
over time between potentials and credentials.

.

AP

t, The Role of Employment and Training Programs

These/ analytical tools can be used to describe the setting and func-

tions of the CETA systed. The subset of the available work force that
participates in CETA is concentrated at the low end of the employability

distribution. This is a consequence of e)igibity requirements,
participants must be from poor families and must be 'unemployed for a period

;,,of time, and priority among those'eligible is determined by need factors
which are many of 'the same determinants used by employers to screen out
applicants. The low --level of subsidized wages and allowances also

discourages participation by all but the most needy. Yet *among CETA

participants, there is, variance in both potential and documented em-

ployability Some participants are employable and have reasonable

potential, but their employment probabilities are limited.because of the
depressed labor markets in which they reside. Some hav6 documented

.
employability below the minimum required for unsubsidized employment, yet

they have 'potential to develop if provided help. Others have severe
problems which reduce both documented and potential employability below the
minimum.

6

The CETA system in each locality has working relationships with and
usually some leverage over a subset of employers--those that are socially

motivated, who depend on government contracting,' or who are subject to

affirmative action pressures, as well as employers who find it cheaperto

recruit from CETA than other sources. _Conceivably, the employment

opportunities which can be accessed by CETA through these relationships and

this leverage could equal or exceed the number of participants, since

except in the most depressed areas, the number of low-level job vacancies
in the entire community will exceed the number of CETA participants, who
are. usually only a small proportion of the _residents with limited employ-

ability. .More realistically, the prime sponsor will have working re-

lationships wit$ and leverage over'a marginal complement of employers, and
th4 jobs it can access add to the 'employment opportunities available to any
person of limited' employability, but do not guarantee placements for par-

ticipants.

te
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These relationships can be illustrated with the documented em-

ployability and ,employment opportunities constructs (Figure 3.23). Among
4ndividuals in a local labor market, the number with documented employa-
bility level x is represented by,E. A subset of these represented by,C are
participants in CETA. The number of employment opportunities in this labor
market for workers with documented employability level x is represented by
D. If CETA had no special relatibnships or leverage with employers, the

participants would have the same chances of employment as others with the
same documented employability. The employment opportunities for them would
be a subset of 0 represented by A, and the rattd of (A-C) divided by A
would equal (E-D) divided by E. But CETA is able to access some,of these
job opportunities for its participants, represented by B minus A. The more
effective the prime sponsor'ssjob 'development and employer, relations, -the
(reater the relat-iye chances for employment among partidipants compared to
nonparticipants, i.e., the more the ratio B/C will exceed the ratio DIE.
The larger the share of participants who fall below minimum levels of
documented employability as represented by the darkened area, the lower the
placement 'rate that can be achieved by job access alone. Thus, the

.expected placement rate from CETA, disregarding the quality of hunan

resource develdpment activities which it offers, is affected by its ability
to "access" jobs, by the portion of its participant, who fall below minimum
employability, by the distribution of documented employability among

participants, and by the gaps between auilabiliy opportutities and the
available work force athese levels of employability.

'Institutional training Impacts

Under this scheme, focusing on the subset of. employment opportunities
and documented employabilty curves for CETA participants as portrayed in
the previous figure, the possible effects of CETA institutional training
are threefold: first, to increase the documented employability of

individuals; second, to sort and certify the individuals at any documented
'employability ,level who have greater potential; and thi.rd,,..,to increase

potential 'employability so that the individuals will be more likely to
succeed once hired, thereby increasing documented employability in the

future.

1. I'creasing documented employability. As an example of 'this
effect, a six-month CETA course might serve AFDC recipients who lack a
diploma and are thus ranked at documented employability A; its aim is to
prepare them for entry clerical jobs requiring documented employability
Level B (Figure 3.24). There are some participants trepresented by an
individual at point 1 on the potential` employabilify.distribution) who do
not have the capacity--they failed in the schools or turned to welfare
becausehey did not have the mental or behavioral characteristics to learn
the basics, and they still lack these traits. They do not gain at al1.fr2n
training because it becomes clear- that tiny do not have the necessOr$
foundation. If the failure to complete training is noted when they applY___

"O.
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_FIGURE 3.23

EMPLOYMENT OPPORTUNITIES AND.DOCOMENTED
EMPLOYABILITY FOR LOCAL CETA PARTICIPANTZ,
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FIGURE 3.24
CHANGES IN DOCUMENTED EMPLOYABILITY FOROPERSONS OF

VARYING POTENTIAL PARTICIPATING IN TRAINING

PRE-TRAINING POTENTIAL

M 1, 2, 3, 4 EMPLOYABILITY OF FOUR
PARTICITTS

B1 B
2,

B
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0
4

EMPLOYABILITY LVELS OF
POST-TRAININr. DOC67MENTED

FOUR PARTICIPANTS ,

SKILLS GAIN FROM TRAINING

BEGINNING
DOCUMENTED

EMPLOYABILITY
LEVEL

DOCUMENTED
ETLOYABILITT
TARGETED FOR
COMPLETERS,

for the next 'job, end the employer considers the individual as a higher
risk, it may result in a regression along the documented employability
distribution; they would 'thus have documented ,employability B the next
time they seek work. ''There are some participants (represented 'by point 2
on the potential .employability distribution) who can learn some skills'
required for a clerical job within six months of training, but not up.to
the 60-word-per-minute typing 'standard. If this is the minimum 'requir' ed
for a secretarial job, suctf an individual will remainAlt the documented
"employability level A, benefiting not at all from training. If a lesser

,. job can be secured by attaining 40 ,words per minute, or,if the training
changes the commitment or attitude of the participant, then the training
,might lead to advancement to B either immediately or after securing a :job

and proving commitment. A nudber of trainees (represented by point 3 on
the, potential .distribution) may just reach the 60-word-per-minute standard
because this equals their potential or because it isas far as the course
goes. The.demonstrable ability to type, or a certification of this skill,
will add to their resume and to their attractiveness to employers. They,

'then, forward in the documented 'employability distribution to B asr
intended. , Finally, some of the trainees (represented by point 4 on the.
potential distribution) may advance beyond the scope of the training within
the .six-months and have potential for even further improvement. If the
training is individualized competency-based, if the job requirement,s are
strictly specified, and if there are no institutional barriers4 then the
.quality of training determines, the gains in documented emplOyability and
the individual could be hired for a job at documented employability level
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BA, However, these conditions are the exception rather than the rule.

Even if one of the AFDC recipients advances to so words a minute in the

# six-month course, he or she may be placed in th'e same job as the One typiag
60 words per minute because welfare recipiency and childrearing resporgi-
bilities are considered negative factors or because the employer does not
believe in the quality of training or that other' skills such as reading and

writing are commensurate with typing. This individual would be. hired at

level B, although, perhaps, subsequently advancing to B4 by proving greater

capacity.

If the training is inadequate, the graduates, on average, will fall

short of the skill.levels averaged by persons at documented employability

level B. If testing isused to document competency, no participants will
be accepted at this level because enployers will immediately note the in,-

adequacies. If graduates of training lack needed skills but these cannot
be easily tested, employers will later discover the deficiencies and-will

subsequently discount all graduates of the training program, i.e., par-

ticipation will not be accepted in documenting B-level skills.

2. -Sorting. An activity which is nominally labeled as training may,

in fact, do little to improve individual skills but may rather serve as a

sorting mechanism to better document potential ipmployability. This may

work in several .ways. The training program may require a waiting period,

participation in a pre-entry activity, or simply an extended period of,

attendance. It may provide the means for closer observation and more

detailed assessment than is feasible at the hiring door. Likewise,

training may require performance in a set of structured activities which
have little relevance to actual jobs but help to identify thole who can and

cannot master simple tasks. Sorting may also be self-initiated.

instance, a training program may become recogn,i.zed based on its past track.

record as a meaningful opportunity, attracting those from the upper end of

t41)le potential employability distribution. These individuals know their

innate capabilites and are attracted to training which opens advancement

opportunities even though employers or program screeners could not

distinguish them from persons with lower potential but the same documented.

employability. On the other hand, if allowances were too high they might

attract participants who wanted a free ride, not just persons interested in

improving future prospects..

If"the sorting occurs before entry into the training' activity, the

trainees will do better in the labor market th nonparticipants because

they have greater potential employability even f the training does not

increase either poteqtial or documented skills. Further, it might be

possible to market these sorted individuals to employers identified as

offering above-average career-potential jobs. This identification is

possible if the delivery agent's' long-term experience with _employers

enables it to track th'e career patterns of individuals hired by different

employers, or if employers putting .more emphesis on the advancement

potentialoof recruits are attracted to a program which identifies high

potential candidates more effectively than can be determined by the

employers' own screening deviceS. In this sense, the training institution

is intermediating between the high potential workers and career potential

jobs at'any emplo ability level in order to increase the successful match-

1 78
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up chances (FigUr,e 3.20. for an individual at documented ,employabi.liVi
level A but potential employability level Blo the chances cif matching with a
job'equa4 to or greater than his or her ability is represented by tfie
of the darkened area to the total, area under the career potential
distribut#bd. for employment opportunities at level A. The chances will be

. increased to the ratio.'e1 the darkened area to the fined area if tlek

,,-program sorts above average individuals' and hatches them with above average
career potenttpl jobs. This-sindividual will not immediately move.up the
documented employability distribUtion but will have a higher probability of
moving ulA the future (i.e.; pdst-prOgram follov.4.-up would show evidence
of 'gains Which may increase with time).

9

d'
r FIGURE 3.25

SORTING AND PLACEMENT WITHOUT IMPROVEMENTS IN SKILLS

/
I

41

ABOVE AtERAGE EMPLOYABILITY
POTENTIAL...

*

. '
EPIOYABILITY. HIGH

1

AOP 3. Improvi-ng _Potential Lmployability. - Training mei-increase poten-
Mal eafplApbtlity withoAit immediately altering d*Qented =empl,oyab;lity. /
r instae, an individal might be taught job mires; hi5 br 'her self-

' es eem, maturity, and. Motivation might be increased, or basic acadenic
skiljs mer6ht be improved -(although not.o the point where the individual'
'cbuld,be academically credentialed). /n -these cases, an employer would not "
necessarily -be able to differenttate atathe hiring door between individuals
who had previously Ieceived.or not re0ivid training; but once on the job,
p4rformaaice and adv,infementThvesul d di ffer arid improVed potential wild be
-translatea over .,t4iik Into increased .documenteds-kemptoyability. To the,

. extent success brbeds sbccess,, 'the NOOK "getthipg off on the
right foot"' might even magnified. s

illustration, 'the training -might move the individual from point
4,kthollatential employabtlity curye for peons with, docu-

*abillt 4 it time T1 (Figure-3.26). ,The participaptmouTa not

° )1

\ h As an
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A" mentO.arrj31

i
- is



' 163.
, .

ago

be observably better than milar individuals not trained, nor would e or

she have improved employmeht chances initiallPy. However, the likelihoodiof

success once on a job are represented by.the darkened area under the career

poaqptial curve. if no training occurred, but the lined area'irthe' in-
divfdAl's potential we're improved. Successaon the job or a series of=jobs

will 'move thr- individual ar trainee. to a higher documented employability

curve to equililbrior at ,I3' by time T,; without training the individual

woul fall to A over 'time as repeated4Wfailures would be translated into"a

negative resume actor. If initial success or failure magnifies, then the
equilibrium might be .illustrated- by Iroor A", respectively. In other

.

Words, for training focused on improving maturity, attitude, or the like,

one,wbuld expect little immediate post-training differenti in' employment

or earnings rates, but'the 'trainee would have greater employme t stability

asfter, securing a first job, or perhaps more rapid' advancement hrough a

series of jobs.

(

FIGURE 1-.26
IMPROVING POTENTIAL EMPLO ILITY

4. ZombiningTraining and Sorting. Training and sorting -most

always,occur simultaneously because 0anly a portion of the indivjduaVs'at

any'leglel pf documented employability have e potential to be prepared fir

and to function ae.a higher'level. ,The port who can accompliib:training

gOals diminAhes with the,ambitiousness of;t training effort, i.e., (he

increment in documented employability it se to achieve. This"may be

visualized' by .focusing on the employability tential curve at a given

point~ on the docdmented employability distrib on (Figure 3.27). In.a

short-term }training program aimed at improving documented employability

modestlyi from X to Y, the percentage in the line' area under the potential.

employability distribution jiave the capacity, wIt training, to perform at

.or.above the average, of persons already at docuMent employability level

11°
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K FIGURE 3.27
PROBABILITIES OF ACHIEVING VARIOUS DOCTNENtED

EMPLOYABILITY LEVELS =NNW TRAINING

. I ' tl----DOCU4ENTED EMPLOYABILITYAEVEL FOR COMPLETERS pf.
1....---DOCUMENTkb DOLOYABILITY LEVEL F9R COMPLETERS OF

I- - -..,...AVERAGE DOCUMENTED EMRLONABILITY BEFOREORAINING

LONG-TERM TRAINING
SHORT-TERM TRAINING

#
Y. If the aim is to acfieve a "quantum leap.",!.tg documented employability

level Z through more intensive training, only those in the darkened area
have the teceSsary potential. , In other words; the sorting-,--the ratio of

the unshaded' or unlined area to the total, area under the potential
emproyabilily\level--Will. necessarily be greater for longer-term training
aimed ata greater inc,ease in documented employmbility. If the training

iaroggam is inclusive ((so that it does not involwe pre-screening and if its,,

standards' are Strict all participants with inadequate potential will`

drop-out or,beitterminked unsuccessfUll1V during the course of the program.
IP there' is some type of pre-screening .activity to identify individuals
tilith greater 'potent41, the' batting average willeimprove. In other words,
ndncompietion is to be expected and accepted, and will be-higher ifthe
goal of training is more ambitious (although high termination:rates might

0. also re4ulpfrom ineffective operations rather fqpn ambitous training
effective tbrting).

sh 'raining srbgr
Trrogram may aim to a
persons' with the documented empJoyability level required to the occupation

l'''. of training. A lose Draconian goal would be to assure that, on average,
the immediate skills and advancement potential of graduates equals the

. average for those who are normally hired for the target jobs. If the

training program does not maintain' at least thesejtandards, the geaduating
HeohOrt will ,be judged by .its average, whi will-be below the.expettallgons
of loyersTrainees wfT1 either not flInd jobs, or )0114 experieuce-high

ure rates once on jobs, dispuraging employers .fral accepting sub,
,sequent graduatese(Pigure 3.213). As an, example, if a training program for

persons at documented employability level A "graduated" all those who were

. advanced ;to within a standard deviatiqp of theaverage potential of persons.,,
at the 'targeted after - training. documented employability level B, .the

average st-prograrpotential level for the graduates would equal thareof

h
individu l ;:s'with,documented emWoyability level C. Employers would, then,

discount e certification for future trainees, ranking them at documented
employabAlity C rather than B. 4

.. , .
- ,

/M.

. 1

y)difer in their standards. A rigorous training
e that'all completers cab perform above average for.

81; 4*
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FIGURE 3.28-

TRAINING WITHOUT ADEQUATE SORTING

STANDARD DEVIATION 3

A NOTRAINING DOCUMENTED EMFLOYABIL

B TARGET DOCUMENTED EMPLOYABILITY
LEVEL FOR COMFLETERS

C - EQUILIBRIUM DOCUMENTED EMPLOYABILITY
LEVEL FOR GRADUATtS

MINIMUM LEVEL FOR "GRADUATION".

There are, -then,- inherent limits, to emploobility development. To the
degree that the sorting and documentation mechanisms in the labor market
and the schools are effective, the potential dlistribution at any dotumented
emploYability .level will be narrower 'and a smaller ,proportion of in-
diiduals at this level will hive- theootentilkl to make a* quantum leap.
Even if there is a significant variance in potential athong individulls at
any document employability level,, so that many have t capacity ,.to
perform tat ei. 'levels, employers, offering career ladd may view with
some -slcept sm individuals who have been brought a long way just to meet
minimue .y requirements*: This maybe true regardless of the quality of
training Vie degree of sorting for the very good roam that the
indiiiduals who graduate may be at the high end . of the 1%nplOyat3ility
potential. distrfbution for those who started at a lower level of documented
employabilit/, but will have less potential to mover ahead compared to ehose
alrea0 ar the more advanced level- of doctmented employability (Figure
3'.29}. For. instance, the l ined 'area. under the potential distributipn at
documented employability level A represents .individuals who have par-
ticipated in .a ,prograf and, have been trained an.4 Orted so that, on
average, tkey can perform 'ai%average for the ,workers at the higher
documented employability level B. Among these trainees, few have the
potential to advance further So that employers in. the *per tail 'orthe
career -RotentiaT distribution, certainly those billifond Vitt C, wilTnot be
interested'. NI ih ther h4nd,_ these _same, trainees may be a good bet for
the ;employers ,wh

p
do not- offer-advancement opportunities and rpo want

sclneote,who wi show up-for work, 'perform adequately and not be motivated
to move lop to ;greener pastures'. . . ,

,
* 6, * 6 ,

S

4.. .
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FIbURE 3.29

PAIFIAL EMPLOYABILITY LIMITATIONS AMONG TRAINING COMPLETERS
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B C

On-the-JO-Trainihg Effects

A PRE-TRAINING DOCUMENTED
EMPLOYABILITY LEVEL

B POST-TRAINING DOCUMENTED
EMPLOYABILITY LEVEL

C LIMIT POTWIAL EMPLOYABILITY
AMONG TRAINEES

Epan3.POTENTIAL DISTRIBUTION OF COMPLETERS

.PROPORTION OF'PERSONS ALREADY
AT DOCUMENTED EMPLOYABILITY
LEVEL B. WITH POTENTIAL EY5;LOY-
ABILITY ABOVE MAXIMUM POTENTIAL
F PERSONS AT DOCUMENTED EMPLOY-
4BILITY LEVEL A

The mix of sorting, documented employability improvements and changes
in potential employability differ when training is on-the-job rather than

in an, institutional setting, and another elemenis involwed--the hiring
subsidy. All else being equal, training which to place 2, the job has

three basic advantages over ins.titutional training: . First, the individual

who .leaves institutional training has to, find a job, while the OJT,

participant is already, hired. Second, training which occurs in the,work-
place is accepted by the employer so there is no documentation problem and

no waste from overtraining. Third, the sorting which occurs is consistent
with the ,neieds and expectations of the particular employer sa that there is

less uncertainty' about the potential employability or career potential.

These. same qatures can be,diSadvanitages. If. a ,firm .does not hire a
-Participant after a training' assignment, he, or sae is then back at Square
one.. The "training" o the job may not be recognited by other employers."'.

Failure in' an OJT assignment may, itself§ be a black mark even though the
individual mi§hI perform better in another setting. If the initial

assignment is a- dead-end position or ,one' which does not add to

documOted employability,.the individual may eventually worse Off thin
if training were in an institutional getting and prdlded someEredential
'which would help him.or her compete more effectively for high potential

mobs. The' payoff t of OJT relative, to institutional training are,-thus,
determined by the relative strengthof these various factors.a._ OJT will be

.
more effective the wider the proportionate gap between the. Dailable ,ork c

force and employment, opportun'&ties distributions at the 'point of targeted

.63
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'training, and hence, the less the chances of securing _a training- rQlated
,job after institutional training. OJT 011 be more beneficial the'less
specific and objective the factors in employability documentation for the.
targeted 'jobs.

_

OJT is .also a 'system for subsidizing risk'and altering employers'
doeUmentation requirements so'thathey will reach :further, back down the
labor queue than usual and take more chances. The subsidies begone
windfalls if training is limited, risks 'ere not_taken, no 'ring standatds

,changed. In such cases, the net impacts of OJT -may be modes ared tp

those of inctitilional training, even though on-the-job tra.inees,

evidence, gains reAtive to like nonparticipants. The several posS-ible-

patterris of impact can,be illustrated by the same analytic schema:

Scenario 1: The employer subsidy is just buying a job if' the OJT
employer-would have hired individuals with the fame qualifications aslhose
of assigned participants, and if the subsidized employets are typical_ of

all firmt hiring at this documenIed employability level (Figure 3.30). The

employment chances of the 'participant are increased (from the ratio' of. E/F

to the ratio- of D/F), but this reduces the empOloyment chances for non-
-participants commensurately (from ratio B/A' to C/A').

FIGURE 43.30

OJT SUBSIDIES MERELY INCREASE CHANCES OF EMPLOYMENT
A' SA?' DOCUMENTED EMPLOYABILITY LEVEL

B EMPLOYMENT OPPORTTIES FOR NON-
CETA PARTICIPANTS AT DOCUMENTED
EMPLOYABILITY LEVEL A IF CETA
DOES NOT ir ANS

C EMPLOYMENT OPPORTVNITIES FCR '0N-
CETA PARTICIPANTS AT DOCUMENTED
EMPLOYABILITY LEVEL? A IF CELt
BUYS JOBS

D EMPLOIMENT OPPORT1NITIES FOR GE/A
PARTICIPANTS AT DOCUMENTED EMPLOY-
ABILITY LEVEL A IT META BUYS JOBS

E EMPLOYMENT OPPORTUNITIES FOR CETA
PARTICIPANTS AT DOCUMENTED EMPLOY-
ABILITY LEVEL A IF CETA DOES gOT
BUY JOBS.

Ilk

EMPLOYABILITY HIGH

Scenario 2: If .the agency contracting fsr. the OJT slot is -able, -

where an individual jobseeker is not, to distingOsh those employers whose
job have more career potential, then the subsidy each participant a
grater probability of finding , a jol as well as an increased probability
that the job found `will have higher career potential' (Figure 3.31)% The
.employer in this case still gains a windfall, while nonparticipants lose
both employment opportunities and chances to match with Ugh career
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potential jobs, In both Scenario 1. and Scenario 2, thete is no gain

overall for 'the economy, pure windfall for employers, and immediate gains
for participants;, in Scenario 2, however, the continuing gains for

participants are,greater since they are more likely to secure good jobs,

Scenario 3: IT CETA uses its special knoWledge of participant5 'or
pre-screening. activities to sort out those individuals who have more
employability potential' and, then, matches them to jobs with greater career
potential, the high potential individual represented by B in the potential

employability distribution for participants with A level documented

employability will be assigned to 4 highcareer potential job, represented

by B" in the career poterithl distribution for employment opportunities
requiring documented employability 'level A (Figure 3.32), This matching

allows the labor market to operate more effectively. Lower .potential

nonparticipants have reduced chances of getting higher potential jobs, but
their losses are modest since they. could not benefit from the career
opportunities; the upper tail of the potential employability distributfOn
for nonparticipants is reduced to the extent OJT sorts in the high

potential individuals. ..,

4: 'If all_the DJT_reimhu_rsement is used ,to subsidize the

extra ri?ks of dealing with a"less advantaged population and the extra
costs of training, there. is no windfall to employers (Figure 3.33). In

this case, the group in the lined area of the potential employability dis-

tribution at documented employability level A has the average potential of

those at the higher employability level B; the risk is the cost of hiring,

trying to train and eventually firihg those below the cutoff point, as well

as straining those above., in order to get to the average which already
exists among persdns at documented employability level B. The darkened

area represents the portion of trainees initially at level Ak who, as a

group, can be brought up to the average of level C employability. As a

crude approximation, the sub.sid to emploYers hiring at level C must be

'larger than the subsidy to employers hiring at level' B in proportion to the

greater numbers who must be hired, trained but eventually sorted out, as
suggested by the ratio of the nondarkened to the unlined area under the

employability potential distributiorf at dOcumented, employability level A.

/ *
*
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FIGURE 3 32

OJT USED IO MATCH INDIVIDUALS'WITH HIGH POTENTIAL
EYYLOYABITITY AND JOBS WITH HIGH CAREER POTENRIAL

INTENT-JAL EMELOTABILJTY NO
OJT PARTICIPANTS IF NO SOAJNO

r POTENTIAL EMPLOYABILITY NON-

4 LETA OJT PARTICIPANTS IF SORTING
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Scenar 5: If C is the.equilibruim. point where a given OJT subsidy
levet will just cover the extra casts to get a group pf trainees indicated
by the datrkened area up to the average potential of persons already at
documented employability level C, as well as to cover tke hiring' and firing
of all participants with lower potential employability, then either an
extra subsidy or a lower equil15rium=point is neiessary if the employer is
expedted to -retain a larger share of the participants (Figure 3.34). If,
for_i,nstance, there is a rule of two - -that one of every two trainees must
be 'permanently retained, as a minimum, or else the employer will no longer
be eligible for subsidizationthen the average post-program potential for,
thg trainees will.be at the Braither than C level; and a subsidy hti,ll be

required to offset this reduced froductivTty. The largerlhe gap between B
and C, the larger the necessary hiring-subsidy to make .up for below average
performance. ' , *-

In actual -operation, OJT is a melange of all five scenarios.. For

.7 instance, here the CETA' prime sponsor pre-screens to. those at the upper
end of the potential emeloyability distribution, a "rule of two" may be. the
means to avoid a windfall pr it,- since risk is .already minimized by ,the
pre - screening. ror institutional r`training, the sorting occurs in the
program and the costs are absorbed in the differentials between cost per
participant and cost per completer. For on-thi-jpb training,. where the
employer must hire first;, he bears this cost,"and the subsidy can be

reduced if the sorting occurs prior t
o

hiring. If thee OdT employer gives
greater weight to growth ,.potential rehLive to current performance, the
fact that completers Of on-the-job. training can perfoniribut are more likely
to be at the peak of their potentiil will discourage the employer's par-
ticipation or necessitate a larger subsidy. Such"employers,are. re likely

to participa,te, if they can determine either through a try -out on the jai ole
successful ccvletion of some screening activity, that the participants
will have high 'potential.

S
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FIGURE 3.34
OJT WITH SUBSIDIZATION TO COMPENSATE FOR
AVERAGE POTENTIAL EMPLOYABILITY AFTER TRAINING

7.

DOCUIArrED EMPLOYABILITY REQUIREMENT OF OJT EMPLOYER
-AVERACE EMPLOYABILITY AFTER TRAINING FOR THE BEST ONE OF EVERY TWO

TRAINEES'WHO MUST BE HIRED,
DOCUMENTED EMPLOYABILITY OF PARTICIPANTS

Conceptual Implications of the Model

The implications.f the conceptual framework are heavily dependent on

the labor market and progi'amatic -'realities which determine the levels and

/slopes of the distributions and the. relative iMportance of different;

patterns of impact. for institutional and on;the-job training. It is
imposstbleloAprecisely determine relative and absolute magnitudes and to

sort. out interacting factors--just as_ it is 'impossible to definitively
measure the elasticity or equilibrium of supply and demand curves, or the

marginal revenue ptoducts of individual workers. However, to the degree

the conceptual framework itself makes intuitive sense and squire5 with what

is known about labor markets and training 'impacts, it higAlights,soce

important considerations and perspectivev for training' programs and

policies.
.

Most critjeilly, the model suggests that there is variabiliity among

,individuals.,individuals. a4-jobs ;filch cannot be, determined at the hiring door. Jobs

with the s entry. requirements, -pay levels, and other observable

characteristics may offer enormously dfferent. immediate and long-term

,prospects. .Available workers with similar education ark work experience,
en differs' enormously' in potential to perform immediately, to improve, and

to advance. There is,certaielf nqVa homogeneous labor supply or grand.

'For interventions' which prepare' individuals fof and match thee with

specific jobs, these differences are of g
.,

ritical importance.
.,

(4, # ..

'There is not perfect knowledge n the labor market. The ,immediate and

IP. potential prolietivity of ,applicanti cannot. be determined precisely. by, ,,

employ.0% even if they supplement all ,'the haat/round information whkb.can, ..

be gathered witrt,estimtteries; interviews and the like. Potential can

114.4
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only be determined with greater certainty when individual is observed

in a work or activity' setting where performance, required and there are

opportunities for, learning and develOin. The best place to determine

potential is in the worksite, since the setting of each -jOb and the

standards for determining potential vary. But some jdegree of determination,

is possible in a training program. By the same token, individuals looking
for work cannot know in advance the comparability of the conditions they

011 encounter-An different jobs and where the different opportunities will

lead them. Part of tteunurtainty is inherent, But an atency that.keeps 1
a track record of employers can make a -better decision than an individual

The increased knowledge can be used'to1173nNve the match-up .rates between .

t
higher potential individuals and higher potential jobs.

The conceptual framework suggests that the placedent is not an end td

itself, nor does the acquisition of a.'skill or competency provide a_

permanent career passport. Particularly at the lower levels\ of the

documented employability distribution; where the job 'is usually an entry or
reentri step, the issue is not just employment, but where the job may lead
in the future. Once a skill is acquired that ,is documented, the in-

dividual's chances of finding Jobs are improved bue not certain, and entry
into a job setting which does not utilize and develop the skill may reduce

or eliminate its'long-term payoff to the individual. In other words, there

is a great deal_of slippage in a probablistic world where there is a wide

gap between employment opportwities and the available work force at any

given documented employability level , and the variance in the potentials of

workers and jobs is large. This makes it all the morecimpprtant to couple
bridging mechanisms and placement with skills training if a payoff is to be

realized.

r -

1,40

"Eakloyability" is not an absolute. Employer\s do use batting averages

hiring. decision5, weighting characterlst,ics iy their' perceived

validity in predicting individual performance. But this is not a sta-

tistical exercise. Skills and. competencies are not always measurable and'

certifications may be discounted to varying degrees. Sticks ograrrots in

\ the tax structure, public appeals or social mores may, influence per -

ceptions, while experience over time may change an employer's decision

weights. Prejudice may exist, although hidden in the deighting structure
of different characteristics rather than directly tied to color or sex; for

instance, race may be etlated to a 5'pecent lower performance, on average,
as may the lack of a.high school diploma, but the employer may give greater

Height to the race factor as a predictor. In general, however, there is a

rationale for the- process and employers will not be convipced they are

discriminating, particularly -when the cumulative effect of stunted'

opportunities is to leave the victims of disctimination far short of their

innate potential.- Long-term changes can only be achieved by identifying
individuals with more potential, improving their competencies, and

doCMenting this in, a way that can .be demonstrapted to employers. If

eMployers are coerced or persuaded to hire trainees with lesser credentials

or those whose credentials have been upgrided, and if tKese trainees do not

meet, or perhaps even exceed, average performance, the effect will be'to

reinforce the employer's, standards even if some of the referred individuals

ware better than average. Few credentials are accepted atiface,value, and

in most 'cases they lerve merely as another factor in the hiring equation.

',_ Credentials will be given varying weight depending on their source, and

190
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this depends to a large extent on the the average performance of those with !
the credential.

Pf an effort is made to iiiprove the employability of a groyp of
individuals who have the same measurable characteristics, their varying po-
tential Will result in varying success in the acquisition of skills and
competencies.- Where the aim of a training program is to produce completers'
who can perform as well. as or better than the average of individuals with
greater documented employability, then sorting is unavoidable. Evenif
individuals can acquire entry skillsNAich are commensurate with the
average for individuals with the same crtdentials, they may have reached
the upper limits of their potential, so they willbe at the low end of the
employability potential distribution for all individuals' with similar cre-
dentials.

Training canvraise earnings in very different ways with very different -

implications.: The skills, and abilities of individuals may be improved

without increasing documented employability; in this case, the individuals",
will be no more litkely to get'a job or a better job when they complete
training, but they may search more diligently Dr may perform more effec-
tively once they are employed. Society gains marginally by more effective'
perfrmance in lower level jobs, as do the traineei. The matching process
may 'Be improved so that individuals withmore potential ore matched to jobs
with more potential rather than relying on a random .iterative process in .

the labor market. This' may modest)), ease frictional problems. Earnings
may increase in the short-run if documented employability iS4perealSed ands,
the skills that are documented, are demanded in the labor market; earnings
will increase over the long-run if the skills and credentials lead to

career ladders. Society will benefit from better performance in entry jobs'
if training is of limited ambition; it will benefit from reductions in-

skills bottlenecks if the training leads to "quantum leaps." But em-

ployment and earnings may also be improved without any gains in skills or
competenties through the leverage or subsidies of the hiring. agencies.
Buying or accessing jobs increases the chances of participaois by reducing
the chances of like nonparticipants; in other words, 'there is simply a
reallocation among those in need. Thus, earnings' .gains are, prima facie
evidente that training has impacts on participants but not that it has the
scime degree of impacts on the economy or on those in need.

Fleshing Out the Conceptual Framework

While these perspectives are important in their own right, the-impli-
cations are heavily depegdeot on the underlying, labor market and opera-
tional2 realities concerning documentation faciors, the employability
distributions of jobs and workers, the gaps between available opportunities .'
and job seekers at each skill level, the patterns of sorting and skill en-'
hancenent, and the like. These issues have received very ligart attention
in the research and evaluation literature and much more work is required.
Nevertheless, the preceding volume of evidence provides .some sense of
general magnitudes and relationships for a few of the key factors:

or

First, evidence suggests that .although CETA serves individuals from
the. lower end of the employability disttibution, there is a ,fairly sub-

'
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1

stantial 'range in documented employability among 'participants. As a

proxi e,. documented employability might be measured, in terms of annualized
earnings in ,the year before entry. The fiscal 1979 enrollees in nonsummer
CETA program% were, concentrated in the lower tail of the earnings dis-
tribution for the entire labor force_for the obvious reason that entrants
were unemployed for some time ore entering CETA. Yet they were also
concentrated' at the lower end Tr the distribution for labor force, par
ticipants with less than full -year employment, i.e., labor force entrants
and reentrantsoduring the year as well as persons experiencing some un-
employment (Figure 3.35).. Among 1979 entrants, 35 peltent had no earnings

at all in the year before entry and another 15 percent had earnings less
than $1000, while a fifth had earnings/above.$4000.

Of equal importance, CETA serves only a Small prop.or on of the labor

force in any earnings category. CET entrant? with no elignings represented
only one o every twenty persons in the labor force" w6o earned less' than
$1000 in 1g78, and only ore in forty of those who earned less than $4000.
In 11 given local labor market, the percentage might be higher, particularly
since CETA funds are distributed in part on a severity-of-needs basis, but
it is likely that in most communities there are:ehough job vacancies with
low documented employability requirements to absorb most of the SETA
cl i4ts if the jobs werelallocated to them rather thah to nonparticipaMts.

jFor instance, there were over 10 million jobs listed with the Employment
Service in 1980, compared to the less.than 2 million total CETA enrollments
and 1.2 million nonsummer enrollments. The disadvantaged might not be eli-

gible for all these jobs, pr might not be trainable up to the entry

standards, but only a small 'portion of all job vacancies are listed with

the Employment Service. The point is that CETA could get jobs for all or

not of its clients .simply by taking them away from similar nonpartic-k

pants. This makes it all the more critical 4oAetermine whether access and
placement efforts, rather than human resource developMent, account for the

major impacts of training.
- ,

' Second, there is some evidence to sug ....... that the 'variation in

potential employability is quite signjficant among- individuals at the low

end of the documented employstility .distribution where CETA is targeted.
The data on characteristics gathered at CETAentry and in evaluations of

employment and training programs, are at leaSt as inclusive as,the in-
formation which employers might, request in job applications and use to make

hiring decisions. Most., of these characteristics are predictive of

"subsequent em loyment and earnings 406ccess, both for participants and

control group : Thus, it is possible to construct an enployability scale

for each in vidual. The regression coefficients in equations re ating

demographic and background characteristics to future eeningsieg t how

much each factor ,contributes'or detracts from earnings ther

factors are --held constant; the employability of any 'indi dual can

estimated by weighting his or her charadteristics by these oefficients..

'Likewise, the square of the correlation-coefficient regression equations
predicting future earnings success SuggAts the strength of these charac7

teristics and factors in explaining or predicting future successes. In

almost alit studies, of CETA participants and control's, the characteristics

and job histories are predictive enough to -separate. groups of likely

vwinners from likely losers, and the differences in future earnings' (which

reflect,, at least in part, differences iri ability and skills) are large
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FIGURE 3.35.

ANNUAL EARNINGS ISTRIBUTION OF THE LABOR FORCE
IN 1978 AND PRIOR R EARNINGS OF FISCAL 1979
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enough to justify hiring,on the basis of these.factors. On the other hand,

the residgal of the correlation coefficient suggests the differences in

individual entidl which are not picked up by the offservable experience

and backgr. variables, as mell as chance factors. _There is substantial

unexplained va iance in even the most detailed regression equations

predicting the future labor market success of employment and trafnihg

program lorticipants:

. Among second flaif fiscal 1975 CETA participants, a regression

equation 'relating the annual earnings two years after participation to 28

variables eluding sex, race, age, education, faMily and marital status,

family income and size, veteran status, previous employment and earnings

levels and patterns, 'Program activity, and time in 'program, explained

(i.e., the square of the correlation coefficient equaled) 28 percent of the

variance in earnings. 97/

s' Where annualized earnings in the four quarters before and eight

;quarters after partiltion were estimated for second half '1975 CETA

partieipants in ciassr om train4ag using an equation which' included 68

documenting variibles (such as age, barriers to employment, family and V

marital status, race; length of stay, placement status' at exit, prior

employment pattern and education), the. factors explained 28 percent of the '

variance in earnings, for males and the'same percentage for females. The

same equations fdr fiscal 1975 on-the-job trainees explained 32 percent of

the variance in earnings for males. and 36 percent of the variance for

females. 2sy

s- Regression equations relating the percent of time 1977 Job Corps

participants and controls were employed in the 18-24 mqnth poSt-termination

period to 23 characteristic and preprogram experiencOvariables (including

age, education, race, health status, previous employment, arrests, and drug

use) explained 37 percent of the variance in percent timAksployed for male

participants and 42 perceht for female participants. 99/

As thte equations suggest, more detailed info nation for a narrovier

range of participants will increase the portion of variance explined; yet

in all cases the unexplained variance remains quite large. No doubt chance

is involved, iRcluding the fact that the individuals secure jobs with

varying career potential so that some are forced to%move from -one to the

jp next or find themsel4es subsequently out of work, while others findsjobs

which turn out to have career, potential, matching their own potential

employability. Unquestionably, however, much of the Unexplained Aariance

is related to the -differences in ptitential of individuals with like

characteristics and backgrounds; and i is significant that the unexplained

variance is so large.

Third, the evidence suggests the relative importance of improvements

in documented and potential employablity, sorting and jots_access ,in pro-

ducing the aggregate results for classroom training, on-the-job training,

and Job Cgrpt. The impacts of classroom training are concentrated among

long stayers and those parttcfpants who are placed ,at terminate

Negative sorting occurs. before entry; i.e., those .CETA entrants ave

ing; but sorting on the basis of positive characteristics occ there-

train-,
more limited employability characteristics are assigned to classro

1 9



I

178

after. The more employable are more likely to complete training, as well
as to be placed, whatever their duration of stay. However, this sorting is
not enough to explain the\extraorainarily large gains for the long-stayers
and those placed. Because of the short duration of treatment and the lack
of completion standards, only a fourth of ,participants' drop out, and .

although dropouts have more limited employability, than completers, the
differende§' are 'not nifjor. Those who do not complete usually leave wi thin
the first few weeks. wit is sl.gnificant that the -post-program earnings of
early weavers are almost the same as those of their controls in the first
post-program year and slightly higher in the second: The early leavers
include positive' terminees as well as dropouts, but if in-program sorting
which identified the winners and losers among those with like charac-
ter)stics were to explain the substantial gains of the long-stayers, it
would 'be necessary for the earnings of the short stayers to be much lower
than those 'of their matched control

Longer -term classroom trainees are more likely 'to be placed at
te6iination., It is not surprising that placement has an effect on post-
program earnings after controlling for length of stay and other variables,
since those moving immediately into jobs will surely have higher post-
program earnings than those who undergo a period of job search. However,
the differential related to placement remains substantial in the second
post- program yeaA Either the immediate post-program jobs use the skills
taught, are more stable and higher paying, or else the persons placed have
greater potential employability :which tis identified during the course of
participation. . The latter possibility, is discounted by the fact that
classroom trainees not placed earned he same as their controls the second
year after termination. This would, not have occurred if those not placid
were the "losers" whose lesser potential was 'discovered or emerged during
participation. Hence, the gains of the "winners" who were placed were not
primarily the result of their inherently greater Aotential

The individual and; aggregate patterns of employment and earnings
changes and occupational mobility, suggest that the primary effect of,
classroom training is to secure p'rimary lAbor market jobs with greater
stability for those who are placed. The first post-program year earnings
gains are largely the result .of increased employment, which in turn iS
largely the product of greater labor force participation. In the second
post-program year, highir earnings rates and less ,unemployment arc more
important factors. The §reater stability of employment may result in part
from improveci potentiaik" No matter what the duration of stay, placelpent is
a major factor in. explaining earnings levels in the post-training period,
so that this must be seen as a key mechanism in securing the more stable
jobs. 'Yet the 16r-1g-term stayers experience substantial gains independent
of placemen-t. ,Ihieike who stay long enough apparently secure credentjals or
skills thdt are adcepted in the labor market independintt of placement
efforts, although also makin placement easier.

For,Job Corps; the annual earnings gains result not from higher wages
,but from .Fincreased employment and labor force 'participation. Most
Corpsmembers who find jobs do -.5o without placement assistance. There is a
range of evidence dentbnstraing the effects of Job Corps on behavior and
maturity. : Improvements in mobility are also a factor. Corpsmembers are
More likely to move where jobs are available for persons wi th' their skills.
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On the other hand, the effects on documented employability are concentrated
on a small minority of total participants. The completers of vocational

training acco for a substantial share of post-program earnings gains and

are far mo kely pareceive.placement assistance than the 40 percent of

entrants rop out within 90 days and the 30 percent who stay longer but

do not c to training. Yet even for completers, less than two - fifths

yre subsequently placed and in training-related jobs, and they represent

less than one in seveh total enrollees. Cprpsmembers who acquire a

credential such as a GED have higher earnings, all else being equal, but
they account for only one in fourteen Job Corps entrants. JO Corps works
for this minority by moving the individuals directly into` career tracks and.
by providing transferrable certificates, and this minority of participants'
accounts for a disproportionate share of gains. Nevertheless, the major
effect on most participants is to iocrease maturity and mobility.

Sorting does occur. The demands of a residential' prOgram result in

self-sorting, while theiindividualized, competency:b&sed.curricula does not

permi,t individuals to graduate from training and education unless they

acquire- competencies. Yet the dropouts do not earn less than controls in
the post-program period after they get over their immediate transition

problems, so that inherent differences in potential between noncomPleters,
and matched controls do .not account for a major snare of the higher

earnings of the completers.

.For OJT, a good deal of sorting occurs prior to participaIion. The

persons assigned to OJT are the most employable among CETA participants.
Sorting also occurs on the job, since somewhere between 30 and 40 percent
of participants according to' different estimates either leave their

assignment or are not retained at the end of the training period: The.

participants who are not placed arel more disadvantaged than those who

remain with their jobs, and patched to contpar-ison groups on measurable
characteristics, they earn noticeably less in both the post-training yearS,
suggestig that the employers dO sepate winners, and losers during the

try-out period. Many of the OJT assignments are in the sloe occupation as

previous employment, wh- e- in only a few-cases representing clear)octu-

pational advancement. ere is no evidence whether training really occurs

on the job. _The decline in net impacts between the 4.irst,and ,second

`post-program years ,suggests that some OJT participants' subSequently lose

their jobs and are unable toksecure other employment,'i.e., ,they have not
secured, transferrable skills and credentials to the degree these are

provided in' classroom training, where'limpacts- inerease over the post-

program period. It is difficult to determine whetherOJT subs1die -are
buying 'jobs that would have otherwise gone to the .same, types Of in-

dividuals, but the evidence suggests that this is a good possibility.
.

Fourth
pi

since the number of entrants and reentrarts into tnt .labor

force is a major determinant of the relative levels and-slopes of the
available work force and mploymext opportunities distribupons, dramatic
changes over the next two decades can be predicted with,efair degree of
certainty. These will affect the role Of CEA and CEJA training. During

1080, entrants and reentrants accounted for nearly two-fifthS of the un-
employed. Thus, the gap between the available work force and mloyment
opportunities distributions in the ranges where ,ZETA activities are focused
is highly sensitive to labor force entry and reentry patterns The changes-

. 4
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which can be predicted with.reasonable,certainty.are massive. The average
number of youth and adult female labor for participants rose by 16;5
million from ,1970 to 1980. Net employment 'growth absorbed- only 14.2
million of these extra entrants and reentrants, so that the number of unem-
ployed femailes and youth rose, by 2.3 million (Table 3.20). From 1980 to
1990, according to projections by,the Burehu of Labor Statistics, youth and
adult female labor

over
participants will ,grow by only two-fifths. the

absolute increase over the previous' decade. If employment opportunities
for these participants expanded at the same nates as.qier, the entire .1970s,
there would be an excess of 4.4 million jobs 1990r. If.they grew at the
1975-1980 rate, there would be an excess of 8.9 million jobs. If jobs for

youth and women only increased at the rate of total employmentgrowth in
the 1970s, there would be a shortfall of 2.7 million jobs, but this would
represent about half of their job deficit in '1980. Such simplistic
projections are not'reant to suggest that jobs will be available fo( all
entrants and reentrants, or that prodUctton functions wilT remain' static
with no effort to substitutes the greater numbers of mid-level workers for
entrants; buts it is ',clear that there will be a substantial.chtnge from the
1970s.

r

These bits and pieces of information do not go far towards fleshing
out the theoretical framework, but they certainly lend credence to the
'underlying notions ond suggest at.least the rough magnitudes of someof the
primary factors. ,Even though CETA is concentrated among individuals with
severe problems, there is wide _variation in both the documented ari4

potential employability of its participants. Training improves skills and
productivity*which Gan improve employment chances and subsequent earnings,
but this is only one of the processes producing the measured training

4111"impacts. -Much of the gain results ff'om easing the transition into the

labor fore of entrants and reentrants. Placement is a key variable, and
not just because of its immediate effect on earnings. Apparently more

stable jobs are secured. Sorting is evident in Job Corps, as well #s
4 improvements in potential employability as a result of. maturational

experiences. OJT might, to a significant, degree, achieve its impacts

simply by byying jobs rather then. training. All these findings relate to

training as i.t operated in the climate of the 1970s. The demographics of
the 19805 will be markedly different, shifting needs and potentials for
interventions.
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. Table 3.20'
Labor force Projections'and Alternative Employment Sceqarios
t

Civilian labor force
Civilian employment if grew at 1970-1980 rate
Job gad -(labor forte-employment)

16-Z4 tabor force

16-24 employment .

Projection 1;

Projection 2

Projection 3.;

Projection 4;.

16-24 job gap (labo
Projection 1

Projection 2

Projection 3

Projection 4

If grew at 1975-1980 rate
for youth employment
if grew at 1970-1980.rate
for youth employment

if grew at 1875-1980 rate.,
for 611 employment

if grew at 1970 -198Q rate
for all employment

r force-employtent)
if grew at 1975-1980 rate -

for youth employment
if grew at 1970-1980 rate
for youth employment
if grew at 1975-1980
for all employment

If grew at 1970-1980 rate
for all employment

rate

Adult female labor force

Adult female employment
Projection 1. if grew at *7541980 rate

for adult females

Projection 2 if grew at 1970-1980 rate

for adult females

Projection 3 if grew at 1975-1980 rate

or entire population
Projection 4 if gcew at1970-1980 rate

for entire population

Adult female job gap (lanor'force-employment)
Projection 1 if grew at 1975 -980 rate

for adult female

Projection 2. if grew at 1970- 980 rate_
fdr adult females

Projection 3: if grew at 1975.1980 rate
for entire population

Proje5)ion 4 if:grew at 1970-1980 rate
ebriPen,tire population

Actual

19/0 15

82,715 92,613
78,627 -84,783

4,0£18 7,830

17,830 22,265
15,860 18,684

1,970

23,405

- 22,444

1980 1985

114,985
108,360
6,625

106,821
97,271
9%550

24,623
21,217

3,581, 3,406

26,891

25,-010

961 1,881

Source: Employment and Training.Report of the President, 1980 (Washing-.
ton, Government Printing Office, - 1981); Howard N.
Fullerton "The 1995 'Labor .forte: A First Look," daily Labor
Re or r- (Wash4hgton, 'M.: Bureau of National Affairs, January'
21, 1981 .

IV"

33,:50

31,336' __*

39,262

3,290

35,452

34,845

269

2 ,241

3.579

4,686

24,446

24.093

24,506

24,342

23.593

Projections

1990' 1995

122,376 127:542
120,336 134,054

2,039 -6,512

22,607

27,359

23,383

,
27,927

26,248

21,846

31,068

32,782

32,040

29,188

353 ". -4,752. J9,222

-60 .5,776 -10,936

22 -5,320 -10,194

453 -3,641 -7,342

39,531 * 45,107

' 1.814

48,726

49,141 61,636

4751 52 084

41,248 47,324

38,766 43,108

-4,086 -12;910

a 1,356 -3,338

3,859 1,402

6,341 5,618

This theoneticar interpretation -is- descriptive more thAn predictive.
The curves and constructs do not, of hemelves, suggest appropriate train-
,iffg policies and approaches. The do, however, forcefully argue for
attention tq a Aumber4f issues iii ch have been given minor attention in
labor market and human resources research and-policymaking, such, as (1) the
factors whichdoalment employabitity.Andare the basis of hiring deOsions
fjr;astandards;tjobs; .(2):thetdiStribution of,jobs and workers according to

;/3) they variance in potential among individuals shying
certain sets Of:charactertstic4.(4) how potential can be'better measured
and docuMented;.(5) the. eareer "patpwi)1 which are provided by, different

r
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'jobs and occupations with similar entry requirements; (6) the variance in

immediate employment conditions in jobs and occupations with similar entry

requirements; (7) how many can be moved how far by human resource develop-

ment activities; (8) what competencies are acquired by trainees and the
'reference systems which best structure anddocument competency attainment;
"(9) the iterative.post-program experiences of. trainees beyond the immediate

outcomes; and (10) the perceptions of employers towards the trainees and

. training. programs, as well as the realisim of these perceptions and UN

they can be altered.

182,

It is also necessary to very carefully examine management and delivery

systems 4 regulations, perform standards, and the other: real-life

LactorsVWhich. provide the structure for decisionmkking and delivery.

elative magnitudes and ',interrelationships of the key factors in the

theoretical frarilework Cannot-be inferred from analyzing outcome and-impact

information alone. The nuts and __bolts issues such as performance ffidi-

cators and management information systems provide incentives for different

patterns of behavior at the delivery level: It is these factors-which are

4flanipulable and can alter the outcomes and impacts. These are examined

I)

g4
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NOTES

1. The CLMS evaluation has produced a series of reports detailing
methodologies as they have evolved over the years. The preponderance
of the longlterm follow -up ddta available for analysis in thisvolume
relates to 'fiscal 1971 entrants. A capsule description of the

procedures and assumptionsi used for the fiscal 1975 survey are
provided in:

Westat, Inc. CLIMS Followup Report No. 3 (36 Months After Entry),
Ex*periepkes in the First Two Postprogram,Years With Pre/Post Compari-
sons, For Terminees Who Entered CETA During January -June, 1975. (Wash.-

..

ington, D.C.: Employment and Training Administration`, Office of

.. Policy, Evaluation and Research, December 1980), Appendices A-C.

r
2. Westat, Inc. Impact on 1977 Earnings of New FY 1976 CETA Enrollees in

Selected Program Activities (Washington, D.C.: Employment' and TrainL
f ing Administration, Office of Policy, Evaluation and Research,

December 1980).

i,
3. Ibid.

*

4. Westat,- Inc. The Impact of'CETA on Participant Earnings: Entrants

During the First Half of 1975 (Wa gton, D.C.: Employment and

r Training Administration, Office if Policy, Evaluation and. Research,

i January 1980), pp. 3-39. / , ..
.--

5. Westat, Inc. Impact on 1978 E:rnings of New FY 1976 CETA -Enrollees in

Sel

Feb Itec.-

d Program ACtivities ( ashington-, D.C.: Employment and Train-
in AdmiKistration, Office of Policy, Evaluation and Researcii,.

ary 1981). ,

. "s4

6. Westat, Inc. 'the' Impact of Elk on'Participant*Earnings: Entrants

.
.

., During the First Half of 197ti co cit. f ,

x
....

f

7. Westat, Inc. Multivariate AndlystS: 36Month Follow -up of Terminees
Who"Entered CETA During January -Jun 97;5 .-(Washington, D.C.: *ploy-
ment and Timing Administratis ., Office of Policy, Evaluation and
Research, November 1980).

The coefficients ill the text were from;:unpublishe0 tabulations.
These equations dci not consider placement. as a variable, since this
would .dick up some of the differential placement chances related to
participation in different primaty activities.'

.8. Charles Wier, et. al. The LAsting Im s of Corps Part ipa-

tion (Washington, D.C.: Government Prin gg Office, May 1980, pp.

4p-48. .

S

9. Robert Taggart, "Considerations Cost-Benefit Analysis of. Job
Corps," Assessments of Job Corps Performance and Impacts, Volume I
(Washington, 11..C.: -Government,.Printing Office, May 1980), pp.

110-129.
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10. ,Charles Mallar et. al..22. cit., pp. 119-163.

11.,The assumption of a 14 percent a year fade-out of real earnings gainl
was based on .a study of MDTA which estimated a 50 percent fade-out of
impacts for adult males after five years, and no fade-out for adult

women. The Job Corps 'benefit-cost study, in its benchmark assum0=

tions, projected that the gains' for both males and females- would

fade-out at the same rate as previously estimated for adult. males
participating to MDTA. The earlitr study was a five-year follow-up of

1970 MDTA participants. Inflation then was about half of the rate
which'has prevailed over the last five years, and it'is uncertain how

11

fast real earnings gains eroded in the late 1970s.

11 . Charles Mallar et. al. Evaluation of the,Earnings Impact of the Job

Corps Program Second Follow -Up Report (Washington, D.C.: Employment

and Trainint Administration, Office --ef Policy, Evaluation and

Research, April 1380), p. 153.

13. The high' benefit assumptions are more plausible fqr classroom training

than for Job Corps.' As noted previoully, the L4 percent fade-out
estimate was based on a Tinding for 'IOTA that the gain4, of males
eroded by 50 percent over-fiVe ears, but those for females did not
erode at all. Females 'represented half of classroom training enroll-

ments in fiscal .106 compardd to only a fourth of Job Corps:par-

ticipants. According to the ,CLMS-CPS impact estimates, females also

accounted for four-fifths bf the. 1978 net giins for all clasroom
trainees, whereas females in Job COrps accounted for only a third. In

'brief, the use of the same discounting and fade-out assumptions in,the
Job Corps and classroom training benefit=cost studies may not be ap-

propriate and probably understates the relative' effectiveness of

classroom training.

14. Westat, Postprogram Experiences and Pre/Post Comparisons for Ter-

minees Who Entered CETA During FiScal Year:1976 (July 1975-June 19f6)

(WashingtOri, D.C.: Employment and Training Admin'istra'tion, Office of

Policy, Evaluation and Research, March.1979), Table D-8. Estimates on x)
spendingb functional actiVity under classroom training were prdvided,

by Employment and Training. Administration, Office of 'Community

Employment Programs.

15. Ibid.- Tables D-2 and 14; Westat, Inc. CLKS'Follow-up Report No.,d

cit., Table'34.

It is important to note thatl the interview data for Second half

fi'scal' 1975 trainees suggested :an increase from entry'to exit in

transfer usage, contradicting the more dependa4le findings.,for fiscal

1976. -* 7

,

16. TheAoard of Directors,- Manpower Demonstration Research CoiporaUon,

Sumri and Findings of the National Supported Work DeMonstratton

(Cambridge, Ma§s.,: Ballinger Publishing Co.,:180)1 Charles Mallar
Op. cit., p.,45.

W 201 .
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o

The public benefits 'receipt rates for Job Corps and supported
work controls were as follows:

1.1 CProportion in Control Groups Receiving Benefits

Baseline Follow-up -

(1-9 Months) (19-27 Months).
c .e

Supported Work AFDCControls

Change

a

Unemployment compensation 2.0% 2.0% 0.0

Welfare. . 97.7 85.1 -12.6

Food stamps. 94.6 82.3 -12.3

Supported'Work EvAddtct Controls
- Unemployment coopensation 7.4 6.0 -1.*

Welfare , 50.7 40.2 -10.5

Food stamps 45.7 38.8 -6.9 _L./

Supported Work. Youth Controls

I- Unemployment compensation
Welfare

r

4.0

17.0

3.8

20.6 +3.6

Food stamps 32.4 29.0. =3.4

Supported Work Offender Controls
Unemployment compensation 4.8 6.3 +1.5

. Welfare . 28.1 24.0 -4.1k

rood stamps 36.0 30.0, -6.0

Job Corps Controls

(0-6 Months) `(18-24 Months) Change'

Unemployment compensation 2.5 4.0 +1.5

Welfare i 9.4 10.8 +1.4

Food stamps 18.4 16.9 , -1.5

.

17. Charles Maller cll. cit., p. 135.; ikestat, Inc".Postprogram Exper-
iences and Pre/Post Comparisons for Terminees yho Entered CETA During
Fc.`(e.U-1976t.flyQ111915--June197-12p.. cit.', Table 8.

*
The. in-program Wings were 'calculated by dividing annualized

tost 'by the percent If the,year the average participant was in the
program, and then mu

j

plying by the percentage reduction in receipt
of each benefit-. Th drcentage decline in receipt from the first to

second' post-program ear was multiplied by the ,proportion receiving
each benefit. at exit, and this was multiplied. by the average

annualized benefit to estimate post-program savings which were then
assumed to fade -out at 14 percent a year' and were discOunted at 5
percent. Without ,4uestion this is d very crude "Oestimation"

technique. The real issue is whether the benefits would have declined
. in the absence of participation. / The above evidence from supported
/ work suggests that much -of the1'decline would have occurred in the

absence of participation.
. ,

18. The Board of Directors,'Manpower Demonstration Research Corporation,
cll. cit.

7

19. It is impqrtant to stress that these findings apply to'CETWAraining
in .fiscal '1976. Two developments. since then may have increased the
.payoff_ of classroom training. First, the female proportion of

trainees increased, from 50 percent in fiscal 1976 to 57percent in
fiscal 1980. The1,CLMS estimated earnings gains relative to oohtrols

4,/ere two' and a half times greater for females than males. All else

being .equal, the shift in the sex composition of trainees would in-
,

. .202
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.

crease the benefit-cost ratio 6'percent, adjusting for the somewhat 4

longer stay of females. Likewise, it is estimated from the CETA
managemebt information that the deration of classroom training under
Title IIBC (formerly ,Title I) increased from 4.3 to 5:1 months from
fiscal 1976 to fiscal 1980, This would have raised the benefits and
the per participant- costs, but the former more than the .latter.

Redent administrative cost increases would somewhat rower the

tenefit-cost ,ratio, all else being equal,

20. Richard Wagner, "Historical CETA bata for Titles 1IABC (Formerly Title
I), Title IID (formerly Title II) and Title VI, Fiscal Years 1975

'Through 1979," (Employment and Training Administration, Office of

Community Employment Programs, March 1980), unpublished.

21. Westat, Inc. Postprogram Experiences and Pre/Post Comparisons for Ter-
minees Who Edtered CETA During fiscal-Year 1916 (July 1975 -June 1976)
22. cit., Table D-47-

22. WeStat, Inc. Impadton 1977 Earnings of New FY 1976 CETA Enrollees In
, Selected Program Activities 22. cit. The 1976 earnings for each of
'-Oe match lists wereweighted. in proportion to their share of OJT par-
ticipants.

23. Charles Mallar p. cit., p. 135; Westat, Inc, Postprogram Experiences
and Pre/Post Comparisons for Termntes Who Entered CETA During Fiscal
Year 1976 (July 1975-June 19761 pp. cit., Table 8.

24. As noted previously, the 14 _percent fade-out assumption is less

appropriate for class om training than Job Corps. 'Counting post -
program earnings as a s cial.'and taxpayer benefit is more

for Job Corps ,and classroom training:than for OJT. Based on-the CLMS
net impact estimates, fade-out appeahs to be greater in),JT than Job
Corps or classroom training. In other "words, the uniform "benchmark"

assumptions in the' benefit-cost Methodology will -upwardly bias

estimates of the OJT rate of return and downwardly bias relative

payoffs of classrodm training.

:'I. Joe N. Nay, John,W. .Scanlon and Joseph S. Wholey,-4-Be4fies and Costs
of Manpower Training Programs: A Synthesis of Previous Studies With

Reservations and Recommendation (Washington, D.C.:\The Urban Insti-
tute, 1971), p. 7. /

26. The uncertainties in assessing net impacts for all classroom trainees
awe magnified with each level of disaggregation. For instance, in the
large sample of. the Continuous Longitudinal Manpower Survey of fiscal
1976 CETA entrants--the data base used to calculate net impacts--there
were 876: classroom trainees° who terminated by the end of calendar
'1976;. only 128 of these were minority females, of 'whom. just 13 were

under age 19.. Obviously, the matching of these 13 individuals with a

correspon-dingly small amber of minority, female teenagers in the

CUrrent Population Survey cannot yield very dependable estimates of
net impact. The statistical estimation problem is compounded by the
matching probleT. The controlling variables may be' more appropriate

for some subOrobps than others. For instance, there are doubts about

'293
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the comparability, of. Youth .who participate in CETA arid those with
equal background or experience in the CPS' national sample. A key

, .
factor, for instance, is Iheoldesire, to continue education. he CETA.
grbup may be less 111(0° ...to. want o , go to col lege, which is why they ..

entered CETA. If 1 few more bf the comparison group'go to college fabd
, have low. earnings- dur g t .g4 11,tie, post-pra period, the earningS of

participants ,will be higher than the earnings, of controls/ at least
. for a few years, even ,if the-42roraM had little impact 'Educational

plans _are not queried in eittier the Cu'rrent Population Survey or the .
%

. Continuous Longitudinal ManpoW44,' - Survey. Changes in the priority 1

givd* to different matching variables can also .change the comparison
group and-, hence, the estimated gain. A small sample may ',also

overrepresent a particular area of re country or a particUlar type of
activity. Most sgnificantly, 'clagsroom training is not the,same for
di fferent subgroups. t '4Youth ''may , be receiving short-duration re-

mediation while 30-44 year-old participants are receiving inienstve
occupational- trainilig A finding that youth would benefit kiss than t

iik

the miditareer participants does nott'suggOtt would occur if they
were provided similar training. Furthermore, a ain of $ 0 ncone
for 4a youth cohort otherwise earring $2000 fligt 'represent ffillkuc more
signifiCant accomplishment than a $1000 increase 'for a ohort
otherwise earning $7000:4i.--

,

I 4
t '

. 4

27. Westat, Inc. Special tabulatiOns from CLM llow-upof second half
fiscal 1975 entrants excluding placement' as var ble in regression
equations.

28. Charles Mal lar et. al. off. cit.', 47-48, 115.

0

29. Charles Mallar,, et. al.:Evaluation of-the Economic Impact of th,e Jbb
Corps Program: First Follow-up Report,." in' Assessments of Job
Corps Performance and Impacts, Volume I (Washington, D.C. :- £overnnent

Printing Office, 'May 1980).
1 .

30. Westat, Inc. Postprogram Experiences and Pre/Post Comparisons for
minees Who Entered CETA During Fiscal Year 1976 (July 1975-Juhe 19
p. cit., Tble'56.

This.-assumes no change weekly hours. In all '.pro6abil ity,, weekly

hours afso increased with weeks of elik 1 oymen t So that real hourly

Wage gains accopted 4 an even Mail er port* of : annualized
earnings increases.

32. Vestat, Inc. Postprogram Experiences and Pre/Past Comparisons for,Ter-

, linees Who Entered CETA 'Ourin2 Fiscal' Year 1976 (July 1975-June .1976)
cit., Table 58.

33. Ibid.
gir

34. Westat, tnc. Continuous Longitudinal Manpower Survey, 'Second Half
Fiscal 1975 New Enrollees, 'unpublished tabulatiOns..

r
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35. Lbid.

37: Ibide

88

a

.,
.

. . .

38. Westat; Inc. CLMS Follow-up Report No. 3 (36 Months After Termination
22. cit,:Table-57. .

'39.,Westat, Inc. Impact on 1978 Earnings'of New FY 106 CETA Enrollees in
Selected Program Activities, 22. cit., pp. 19-20.'

40, Westat, inc. The Impact of CET/Von Participant Earnings, Working Paper.
42,0 Entrants During the First Half of 1975 (Washington, ,D.C.:

Employment and Training Administration, Office of PpOiicy, EvaTtation
and Research, Jdne 1980,), pp. 3.49-350'. The matching methodology was
not as refined as jn estimating the gains- for fiscal 1976 par-

ticipants, but the relative magnitudes of the gains for the par-

ticipants or different program activities are probably deendable.

41. Westat, inc. Impact on 1977 Earnings of New FY 1976 CETA Enrollees AA
Selected Phogram Activities 224 cit., Table 68.

AL .1

42. Westat, Inc: The Impact of CETA onlparticipadt giknings, Working Paper

#2, Entrants Our'ng the First Half of 1975 op. cit., pp. :3.41-42.

40A,.- 43. Charles Mallar al, The Lasting Impacts of Job Corps "Participation

p. 16 .

44. Westat, Inc., Multivariate Analysis: 36-Month Follow-up of Terminees
Who Entered CETA During January-June 197511. al., p: C-16.

. . 11
The percentageof participants with each characteristic MeaSued

in the CLMS interview was multiplied by the regression coefficient
41 OP associated with the characteristic and added to the constant. The

coefficients for primary assignment, time in program and placement

were excluded.

4

45. 'Westat; Inc.' Impact on 1978 Earnings of New FY 1976 CETA Enrollees in
Selected Program Activities, 22..cit.

46. CharleMallaret. al, d12. cit., pl 175. la

47. Westat,' Inc. Continuouilson2A4udinal Manpower. Survey, fiscal 1977 New

Enrollees:uOublished

Westat, -Inc.. 'CLMS Eol low -up Report N. 3 (36 ,Months After Entry

- cit., Table 43. 4
49.*Westot:cIpc. 'Continuous Longritudina.1 ManpowermSurvey,'Fiscal 1917 New

Enrollees, unpublished tabulations.

50. Charles.Mlallar; et. al. "Evaluation of the Economic Impact of the Job'

.Corps Program: First Follow-up Report," 21. cit., 312-314.
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51. David Finifter hn,Analysis of Two Year Post -Pro ram Earnings Paths of
;ETA Participants Bing the Early CLMS Cohorts (January 1976:=Jurie 1975

"Err ants (Washington, D.C.: Employment an) Training AdministrWon,
OffTme. of' Ooficy, Evaluation and 'Reseai--ch, October 1980), p. 53.

?(
52. Emplo ent and"Training Administration. Management Intormationc,Syitein

Fiscal 1980 Annual Summary, unpublished.

The MIS separates -plecedents` into "direct placenlents"-7i. .
. .

termi,nees who are referred to jobs without receivi g gsubstam-t44l
services4 and two groups..of indirect placements who t jobs after

receiving services, those "placed by the pripe spons r" and "other
direct .placements.." In fiscal 1980, the latter 'accounted for 28
percent of indirect placements)

'52. David Finifter a. cit., p. 57.

53.4Charles Mallar et. al., The Lasting Impacts of Jobjorps Participation
cit.,-pp.45-46, 70-72, f0 '9=t11.

54. Rebecca Maynard, Enhanced Work Projects - -The Supported Work Approach

for. Youth (Washington, D.C.: Government Printing Office, May 1980),
pp. 119-158.

PS. Pbter Treadway set. al. Study of the Career' Intern P-r7-ogram," and

Richard Gibboney Associates, "The Career Intern Program: An

Experiment in Carper Education That Worked" in

of

Education

Models; Inteq0m Findings from the. Replication of the Career Intern

Program (WasMngton, D.C.: Government Printing Office, May 1980), pp.

235-242,"682. Unpublished data provided by RMC for recent cohbrts in
CIV.

.56, Educatiorial Testing Service, (chool-to-Work Transition Services--The
Initial Findings of the Youth Career Development Prograp (Washington,

D.C.: Government Printing_Office, May 1980), p. 27.

57. Youth Career Development demonstration. Unpublished tabulations

provided by the Educational Testing Sfrvice.

58. Jobs For Delaware Graduates demonstration. Unpublished tabulations
,, .provided by the Educational Testing Service. *

59. Brian Nedwek et. al. "Interim Report on the Summer 1978 Vocat (onal
Exploration Program," 'Compilation of Reports on the 1978 Summer Youth

Employment Program, Yolume I (Washington, Government Printing
Office, 1979.; A.L. Nellum, of the 1979 Summer Youth
Employment Program (Ohishington D.C.: Employment and Training
Administration, Offic,_of Youtn Programs, December 1980); Oppoetun-
ities, Iridustrialization Centers of America, Career Exploration
Program Final Report and Summer Court Involwement (Washington, D.C.:

Employment and Training Administration, Office of Youth Programs,
March 1981)1 unpublished tabulations provided by the Educational
Testing Servi'ce on additional summer program demonstrations.

411 ;
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60. Andrew Hahn and Barry Friedman, "The Effectiveness of Two Job Search
Assistance Programs for Disadvantaged Youth," Brandeis University,

'Waltham, Mastachusetts, June 1981, blished.

61. Ibid,

62. Michael 'Born et, al. Findings of the National Longitudinal Survey of
_--Young American 1979 {Washington, D.C.: ,Government PrintingOffice,,
May 1980), pp. 91-160.

63. Barry

.

Argento lee:ral. Alternative Education ModalsPreliminary Find-
ings of the Job corps Educational Improvement Effort (Washington,

Government Printing Office, May 980), pp. 160-227.

64. Sar Levitan and Benjamin Johnston, The Job Corps: A Social Experiment
That Works (Baltimore, -Md.: The Johns Hopkins University Press,
1975), pp.. 84-86.

&5. Career Intern Program demonstration. Unpublished tabulations from RMC
Inc. covering recent cohorts in CIP. ,

66. Barry
Job

Argento
rps,"

et.,

Tises
essment of Center Educational Programs in

of Job Corps Performance and Impacts Vol.'II
(Washi

312.

gton, D.C.: Government Printing Office, May 19i6), pp. 245-

67. Cha

2.11.

68. Fliployment and Trainigg
ummary Reports Fiscal

es Mallar, et. al. The Lasting Impacts of Job Corps Participation
cit., p. 58.

69. Charles Mallar, et. al.
clp. cit., pp. 175-76.

Administration, Management Information System
1980, unpublished.

They Lasting Impacts of Job Corps Participation

70. Westat, Inc. Continuous Longitudinal Manpower Survey, Fiscal" 1976

Entrants, unpublished tabulations.

71. Stanley H. Masters' and Rebecca Maynard, The Impact of Supported Work
on Long-Term'Recipients of AFDC Benefits (New York, New York: Man-
power Detrionstration Research Corporation, 1981), pp. 78 81.

72. Ibid.

.

73. The Board of Directors, Manpower Demonstration Research Corporation,
Noll. cit.

74. Scipley H. Masters and Rebecca Maynard, The Impact of. Supported

WOTI on_Long-Term Receipienti"of AFDC Benefits ma. cit., pp. 78-81.

:The MDRC report interprets the data as follows:

"The conspicuous part played by public sector em-

ployment raises questions concerning the mechanisms through
which Supported Work ..has this effeclf One possibility is

.20



191

that the main medhanism is the access Supported Work can

provide to post-prograk public sector jobs--access that

could result mainly *from the 'connections' or other

placement efforts ,,of the' program operators. If this

hypothesis is corrett-,then,divoTacement of other workers by

Supported Work graduates 'may be high and the effort" to

differentiate Supported Work from other employment programs
by instituting such concepts As graduated stress and'peer
group support may be much less' important than such factors

as the political relationsh s between operators and public

sector officials.
/

Over 40 percent of e experimentals who- obratned

post-program jobs indicated hat they learned about their
first post-program jobs tWrough Supported Work. Thus, the

placement mechanism may- well be part,of the story. It is

not likely ,to, be the Whole story; however, since the

experimental effect might dimjnisFr-somewhat over.time-if the
program's ,only effect werCto help participants obtain an
initial Job.

A second hypothesis i's, that the program had, its effect

lapely through a screening m4chanisiir This. argument

suggests that the access 9f- participants to unsubsidized

public sector jobs depends, riot primarily n the placement

'efforts of- program operatOri: but rather o the opportunity

Supported- Work gives its, participants to show other

employers how well they 'can perform on the job. Employers

can then hirlathose who prove themselves to be good workers.
, .

u. sp
Since a-high prop tlbn of program' ,jobs was in the

public seCtor, the scree g'hypothesis may help account for

tF4.. experimental effect .ng.concentrated in public sector

employment. Like the cement hypothesis, the screening
hypothesis suggests 'that dia$platement may' be high and that

such program elements' at graduated stress may not play 4

major role in the program's success. , -

Althpugh both the screening and pluement hypotheses.

may- have Validity, the' magnitude of the wage rate dif-

ferential between-expeeimentals arid controls in the post-

. program period suggests that, Supported Work also tended to

increase, the ,abilityeits participants to work, effec-

% tively. Empirically,.,however, it -is- very difficult to

distinguish among these hypotheses."
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,SECTION 1.'

Digpsiik IN
#
LOtAL "fRAININ0 EFFORTS

PdtternS,pf Variation
..- ..'

w s ,
,...

Cost aiderages, national participant counts, aggregate employment'and
,earnings change patteHt, statistically-derived gains measures, benefit-
cost and theoretical' analyses, all provid an orderly and comprehensive
picture of the.CETA training system, its general impacts and, effectiveness.
They achieve,thfs order and comprehensibility by averaging out, rounding
off, assuming., awaY, cleansing, massaging, and sometimes ignoring the
diverstty,'yolatility, and. complexity of, operational realities. The
aggregates Which are summarized and analyied are the product of the actions
apf 484 local decisionmalOng unite, under the oversight of ten-Department of
Labor regibnal offices offering varying interpretations of the diverse
regulations And,f,guidaAce issued by relatively independent ,national
bureaucracies, in the Employment and Training Administration which have
responsibility for the separate categorical programs under CETA.. Below the
prime sponsor level, there are thousands of subagents and tens of thodrsands
of delivery 4gents which have their own interests, objective , and inter-

ts°5

pretations. Decisionmakers at each separate level share so perspectives
concerns, 'and answer More to some drummers than othe ), but there is,

also great diversity.. The national fiefdom in charge of Title IV youth
programt has different interests than the,offite in charge- of Title. IIBC
that serves 'both adults and youth. Regional offices, have varying styles
and perspectives. State lovernments serving ,as prime, sponsors have ,

different decisions king procedures and concerns than multi-jurisdiction
tonsortia, which, in turn., may differ from small city,,primee sponsors:,
Community-based organizations, schools and union organizations vary in

their interests and comparative advantages as delivery agents. National-
ly-lidked community-based groups may,. in turn, differ from indigenous
neighborhood organizations, and in the 'same local area, one indigenous
organization will be different from another. 1.

All decj,sionmakers must consider the feder 1 law and the regulations,
but both coesciously leave room for a range o differing, interpretations.
Sticks and carrots--both financial and bureaucrati--afftct decisionmakers
at each level. Institutional history, linkages, and personality all play a
role. Real needs and perceptions of these needs vary widely, as do the
institutional conditions which'7iffect how these needs can best be met.
Varying contractual and planning procedures influence the substance as well
as the fbrm of decisions. It is,not surprising, then, that in almost every,
dimension bf CETA activity and performance there is enormous variabi]ity.

To begin with, there is widely-varying emphasis on training vs. job
creation.. Prime' sponsors have the authority to use 'almost all their
CETA-allocated funds for training. The-usual alternative is to support
subsidized jobs of one sort or another. Some prime sponsors do almost no
training, relying primarily on job creation and to some extent, on direct
referral' and transition services. Others focus almost exclusively on
training. As an average among prime sponsors,' half of participants under
Title IIBC of CETA inyfiscal 1980 were enrolled in classroom training, but
a fifth of prime sponlors enrolled less than 30 percent of participants in
this component, while a tenth,envolled over four-fifths (figure 4.1). The
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Figure .4.1

Variations in Prime Sponsor Training,A9tivity-
Under,Title IIBC, Fiscal 198OF
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standard deviation for theclAssroom training shares among priMe sponsors
was 43 percent of the mean (this ratio is, a statistical measure of
variability zalled the *coefficient of variation): On-the-job training
enrollments 4veraged 11 percents of Title IIBC participants, but over half
of spOnors had less than 104ercent of enrollees in OJT, while one in ten
sponsors enrolled more than 30 percent: 4

There was even greater variation among prime sponsors in their
emphasis on training under the other titles of CETA- figure 4.2). Under
Title IID, the average prime sponsor enrolled 38 perce t of participants in
mostly part-time training, using 11 percent of PSE xpenditures for this
purpose. 1/ The coefficient of variation--the ra io of, the standard
deviation to the mean--was 74 percent for the -part ipant share and 92'
percent for the cost share. Under Youth Employment And Tnain ng Programt;.-
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Figure 4.2
Variations `1n: Prime Sponsor Training 'Activity

Under Title IID PSE, and Title W YETP Programs
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which offer the 'same comprebensiv'e service possibi itles as IIB--the
proportion of participants in classroom training o OJT averaged 17

percent, but the coefficient of variation was 130 percent.

Prime ponsors may also choose to invest intensively in a few in-
dividuals or to spread resources by using less costly treatments, In

fiscal 1980, there4was enormous va -iance in costs per participant--much
more than could be explained by the differences in the-costs of providing
similar training in different areas. 460ourith of prime sponsors spent less
than $1000 per classroom trainee under Title IIBC, while onein eight spent
over $2000, even though the average was $1328 (Figure 4.3). - The OJT cost
per participant averaged $1130 across prime sponsors, but the standard
deviation tmong prime sponsors equalled three-fifths of the mean.

Figure 4.3
Distribution of Prime'Sponsors by Cost Per Participant

In Title IIBC Training Programs, Fiscal'1980
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Source: Employment and Training Asiminstration, Management Informatipn
Systemepeets, Fiscal 1980.

Prime sponsors also varied enormously in the outcomes from the
services they offered. While da'fa da not permit a determinaton of the
outcomes for participants in each separate component lbf Title .IIBC, the

average outcomes in 1980 were obviou5ly related to the.outcomes from
training,,since three-fifths of IIBC participants were in OJT or'classroom
training. The ,"positive termination" rate (i.e., the proportion of
terminees who were either employed, returned to school, entered training or
the mi)jtary, or achieved program objectives) ,averaged 67' percent across
prime sponsors, and the-coefficient of variation was a relatively.low 18
percent (Eigure'4.4). But "positive termination" is a catch-all category,
and the differences betWeen placement or "entered enplOyment" rates were
more Sagnificewt. As an average for all prime sponsors, only two-fifths of
Title Ilk terminees entered employment, but a fourth of prime sponsors
placed less than 30 percent. while another fourth succeeded 'in placing over
half.. Given ,the variance irk. both costs per participant and in successful

termination rates, it is no 'surpriselto find vast differences in the cost

I
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Figure 4.4
Variations in Prime Sponsor Outcomes Under Title IIBC, Fiscal 1980.
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per positive outome. While prime sponsors averaged$3170 cost per positive
termination, the, coeffidlient of variation was 61 percent. The cost per
placement aver4ged $6508 but had a coefficient of variation of 70:percent.

Possible Causes for Diversity

(In light of the pre eding evidence that OJT is an,extremely effective
strategy, that classroom raining, particularly of long-duration, pays off,
that placement upon terms ation 'is- a key 'factor related to long-term as
well as immediate gains, nd that work experience has little post-program
impact, these disparities in service mix, costs, and placements fake on a
critical importance. A' rimary thrust of the Comprehensive Employment and
Training Act was to lo a ize decisionmaking under federally-f nded'manpower
programs so that choices concerning who would be served a how would be
based on the needs of etch community, its economic conditions, and delivery
capacities. The instrument for promoting rational local decisionmaking was

the annual plan. Each year the prime sponsor must assess local labor
. ma t conditions, and the universe of need, deciding on the participants

an services for the coming year. The federally-required 'planning pro-
cedures place a heavy emphasis on presentation of labor market data and
,assessment of labol- market trends, as well s of the relative needs of

Various population segmeots. One would expe , then, that the variations'
in local conditions, and in target groups s lected on the basis of needs
analysis, Would be major factors explaining he diversity in training

levels and intensities. Since ,unemployment aces are used to allocate
funds', and since this is probably the best av liable indicator of relative

\labor market conditions, it would be reasonab e to expect different service
patterns, in high unemployment areas - -for in tance more OJT in tight labor
markets, or a priority on job creation in areas facing severe job deficits.
If. target Groups were selected on the basis of need, with subsequent

decisions about how best to serve them, it would also be reasonable to

expect-- differences in service mix paralleling differences in participant
mix. The youth,shace should, in particular, be a primary factor, con-
sidering that OJT may not be appropriate where educatiOn is not completed
or career . plans are uncertain, and that nationwide, youth' are less

frequently.assigned to classroom training than other CETA entrants: The

Youth Employment and Demonstration Projects Act of 1977 froze the youth
share under Title IIBC to the level of fiscal 197Z in order to avoid
slippage in the existing service levels under comprehensive programs as new
resources were added specifically for youth programs. A constant ziplaint
/from advocates- of decentralization was that this federal int rvenllin not
only resulted in services to youth out. of proportion to need 1 local

areas, but that it necessitated .a continuing emphasis on work experience.
To the extent these compTaints were valid., there should have been a

1 negative relatipnship the veen the youth share among participants and both

on-the-job and classroom training levels.

Surpritingly, local unemployment rat& and the youth shares among

participants bore all st relationship to prime. sponsors service mix

decisions. Regressio equa °cons relating the OJT and classroom training
shares of prime sponsors under Title IIBC in fiscal 1980 to thekr youth

shares among itIBC partci nts and heir unemployment rates yield Ary low

coefficients of determi Lion (or r which is a measure of the percent of

*
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variance in the dependent factor explained by the variance Of the inde-
pendent factors),, as well as low regression Coefficients -(the degree that

change in. one variable is associated with changetn another); 2/

, Equation 1. Prime sponsor IIBC classroom .training par-
ticipants as percent of 'total IIBC participants =a + b (prime
sponsor unemployment_ rate) + c (percent of IIBC participants who
were under ae 22).

r
2
= .08

a = 30.3

4.1

-.4

b =

c = -.55

Interpretation- -The unemployment rate among prime sponsors
averaged 7.0 percerrt.in 1980 and the. standard deviation was 2.6
percentage points (i.e., two of three prime sponsors had un-

employment rates between 4.4 and 9.6 percent). A prime sponsor
with an unemployment rate a standard deviation,above average was
likely to'have a 1.6 percentage point lower proportion of IIBC

"'participants enrolled in classrooth training. This increment

represented less than a tenth of a staZdArd deviation in the
classroom training shares -of 'prime sponsors. In'other words, a

very large relative difference in the local unemploymeht rate_was
associated with a relatively much ...smaller difference in the

classroom training share. The 1980 youth share was 48.3 percent

with a standard deviation of 7.8 percentage' points. A prime
sponsor witha youth share a standard deviationabove average was
likely to have a 4.3 percentage point lower proportion of IIBC
participants enrolled" in classroom training, which represented

i!.--'1Drily ofjfth of a standard'tleviation.in the classroom -training
. share. However, variations in unemployment rates and in the

youth shares among primesponsors explained only 8 percent of the
variation in c om training shares. Other factors clearly
predominanted in rmining 1pie emphasis on classroom traintng.

Equation 2,0%Prithe sponsor NBC- cliiitoom training ex-.

,PenditUres as a DO tent of total IiBC expenditures not .including
'administration = a + b (prime sponsor unemployment rate) + c.
(percent' IIBC participants who were under age 22).

,

r2 = % 06

a

b

c

=

=

=

69.9

-.42

-.40

nterpretationA. prime soon r wig an unemployment rate a

.standardrdeviation above average as -likely to have,A 1.1 per-
centage point lower proportion of C funds committed to class-
room training.: This increment, r resented only 6 percent a

standard aViation in classroom -lag expenditures. A ruth

share one standard deviation, above average was associated wi h a

:4 '3:1 percentage point lower classroom training expenditure share,
an tncrement'representing 'psi than a fifth of a".standard Oe-,
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viation. However,- the-variance in unemployment rates and youth.

shares among prime. sponsors ,explained only 6 percent of the

variance in c ssroom training expenditure shares.

'Equation 3. Prime sponsor IIBC on-the-job training pdr-
ticipants as a percent.of total IIBC participants = a + b (prime.
sponsor unemployment rate) + c (percent of IIBC participants who
were under, -age 22).

r = ,403
a = 9.9

b = .61

c = -.05

Interpretation*--A prime sponsor with an unemployment rate
one standard deviation above average was likely to have a 1.6

percentage point higher on-the-job training share. While this
represented less than a fifth of a standard deviation in the OJT
shares of prime sponsors, the relationship was contrary to the
.hypothesis that lower employment would facilitate more OJT. A

standard deviation incrementLin the youth share wAs associated
with a .4 percentage ,point decrement in the OJT share, or less
than a twentieth of a standard deviation. In (After words, in-

creaeed youth service levels did not appear to constrain OJT

levels. Together,, the variations in the unemployment and youth

shares explained very little of the diversity in OJT levels.

4
-

Equation 4. Prime ,sponsor IIBC on-the-job and classioom
training participants as a percent of total IIBC particilmAks = a

+ b. (pri e sponsor unemployment. rate) + c°(percent.of all IIBC

particip s who were under 22).

r
2

= .18
a = 100.5

b = .41

c = -.84

Interpretation - -A- 'prime sensor with an unemployment rate a

standard deviation above ayerage was likely to have a .9 per-

il
'centagqi, greater °share _of participants in training.

-- represented-,less than 5 percent of a standard

?deviation in the training share, the finding i.s contrary to the

expectation that work experience rather than training would be
emphasized in areas with larger job ,deficits. An incretent of a

standard deviation in the youth share was'associated with a 9.0
percentage point decrement in the training share, representing

almost two-fifths of a 'standard deviation. The differences among

'.. prime sponsors in unemployment rates and youth shares offered

more explanation for the variations in the overall training,

emphases than they did for the OJT or classraam'training shares
alone. In other words, economic conditions and particularly the
youth enrollment affected the decision to emphasize training vs
wori/more than the decision over which type of training to pro-

vide.
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The prime sportsor receives funds under several different titles which

authorize similar activities. As'noted, both YETP and Title IID Provide

for the ,same services available under IIB (i.e., excluding upgrading and

retraining). It is plausible that prime sponsors wild make decisions on
how to use Title IIBC funds in consideration of the services provided under

these other titles. One reasonable' hypothesis is that prime sponsors with

higher levels of-training.under Title IIBC would need to put less emphasis

on training,yfider PSE and'YETP., This hypothesis is not *supported by the

evidence:

Equation 5. Prime sponsors' classroOm and on-the-job.

training expenditures as a percent of Title IIBC expenditures = a
+ b (prime sponsor's PSE expenditures for training as a percent
of total Pg&&expenditures) + c (prime sponsor YETP expenditures

on training.as,a percent of total YETP expenditures) + d (percent

of Title IIBC participants who were under age 22).

r
2

= .20

a = 60.35
b . .19
ck .28 40 L
d NA7-.24

Interpretation-rime sponsors 'offering

PSE and YETP also emphasized training under Title IIBC. A prime

sponsor with a PSE training expenditure, share a standard-de-

vjation above average was likely to have a Tile IIBC training
expenditure share 1.9 percentagpoints above average, which

represented an eighth of a standard deviation among prime

sponsors Title IIBC training shares. A standard deviation

increment in the-YETP training expenditure share was associated

with 'a 5.6 percentage point increment in.the Title IIBC training

share, or nearly a third of its standard deviation.

Prime sponsors consist of units of government .servjng populations of

100,000 or more, consortia of governmental units with a combined population

over 100,000, and states which serve all tht, remaining jurisdictions with

lesser populations. The governmental decisrarimakiip units, thus, include

states, cities, counties and consortia (and a few hybrids such as trust

territories and rural CEPs). These prime sponsors vary enormously 'in

population and population density. Government ,structure and size might be

expected to have some impact on se rice decisions. For instance, smaller

jurisdictions might be more aware of local employers and more .capable of

forging OJT linkages, but might be lest likely to have classroom tr ining

faciliaties. Large cities or counties with high unemploymeht rate might

emphasize job creation moreso than state governments because t litical.

benefits are greater than when jobs ate so widely dis ribu ed that they

have negligible impacts in any location. Consortia-- reated .to take

advantage of job and training opportunities throughout a labor market--

might be expected to put greater emphasis on OJT and training.

Service 'patterns do vary by governmental unit and prime. sponsor size,

but the patterns of variation ar'e complex (Table.4.1). First, it appears

that consortia and states generally place less emphasis on classroom ,train-

more training under

1
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Labor Force Less Than 100,000

Consortia
Cities

Counties
States.
Rural CEP
Total

Labor Force 100,000-200,000

Consortfa
Cities
C2unties
Slates

Total

Labor Force 200,000-500,000

. 7
.Table.4.i

1980 TitleTIBC Training Activity by Size and Structure of Prime SponsOrs

Numbe't Classrodm Training
With Participants' as

Complete Percent of Total

Data* . IIBC.Participants*

32

3a;

111,
3

4

,

WEE

consortia 34

Cities 12

.Counties '27

States 16

Total

* Labor Force 500,000+4
'

Consortia 8

Cities 8
Counties 4

States 28

Total TS

Mean

42.9%

59.9
51.4 ,

45.6

41-.4

47.1

48.2

52:2

36.3
Tf76

48.8
61.0'

65.4;

34.2

52.6

.51.6

40.3

33.7
1W7f

Classroom Training
Expenditures as

Percent. of Total

118C Expenditures*

OJT Participants
as Percent of

Total (IBC
Participants

OJT Expenditure
as Percent of
Total !IBC

Expenditures*

Clasiroom Training
and OJT
as Percent T al

!IBC Partici nts*

Classroom Training
and OJT Expenditures
as Percent.of Total'
!IBC Expenditures*

Standard
Deviatipn

19.1%

17.9

'24.4

r; 10.6
34r

Mean

43.7%
'56.5

44.8
45.0
30.6
TM

Standard
Deviation Mean

;
16.1% 13.15,

A 12.5 9.2
/1 19.2 11 13.1

13.5 t., 23.7
15.5 . 16.4

TEZ

Standard
Deviation Mean

9.7% 8.5%

7.0

9.6 10.3

16.5 15.4

6.8 -10.0
171

Standard
ion

6.46.
5.7

7.4
8.1
6.2

4 Mean

56.0%
69.1

64.5

69.3

51.2

T r§

Mean

52.2%
63.0
55.1

80.4
40.6
;CT

I

16.5 49.0 16.6 9.0 5.6 84 7.4 56.1 -1 57.1
20.3 55.0 17.7 8.7 6.1 11.3 10.3 56.9 66.3
19.6 48.2 14.8 11.1 6.3 , 10.1 6.7 63.3 58.3

40.0 18.24 12,6 54.5 52.6 C)
Tg7T

ilk

22.9 47.4 15.1 10.3 7.0 , 8.0 5.8 59.1 55.4
19.0 57.7 12.8 6.2 5.5 5.2 3.7 67.2 62.9
21.9 61.9 13. 8.5 7.3 6.2 4,5 73.9 68.1
15.3 3M 6.2 12 16.1 9.9 '15.4 11.9 50.3 51.6

TT7 1 337
A

28.8 50.4 27.1 15.8 14.6 10.5 8.5 68.4 60.9
24.3 50.7 17.5 10.0 8.2 9.9 6.) 61.6 60.6
8.1 51.3 12.5 7.9 10.0 7.3 49.8 61.3
12.8 41.6 12.r 14.4 8.7 11.2 5.5 48.1 52.8

TS7I 137 c 3173 Tb77

*The_training activitiblevels, for each classification are the average of the levels for the va

sponsors in this clas$ification rather Wan a weighted average..

Source: ,Employment and, Training Administration, Department of Labor, unpublished Management

System data for ftscal 1980.

2.22
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ing, as judged by expenditure and.participant shares, than do'cities and
counties. Second; there is modestly increasing emphasis on classroom

training up through the 200,000-500,000 prime sponsor size range ang then a
decrease beyond that point. Third,' OJT activity is most prevalent under
balance -of -State programs, and tends to bejower in cities. Fourth, there
is no clear relationship, between .prime sponsor size and OJT activity,
although the OJT emphasis appears to be least in cities and counties with
labor forces of 200,000-500,000, i.e., the same areas where classroom
training is given greater emphasis..

Regression analysis qelps to sort out the'ge patterns; adjusting for

differences in unemploymen't rates and youth shares between priMe sponsors
of differing sizes and'governmental structures:

Equation 6. Prime sponsor classroom and on-the-job trainees
As a percent of.total IIBC participants in fiscal 1980 = a + b

(size of prime sponsor labor force:, 1 *1 less than 200,000; 0 if

200,000 orqore) c (prime sponor unemployment rate) + d (per-
cent of IIBC participants who were under age 22).

./,

r2 = .08 .

a = 88.46
b = -.041

c' = -.161

=

-Interpretation--,The labor force size of a prime sponsor had
,very little impact on the training'shares after considering the
differences in unemployment rates and youth shares. The re-

lationship between unemployment rates and training levels was
slightly negative but inconsequential, since a standard deviation
increase in unemployment was associated with a .3 percentage

point increase training. share.

Equation 7. Prime sponsor on-the-job trainees as a percent

Title IIBC participants fiscal 1980 = _a + b (size of prime

sponsor labor force: 1. if less than 200,000; 0 if 200,000 or
more) + c (type of government unit: 1 if state; 0 if'city,

county or consortia) + d (prime .sponsor unemployment rate).-

r
2
= .06

0 = 6.3
b = 1.47
c = 5.53

d = .57.

Interpretation -- Larger prime sponsors had on-the-job

training shares 1.47 percentage points above smaller, nonstate
prime sponsors. This differential .represented a fifth of a

standard deviation in the OJT' share. State-prime Sponsors had
OJT share 5.53 percentage*points hijher after'controlling for the
effects of size and unemployment.' This:increment represented
nearly two-thirds of a standard deviation. This would suggest

that small balance-of-state jurisdictions and small prime spon-
sors have more access to employers or greater preference for DJT4 al
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Equation 3. Prime ,sponsor clatsroom trainees as a percent

Title' IIBC participants = a. + t (size of prime sponsor labor
force; 1 if lest than 100,000 labor force and 0 if greater) + c
(prime sponsor unemployment rate) + d (percent IJBC participants
who were under age 221.

IP

r
2

.14'

a = 86.1
b +4.02 7
C =-.10-
d-.74

Interpretation - -Small j*risdictions were ,apparently not

lacking in ssroom. training facilities, or'at least this was
not reflecte their service mix. Prime sponsors with less
than 1100,000 Lab force had a slightly higher percentage of
classroom training ticipants after controlling for differences

in unemployment rate and youth Shares.

. 0
. Another .factor. which may explain the diversity in service mix it

variance in interpretation and enforcement of national policies by the
Department of Labor regilonal offices."' The regions must review and approve
plans, and could, presumably, pressure the,prime sponsors into undertaking
more OJT or classroom train14 'Performance monitoring efforts might also
vary. For instance, ambitious OJT targets are met. If a region
pressures prime sponsors to ma.ntain or improve OJT shares from year to
year, and if it follows through with enforcement efforts, the result may be
a greater incidence of OJT for\ sponsors in the region. It is also possible

that prime sponsors in different areas of the couary share different
'perspectives, or institutional and historical factors which lead to simi-
larities in behavior. For instance', the, prime sponsors in Region IX (San
Francisco) are largely concentrated in California and might, therefore,
uniformly take advantage of the extensive and low cost state post-secondary

education systeM. The 1960s kcategorical jobs programs concentrated

disproportionate funding,in the large Northeast cities, so that historical
patterns nay gave been established which have only gradually been altered
iunderiCETA.

There are significant differences between regions 'in the leveTs---of

training activity (Table 4.2). In fiscal 1980, prime sponsors in Regions
III (Philadelphia), IV (Atlanta), VII (Kansas City), .and IX (San Francisco)

put the most emph&PS on classroom trailing. Sponsors in Regions LId(New

York), VIII (Denver), IX (San Francisdb), and X (Seattle) gave greatest
priority to OJT. Total expenditures for training were lowest among prime
sponsors in RegiorI VI(DaTlas), X (Seattle),and V (Chicago). There was a
16 percentage point differential between the regions with the higheSt and
lowest shares of participants in training.

Regression analysis suggests that the variability among regions was

not the result .Of differing unemployment rates or youth shares for the

prime sponsors within the various regions.



Table 4.2

Var ti Between Department of Labor Regions in Training Activities
of Prime Sponsors Under Title II8C,-Fiscal 1980

Classroom Training Classroom Training OJT

Participants as Expenditures as Participants as
Share of Total Share of Total Shareof Total
Participants Expenditures Participants

01

OJT

Expenditures as
Share of Total

Expenditures

Training

Participants as
Share of Total
Participants

Training

Expenditures as
Share of Total
Expenditures

Region I (Boston) 47.8% 47.5% 12.6% 9.0% 60.4s 57.5:

Region II (New York) 51.2 46.8 15.5 11.7 66.7 60.0

Region III (Philadelphia) 52.9 51.2 9.0 6.4 61.9 60.6

Region IV (Atlanta) 51.6 51.6 9.0 6.7 59.6 59.2

Region V (Chicago), 49.8 46.8 8.7 8.2 58.5 55.0

Region VI (Dallas) 42.1 43.2 11.4 8.6 53.5 51.8

Avian VII (Kantes City) 55.9 55.2 13.8 10.1 '69.7 65.3

Region VIII (Denver) . 56.1 45.9 16.4 8.1 U.S 64.0

Region IX ASan Francisco) 55.8 51.6 13.4 11.7 , 67.5 63.3

Region X (Seattle) 42.6 42.7 15.9 12.1 58.5 54.8

'The training activity levels for each Region are the mean of tbe activity levels for each prime spOnsor rather than a weighted average.

Sources Deployment and Training Admtnistiation, Department of Labor, unpublished management information system tats ,for fiscal 1980.

er
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Equation 9. Prime sponsor classroom

'as, a percent Title IIBC participants
prime sponsor located: 1 if Region II,
other) + c (prime sponsor unemployment
participants who, were under age 22). .

r
2

= .18
\'a = 96.5
b = 4.00

= .33
d = -.78

and on-the-job trainees

a + b (region in Aidh
VII,'VIII or IX; 0 if

rate) + d (percent ILK

Interpretation- -The greater-emphasis on training. (and hence,

less on work experiencel: in the regions averaging the higher
'training shares was not a reflectioh of the youth shares or
unemployment rates of prime sponsors in these regionS.

Equation 10. . Prime sponsor on-the-job trainees as a percent
of IIBC participants = a + b (region in which prime sponsor
located: 1 if Region II, VIII or X; 0 j11' other)+ c (prime

sponsor unemployment rate) + d (percent of IIBC participants who
were under age 22).

2

a

b

d

= .07

m 10.6
Z 4.0

= .29
= -.G4

Interpretation--The prime sponsors in Regions II, VIII or X

had a half a standard deviation higher OJT Share than prime

sponsors in other regions, after adjusting for differences in
unemployment rates and youth shares.

Variations in the per participant costs are affected by idiosyncratic

participant flow patterns. (1.e., some prime sponsors may haye stable,

participation levels for an entire year while others have phased up in the
/ latter part of the year) and by differences in costs for training of a
liven type arid intensity. But since the cost of training per se is usually

related to. duration per participant and the intensity per week, par-

ticularly since allowance components increase with hours of treatment, the

per participant cost variations are. primarily related to variations in-

intensity and duration of training.

For 101 prime sponsors, the cost per-participant for IIBC classroom
training in 1980 was negatively related to the percentage of participants
in training (correlation coefficient = -:181 and the cost -per. participant
'in classroom training bore very little relationship to the cost-per par -

ticipant` in on-the-job training (correlation coefficient = +.05).

Differences 'between prime sponsor unemployment rites and the youth shares

had very limited -relatidnship. to ,variations in per participant costs:

227
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.00 Equation 11. Pri

IIBC claswoom training =
+ c' ,(percent IIBC 'parti
(classroom traine

208

sponsor cost
+ b ('prime

ipints' who
percent bf

wok r
per participant in Title

sponsor unemployment rate)
were. under age 22). + d
total IIBC participanq).

r
2

=

;

.07

1 a = $1698
b = $24.5

c = -$3.4
d = -$7.2

Interpretation - -A prime sponsor,with an unemployment rate a
standard deviation above average was likely to have a classroom'
training cost per participant 4 percent above the average, which
could reflect lower dropout rates due to limited alternatives, or
could be related to more intensive training as d policy in higher
unemployment areas. A prime sponsor with a youth share a

standard devi4tion above average was likely to have a $37 lower
cost, pr ably because less expensive "other classroom training"

was pro ded more frequently to youth. A standard deviation
_increment in the classroom training share,was associated with a
$157 decrement in cost, which represented 1.1 percent of the mean
cost or three-tenths ofa standard deviation.

Equation 12. Prime sponsor cost per participant in Title
IIBC OJT = a + b (POne-stiOnsor unemployment rate) + c (percent

IIBC participants under age 22) + d (prime sponsor dn-the-job
trainees as percent IIBCprticipants).

r
2

= .06

a = $1357

b=
c $2.3

d = -$14.1

nterpretation--An unemployment rate a standard deviation
above average was associated with an OJTqost $67 or 6 percent
below average. While this represented only a tenth ofa standard

deviatibn in OJT costs, there was apparently nopremium to secure
OJT slots in high unemployment areas. Likewise, a prime sponsor
with an OJT participant share a standard deviation above the mean
was likely to have average costs $120 or.6 percent below the
mean,

the

that generosity in employer reimbursement was
not the means they used to secure more OJT, slots.

The average cot for classroom training was a sixth higher among
primes with a labor fofte of 500,000 or more than among. those with a labor
force less than 100,000, (Table 4.3). OA costs were lower in the smallest

primes. States had lower costs for classroom training Um Other units of
government ('perhaps because of the, use of state-funded training and

education facilities), and for OJT (perhaps because costs were less in

rural balance-of-state operations). There were some substantial cost

differences between the ',time sponsors, in. different regions (Table 4.4).

Regions II (New York) and III (Philadelphia) had the ,highest.cost per

7'1
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Table 4.3

1980 Title IIC Training Costs by Size
and Structure of Prime Sponsors

Number Classroom
With Training OJT

Complete Expenditures Expenditures -

Data* per Participant* per Participant*

.

Labor Force Less
Than 100,000

Consortia.
41,

32

Cities 38

Counties, 111

States . 3

Rural CEP 4

Total

Labor Force
100,000-200,000 .

Consortia
Cities
Counties
States-

'53

17

42

2

ol`1
.0

tabor Force
200;000-500,000

Consortia 34

Cities 12
Counties 27

States _16

TFIgr

Labor Forte 500,000+

Consortia 8

Cities 8

-.Counties , 4

States 28

Total .

Standard. , StandIrd

Mean Deviation Mean Deviation

,a4

$1487- $ 698

1459 . 518

1211 514

1188 262

1411 515

TM

.

1391 t- 589

1434 .- 684

13804' 558

1740 p ,-.

1402

1447 581

1447 469

1474 388

1314 . 453

TUT

1376 76

1638 18

1845 '469

1485 467

1522

*The training cost levels for each classi'fi'cation are the average of.the

levels. for the various prime sponsors in this classifitation rather than

a weighted average.,

SoUrce: ,Empjoyment and Training Administration, Department of Labor,

- unpu blished management information system data for fiscal 198b.
,-

,

.

$..871

952
1018

877

740

$ 333

471
384

170

270

-g77

.

1135 e640

1948 2024
1211 411

920
1.2M

1075 : 330

1613 1030

1206 678

1104 443'

172"

1186 677

1914, 1081

1593 482

968 292

1214

229
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. Table 4.4
Variations Between DepartMent of Labor Regions in Title IIBC

. .

Training Costs, Fiscal

4 Clastroom Training

Region (Boston)

Region II (New York)

Region III (Philadelphia)

-. Region'IV (Atlanta)

OJT Cost .

Cott per Participant* per Participant*

1980

$1335 $ 991

1509 1660

1480 1060

1411** 916**

Region V (Chicago) -127,8 '1203

Region VI (Dallas) .1380 1105

Region VII (Kansas City) 13324 920

Reg on VIII (Denver) 100 1139

Region IX (San Francisco) 1335 1219

Region X (Seattle) 1407 1078

-*The training cost levels for each region are the average of the levels
for,the prime' sponsors in the region rather than a weighted av-

, erage.

* *tXcludei one balance-of-state prime sponsor with exiraordinarily,h4.6._
costl)er participant.

Sourc Employment and Training Administration, Department of Labor,. -

unpublished management information system data for fiscal 1980.

classroom training participant. Region Ihad by far the highest costs per
". OJT participant; wile Regions VII (Kansas City) and IV (Atlanta) had the

lowest; The difference-in classro9n-training costs from the lowest- to
. highest-cost region was more than two-fifths, while (or OJT 'it was four-

fifths.

The variation in outcomes as measured by placement rates, positive,
terminatiols, costs per placement and costs per positive termination may be

explained by,differences in service mix,-Service.intensity, participant mix
and local ecoilomic conditions. Presumably the residual reflects either
real differences in the effectiveness Of 'services and placement .or else
aberrations in the data. , ('

y



The degree, of emphasis on. training is only a minor factor in- ex-

plaining outcomes (Table 4.5). A prime sponsor with Title I B OJT levels a'
standard deviation 'above the average for all prime sponsors .in 1980 was
likely to have a. .6 percentage point higher ,positive termination rate.
Differences in' classroom training shares had almost no relationship to

positive termination rates.

Table 4.5
Title IIB, Positive Termination Rate FY 1980 (N = 399),,

r
2

= 22.1,

Local Factors

Percentage point change -inn posi-

tive termination rate associated
with a 1 percentage point change

. in the factor (except as noted)

Enrollee Characteristics
Percent female .26

Percent age 14-15 .46

Percent age 16-19 .15

Percent age 45-54 ;51-

Percent age 55+ .01

Percent black -.04

Percent Hispanics -.04

Percent other minorities .15

'Percent AFDC recipients - Of

Program Mix Variables,
Percent participants- in OJT
Percent participants in classrooM

training--skill
Percent participants in classroom

training--other
Average length of stay

Cost per enrollee

.

Local Economic Variables
Unemployment rate : . ' -.34

,
4.----,

Employment growth rate , 1
. .15

, . .. . .

. . .
.

Source: Department.of Labor, Office 'of,ASsistant Secretary for Policy,
Evaluation and Research,-unpublished calculations for performance

indicators work group.

-.01

.00'
A one-month increase in length of

stay was related to a 1.47 percent-
age point decrease in the positive
termination rate.

A $100 increase in cost per
enrollee was, related to a .04
percentage poknt increase in

the positive tenminakon rate.

4
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Several simpler regressions focusing on the training intensity also
.find little relationship to positive termination rates:

Equation 12. -Prime sponsor Title IIBC positiVe termination

rate = a + b (prime spoils& unemployment rate) + c (percent IIBC
participants under 22) + d (percent IIBC participants in' class-
room training or OJT).

(

r2 -= .04

a = 64.1

b = .05

c = .15

d = -.05

Interpretation--More training was associated with a slightly
lower positive termination rate while an increased youth share
was associated with a higher rate (because return to school for

in-school programs is counted as a positive terminate n),
However, the serviEce mix factor was negligible. 'A snaked
deviation in the training share was associated wits only a 1

percentage point difference iri the positive termination rate.

Equation 13. Prime sponsor Title IIBC positive termination
.rate = a + b4primq4ponsor unemployment rate) ,+ c (percent IIBC
-participants under /4e 22) + d (cost per .participant in IIBC
classroom training and OJT)

r2 =

a = 60.,19

b = -.13

= +.19

d = -.00

Interpretation - -Mire intensive or expensive training was not
related to increases in the positive termination rate.

In light of the earlier evidence that placement status at termination:.
as- recorded by the prime sponsor wasa powerful predictor of individual
earnings gains relative.to matched controls, the variances in placement-
rates among iirtft sponsors are of considerable interest. Differences in
service and participant mixes and local economic conditions explained

arly two-fifths of the variance among prime.sponsors in their fiscal 1980

,-------------1"
placement (entered employment) rates (Table 4.6). However, program mix
factors were only a minor part of the 'picture. OJT contributed to higher
placement fates, but a 'prime sponsor wit an Kr share one standard "--

deviation'above the mean had a predicted placement rate only 2.5 percentage
points higher., which Pepresented less than a fifth of a standard deviation
in the placement rate. Placement' rates were slightly higher where more
skill ,training was provided, but othei training was, associated with
marginally lower placements.

T 232
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'Table 4.6

Title IIB, Entered Emplpymentilite Y'1980 FN = 399) A
- 4

r2 . = .38 : sf

Local 'Factors

Enrollee characteristics
percent female_

Percent age 1,4-15
e Percent age 16-19
'Percent age_45-54

Percent age 55+;
Percent black
Percent Hispanics

Percsntcother minorities
Percgit AFDC recipients

4, '
ProgramJitx Vdtlables.
Percent OJT
Percent classroom, trai n i ng--s kill

Percent claSsroom training--other

Averigelength of stay

I

''
- Percentage point change in entered

employinent rate associated with a 1
percentage point increase in the

Cost per enrollee

Local Economic Var'ables
Unemployment -rate

'1 Employment,growth
Quit rate

Source:
.,

, factor (except as _note)

it,. 03

-.36
-.24

c ".39

.28
-.05

-.03

-.18
- .1'6

.29

.01

04

kone-mono -increase in leng
stay was -related' to a .3-3 gzer

agt point decrease in entered em-
ployment rate.

A $100 increase Prost per

enrollee was related to a6
percentage point inci:easein
entered employment rate.

,

-1.62
to .30

' r -.40

be rtmcnt of Labor, Office of Assistant Secretary for Policy,.
Eva uat/on and Research,, unpAllished calculations for performanc
indicators' work group.Ag,

NN:heral simpler regressions focusing
A

on the training variables support.'
conclusions froin the more detailed regression's:

.

.

/

. .

s

1014
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Equation 16. Prime sponsor 1 Up cement rate = a. + b

(prim/I.-sponsor unemployment rate) + c(perc t.IIBC participants
under age 22).+ d (clawoom and on-the-job trainees as percent
total IIBC participAftsY. ,i

A
r
2

= .16

a = 71.3 .
4k

,

. b = -2.16 , Ilk

0.

"c = :..51
.. .

fi

= .00

InterpretationWhileope unemployment rates arid the- youth

die shares strongly affected plaCement rates, there was no observable
relationship between the training share and the placellent rate.

Equation 17. Priine sponsor IIBC placement rate = a + b
(prime Sponsor unemployment rate) 41 c (percent IIBC pdrticipante

under age 22) + d (classroom aneon-the-job training expenditures,
as percent total IIBC expenditures). '. .

r
2

= .16

a ,= 73.4
b = -1.16

c = -.83
d = -.02

Interpretation--There was almost no relationships between r

variations in training expenditure 'shares and placement- gates.

:Equation 18. Prime sponsor-I1BC positive iterininationrate =

a + b (prime sponsor unemployment rate) +

participants who were . under age 22) + d

participant in classroom training and OJT).

r
2
= .18

a = 69.4

c (percent IIBC
(expenditures per

/I

7

b = -1:28

c = -.52
d = +.003

Interpretation - -A prime wrier with training costs

(intensity) a standard deviation, abWaverage was, likely to have
a 1.7 percentage point higher placement rate. The coefficient is

. so small that this is -not a dependable estimate, but, it is

,consistent with the higher placement rates noted in the CLMS for
long-stayers, in training.

The t per "placeme6t fromjitle*IIB was also affected very modestly

by the pr ranrmix (Table.4.7).- A standard deviation increase in the OJT*.
share was associated _with a`o6 percent lower average cost per platement. .

Conversely, a Standard deviation increase in skill, training shares was

associated with 'a 4 percent 'increase in per placement, and other

classroom training with ...A 31percent increse, presumably because classroom
trainees returned- to school rather than entered the labor market.
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Tit leo I IB, Cost

r
2

= .39

Local Factors

Enrollee Chacteristics
Percent female

Percent
Percent
Percent
Percent
Percent
Rercent

ir Percent
-Percent

Program Mix Variables
Percent OJT

'Percent classroom training--skill
Percent classroom training--other
Average length of stay

age 14-15
age 16k9
age 45 -54

age 55+
black
Hispanics

other minorities
AFDC-recipients

215

Table 4.7
Per Entered Employment FY 1980 (N = 399)

Local Economic Variables
Unemployment rate
Employment growth rate
Quit rate

at

Dollar Thange in cost per

entered employment associated with
a 1 percentage point increase in
the factor (exceptas noted)

.

8.65

46.23
6.85

- 96.81

- 43.52

1.61
-7.31

- 22.40

-.73

- 44.42

14.52

12.79
N

A one-month increase in length of

stay was related to a $551.36

Oncrease in cost per entered
employment.

438.06
-2.4

-459.31

Source: Department of Labor, Office of Assistant Secretary for Policy,
EvalUa iop and Research, unpublished calculations,for performance
indica o work group.

In su)nmary, state and local decisiommakers are responsible for the
service mix choices for thi majority of CETA dollars. In 1980, prime

sponsors chose to use than a fifthof the total resources available to

them for classroom and on-the-job training, instead emphasizing job

creation. Yet among prime sponsors, there was- enormous variance in the
degree of emphasis on training.. According to t impact estimates, OJT had
A very high payoff; yet .under Title IIBC less t.an one in nine par-
ticipants were in OJT. Again, the range i emphasis among prime sponsors

was significant. Longer classroom training paid off in greater net gains,
but the average lgagth of stay under.Titld IIBC was only 5.1 months, The

intensity of traidltig, as proxied by the cost per participant, also vari
enormously. Finally, placement was a ,key success. factor in classroom

training ,and al 1 other CETA components. Only two=fifths of Title BC

terminees in fiscal 1980 entered employment upon termination, but, again,
' there was great vartabilityilrong prime sponsprs.

P.,

.
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The unemployment rate and youth share among participants are not major

explanative factors for the service mix decisions of prime sponsors. While

the statistical analysis is crude, -these variables do not -bear much
relationship to 'classroom training and 'OJT participant or expenditure

shares under Title IIBC. In many cases, the xelationShips are the opposite

of a priori expectations. For instance, 'OJT levels are apparently higher
in.prime' sponsors Wilt higher" unemployment rates.- Other factors such as
type of jurisdiction', size and region have more explanative poWer. Area

conditions and participant mix are much more powerful predictors of

outcomes. However,. outcomes are not significantly affected by service mix

decisions. In other words, prime sponsors. wOuld be more likely to alter

the mix of participants than the, mix of services if they wanted to increase
placement and positive termination rates. 'After considering a significant

number of service, and partiCipant-mix asa 11'a's area economic factors,. the

unexplained variance in' placement among owe spOnsors is still very large.

Thus, despife the very significant variation between prime sponsors'in
their decisions and outoomes: t4,4elterns of variation provide few clues

as to why prime sponsors on atsittkg*.`put so much emphasis on work ex-

perience, why , they 4emphasize;ikc)as-srbolm training more/ than OJT, .why

clasroom training' is ,usually tirort,term rather than longer-duratipm, why

tfier t. is extensive creaming into the few OJT opportunities, or why

placiNent is not higher. The answers to these-:questions lie elsewhere.
qr
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sgcrio4 2.
THE DELIVERY' PERSPECTIVE

. Elegant assessffients of local needs, and the findings of esoteric
research and evaluatipns have little relevance at-the delivery level. The
'realities which dominate, prime sponsor decisons are much more pedestrian.'
Judgments -concerning what wons for whom are 'quite *different at the,

delivery level than when propounded from the ivory tower. The accounting
-system mandated for CETA activities provides an inadequate foundation for
decisionmaking and management, biasing service and participant mix

decisions. Er if prime sponsors could determine *what worked best for
whom and cou d accurately measure activities and outcomes, rational
decisions are undermined by an uncertainty and volatility of funding and
the constant changes in federal policy.

Can Effectiveness Be Judged Locally?

'4° Even, if a prime sponsor had the resources and the interest to

duplicate the procedures of the national evaluations, net impacts could not
be accurately assessed at the local level. To measure a 5 or 10 percent
difference 'in,' post-program earnings requires a large -sample size of

(74I

'participants and suhstant4a1 cont groups of nonparticipants. If the aim

is to isolate the effects of a con, nent of a total program, or even more
specifically; to determine its elat ve effectiveness in serving different

subsegments of the participant) population, the sample size for each

activity/participant combination( and the related, control group must be
large ,enough -to discern these marginal impacts, Even with the large

temples -in the CLMSAwith its concomitantly large pricetag), the con-
clusions begone quite "iffy" when disaggregated to significant.segments or
to detailed coMpOnents such as occupational. vs. nonoccupational classroom

-training. Most prime sponsors do not have enough enrollees in activity/
participant cells to determine in 'any statistically reliable way the

relative payoff even if all were tracked.. Furthermore, the control group

in the, CLMS is drawn from other, quite expensive-, samples--the Current
. Population Survey and the Social Security records. Neither areffeasible as

.Font;ols for evaluating local activities.:
, .

But prime sponsors are supposed to be running programs-0ot evalua-,
tions; they lack the resources and reason to conduct-long-term follow-up
and to maihtain control groups. To the extent they consider effectiveness '-
at all, they must necessarily focus on absolute rather-than net impacts,
wig on immediate post-program outcomes rather than longer-term results.
Even if the information about the costs and benefits which is available
from national evaluations were calculable locally, prime sponsor's inter-
pretations and 'decisions might differ, since the resources (costs), are.

federal rather than, local, and since the prime sponsor is a governmental
unit with responsibilities' for deliverinlihrods and services belch can, in

.pirt, be provided 'by CETA participant Local decisionmakers might be

quite -rational in their decisionmaking and quite concerned with the

effectiveness of local services, and yet still reach decisions which are lir
less th4n optimal from a national, ivory tower perspective. .
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The heavy emphasis on work experience in local CETA programs is a case
in point. The national data suggest that. adult work experience has no
post-prOgram earnings impacts whereas classroom training substantially
increases earnings relative to controls in the two post-program years.
AccordOg to theiCLMS interview data for .the fiscal 1976 participants, 54
percent of the adult-work experience participants were employed at exit,
compared-to only 29 percent of classroom training participants (Figure
4.5). Three months later--the maximum time over which CETA will usually
follow-up participants- -the percentages were 52 percent and 46'percent,
respectively. Because the adult work expeience group was more likely to
be.worlOng a month before entry, the gains'in employment were about equal
at the threezmonth point but significantly in favor of the work experience
participants at exit. It was not until a half year after. termination that
the pre/post gaiiis for classroom trainees noticeably exceeded those for
workexpertence participants. If the prime sponsor judged.effectiveness by
termination. results, work experience would be pleferred. If the judgment
were based on 90-day follow-up, the average railts for the firs.t three
post-program months would still favor the work approach. Rarely does a

A, prime sponsor track beyond this point.

From a local budgetary perspective, work experience also makes more
sense. In fiscal 1980, the prime sponsor cost for a classroom training
person-year under Title IIBC was half again the cost for work experience.

_Both pay the minimum,wage but classroom training must purchase the training
in addition to the stipend. Because work experience has a shorter duration
of stay than classroom training, its.average cost per participant in fiscal
1980 was only three-fifths as great. More exactly, 'for. every 100 par-
ticipants in classroom training, the prime spOnsor could serve 159 persons
in work experience. 4

From the prime sponsor's perspective, however, the cost must be offset
further by the value of work product. Classroom trainees do not produce a

social product, whereas work experience participants, if worked hard and
matched. .to useful johs they can perform, may,, pay back all of the wages and

fringes. Assume, however,the productivity equals 75 percent of the slot'
cost. The per participant cost of the program from the local perspective
is, thus, only one-sikth that of classroom training. In another sense, the
work experience pays back the local jurisdiction 75 cents on the dollar in

output, plus local taxes on the in- program wages which are three-fifths of
expenditures, plus -reductions in locally-financed income transfers;. in

contrast, training results 1,9 no output, local income taxes are usually not
paid on the allowandes which are only two - fifths of expendiures,,and there
is less reduction in locally-financeNbincome transfers because allowakes
re reduced where public assistance is received. The jurisdiction will
enefit from the discounted' value of future local- taxes relative to the
increased future earnings dut this would amount to only-4 few dollars a
year on the 4400 increment in earnings resulting from clasroom training
according to national studies (Although not observable at the local level).

It is underitandableAthen,"why prime sponsors 'do not favor training

over work approaches. Local decisionmakers are the wigs who feel the

pressure of needs which exceed resources, and will want! to serve as many as

possible. There is little evidence locally that training produces more
earnings _impacts. and some indication that the opposite is true. The local

fi 23s
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Figure 4.5
a

Post-Program Employment Status of:Fiscal 1976 Work,
Experience Participahts vs. Classroomlrainees

'Mork Experieece.

Classroom Training

52

46
48

S4
56

Ex t 1 month 3 months 6 months 9 months 12 months

I Pertent Employed at Various
Post-Program Times

Si

OM.

27

9

23
22

26
28

27

31

29

34

Exit i month 3 months &months 9 months 12 months

Increase in Percent Employed Relative
to Status One Month Before Entry

Source: Westat, Inc: Postprogram Experiences and Pre /Post.-Comparisons for Termitees Who Entered

CETA During Fiscal Year 1976.(Joly 1975-June 1976) (Washington,. .C.: Employment and

training Administration, Office of Policy, Evaluation and Research, March 1979), Table 51.
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government gains nothing from trainees whereas it gets some useful output
from work experience participants.

. .
.

Training on t job appears effective from both the local and national
perspectives. 'For 976 on-the-job trainees,, the employment rate one month1after. ermination s 621)&rCent compared to the 50 percent rate among work
experience participants,' at three months the differential was as great, 64
percent vs. 52 percent, respettively. The employment rate gains measured
relative to the labor market status of participants.three months prior to
their CETA entry were 29 percentage points.for OJT, compared to only 23
percentage points for work experience, at one-month-post-program; or 31 and
25 percentage points, respectively at three-months post-program. 3/ The

cost per slot for OJT in fiscal 1980 under Title IIBC was essentially the
same as the cost of work experience. While OJT produ;es no public product,
OJT slots will benefit local employers or may in come cases serve as an
economic development tool.

The problem is not the desirability of OJT to local decisionmakers but

the difficulty of arranging it. First, work experienceislots are usually,
secured in clusters. The summer program, for example, averaged eight
participants per worksite. On-the-job training is usually arranged for one
or two placements at a time. Second, work experience slots tend to be
refillable and a bank of "good" work experience slots can be cumulated over

time. 0.7 is a treadmill. A small firm may.need a press operator. It

cannot afford to have more trainees than its job needs, since the firm
receives only 50 percent subsidy, in contrast to the public sector where'
employing agents /can easily take on several PSE or work experience.
participants who are fully subsidized 'In order to find one who can
ultimately fill an available job. The on-the-job trainee has a one in two
chance of making it into the job prmanently, in which. case there is no
need for another trainee. This contrasts with a transition rate lets than
half as high for work experience. If the first trainee is a failure, the
firm may decide not to go the OJT route again, whereas work experiences,.
-slots, which are free to the public or nonprofit agency, wii1 usually be,
refilled even if some of the workers prove'ineffective. Third and .most

critically, the OJT formula does not provide much incentive to employers
and Most are uninterested. Many do not want to get involved whatever the
subsidy. As an example, a five-site demonstration program, whiCh aimed to
compare the benefits of work in the private.sector vs. work in the public
sector, provided a .full wage subsidy for firms hiring. out-of-school

disadvantaged 'young adults, i.e., it equalized the reimbursement to

private-for-profit or nonprofit employers. in the public- sector, 53

percent of contacted employers ended up providing at least one worksite
compared to '35 percent of those in the nonprofit sector but only 25 percent
of those in the for-profit sites. On average, it required 1.2 contacts to
develop. a single job in the public sectors 2.0 in the nonprofit sector, and
3,4 inthe privatelsector. ly The-administrative effort to market the same

clients to the private sector with only a:50 percent subsidy would,have
,been incredible.

Prime. sponsors are most conscious of the difficulties of marketing
OJT:. They do not set higher goals because they are, frequently_unable to
attain even the modest. targets currently set in,their plans. For instance,
actual IIBC OJT enrollments realized by prime sporpors. in fiscal 1980

24(j
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averaged 88 percent of planned-enrollment (-efteamodificationprobably had
reduced originally planned figures when it became apparent they could not

be attained). In 'marked contrast, the actual classrabk,training en-

rollments averaged 111 percent of plan. Only one in five prime sponsors

/fell short of its crilesroom training enrollment goals by .more than 10-

percent; and just 9 in- twenty achieved less than ;7.5 percent of the

planned figure. Eve4 though OJT goals were quite modest in most cases,
half of prime sponsors fell short by 10 percent more and three in tell

fell shOrt by 25 percent of more. /

If work experience is emphasized because it.looks more effective'when
judged from the local perspective than from national studies, while OJT is
downplayed because of marketing difficulties, the absence of long-duration
classroom training results%Irom both- the diffiCulties of mounting such

'programs and the dubious payoffs as judged by solely short-term outcomes.
The national net impact estimates suggest that there is a very swbStantial
gradient in the relationship between length of stay and post-program net \
earnings, gains; But the prime sponsor sees a quite different picture.
During.the immediate post-program period, employment prospects are not much

better for long-teMY vs, short-term trainees: For instance, for fiscal

1975 classroom trainees staying leas than 60 days, the employment rate in

the first quarter after termination was 44 percent, compared to 43 a cent

for trainees staying 60 days or more (Table 4.8). It was only Ott the

course of time that the benefits of longer, Agration training became more

evident. During the second year after termindron! the employment rate for

parti,cipants with lee than two months stay was 55 percent, compared to 60
Rorcent for:, traineerstaying over two months, and 65 percent for those

(taytalz ha'If a year or more. The .differences are best 'Nisi'ialized by

sh-Mirig the change over time in the differential between the.annualized

earnings of trainees in each lerigth of stay category and the average for

all trainees in the firstApost-progralAyear (Figure 4.6). Over time, the

earnings of all trainees increased,'but they rose by more for the long

stayeri.

r
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Table 4.8
Percent of Time Employed, in Post-Program Period
*Second Half Fiscal 1975_ClassroorkTrainees

Days. of Participation
Post-Termination

Period
,

8-29 30-59, 60-90 91-181 182-364,

First quartet 45% 43% (3% 41% 46%
.

Second quarter 55 49 49 48 55
Third quarter 56 45 , 55 51 63
Fourth quarter 57 49 63 57 63
First year 53 47 (4 52 48 57

.

.Fifth quarter 55 54 64' 51 63
Sixth quarter 59. 53 61 i 54 . 65
Seventh quarter , 57 57 61 54 68

Second year"; 57 ,g 63 55 66

Eighth quarter- 57 - 63 58 68

Source: Westat, Inc. CLMS Follow-up Report No. 3 (36 Months After.Entrq,
Experiences for the .First Two PntprogrAmhYears,,,With Pre/Post om-

parisons, for Terminees Who Entered CETA burin January-June 1975
(Washington; If.C.: Employment and Training AdMtntstratton;
Office of Policy, Evaluatiqn and Research, December 1980),

$2000

11000

'Table 43.

Oa

Figure 4.6
Post-Program Earnings Ind Earnings Increases by

,Duration of. Stay, Second Nalf 'Fiscal 1975 Classroom Trainees

S-1000

Source:

1

,Annualized Earnings Second Year
After Termination By Duration Of '
Of StayiArerage Earnings All
Terminus First Year After Termination

.
,

t It ,
; Annalited Earnings First Year

After Termination By Duration of

4904
_ -- Stay:-, Average, arnings All

Terminees In First YIN,: After1....-

I Termination ,

30-60 90, 91-110 160-364 . buration of Stay

Pasnualized Earnings First Quarter
-.After Termination Sy Duration of

Stgy4-Avera9e Earnifida.All Trainees
First Year After Ionisation

Westat, Inc. CLMS Follow-up Report-No. 3*(36 Months After Entry)*
-Experiences forhe First Two Postprogram Years, With Pre Post Com-.
partsont' for Termtnees Who Entered CETA During January-June 1975.
Washington, D.C.: 'Employment and Training Admfnistration, bfflce
of Policy, Evaluation and Research, Decimber 1980), Table 47.
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While prime sponsors do not see the impacts of longer- duration

training, they are unavoidably faced with its cost. Assuming a uniform

training cost of $500 per month, the cost per participant and cost per
placement would have been' as follows in 1976: 6

Duration of Stay

Assured
'Lest Per
Participant

Placement Rate
Atcordi ng to

Prime Sponsors
Records-

Three -Month
Post - Program

Deployment Rate
for 1976

Part ietpants
Cost Per
P 1 acerent

Cost Per
Three-Month
Employment

0.29 1500 ' 43 44 51163 $1136

30-59 1000 19 43 2041 2326

60-89 1500 50 18 3090 3125

90-119 2000 54 ,45 3703 4167

120-119 .0/ 2500 y 51 19 ' 1902 5102

150-179 3000 17 53 5263 5660

180-209 3500 55 53 6364 6604
1

210+ 4000 = 59 55 6/78 7273

F

The net earnings gains for long-duration stayers more than make up for

the costs of longer-duration training. -for instance, 1976 participants.who

-stayed one to ten weeks in classroom training essentially experienced no
gains while those who ttayed'40 weeks or more gained in the. neighborhood

$1$00 annually through the second post-program year. The prime sponsor,

however.Aoes not observe net impacts but only post-program outcome&i a
great deal of faith in the efficacy of long-term training is necessary to
justify costs per placement for long-term training which are six to seven
times those for short-term training.

Finally, the short-duration stayers for whom net impacts are minimal

incly,de those enrolled in short-term ,courses, those who drop -out of

to term courses because they fail, and those who leave training because

they find better immediate opportunities. It may well be that the

graduates of short-term training do better than those who fail in long-term

training. For instance, the dropout from a two-yeardpregistered nurse

training program may remain an orderly, whereas the participant in a short

English-as-a-second-language course will gain entry into the labor market

by 'learning language fundamentals course. Since the chances 'f failure

increase with the duration 9f training (even though there is a rapidly

declining increment in failure rates after- the first 30 days), and since

the costs of failure .(both programmatic outlays and foregone earnings).

increase. with -duration of time before faRure; then if the dropouts

experience no earnings gains, the long-duration training will appear even
less worthwhile to the prime sponsor. In such a case, the local viewpoint

would be more appropriate than the conclusions drawn 'from aggregated

national data. Given the fact that the majority of short-stayeri are
scheduled short-stayers, the likelihood that those who fail to complete

longer training will realize at Mast same gains, and the fact that the

dropouts include some who left to take advantage of better oortunities,
it is unlikely 'that the payoff of scheduled short-duration training is much

higher than the average return for all trainees whp stay a short-duration.

But it surely is another factor segh at the local but not national level

which adds to the arguments for short training.
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The asslonment patterns for lifferent subgroups of participants may
also be expllIned, in part, by the differences between the ivory tower and
delivery level perspectiyes. For instance, both younger grid older par-

,

ticipants are underrepresented in training and overrepresented in workf
experience. 7/ -t

Distribution of Fitcal 1980 Partitipants by Age

Nonsummer
Work Experience,

On-The-Job Classroom Training PSE and
Training (Including PS1.9 ) Direct Referral

16-19 4.0 22.7 73.3
20-21 9.6 35.3 55.1
22-44 9.4 39.6 51.0.

45+ 5.5 : -24.8 69.7

Bra ed on the estimated 1978 earnings gains for all 1976 participants,
it app ars that the 17-18 and 19-21 cohorts could benefit most from OJT,
an e 19-21 group does better in classroom training than work experience,
though noeparticularly well from either. 8/,

1978 Earnings Gains of All 1976 Entrants

Work-.

On-The-Job Classroom Experience
Trainees Trainees Participants

17-18
.-

. $776 $204 $441

19-21 526 94 45

22-44 528 647 60
45+ 640 487 665

It also appears that minority male's, and particularly young adults,
benefit from OJT but from little else. 9/

Minority
Males

1978 Earnings Gains of All 1976. Entrants

Classroom Trainees
On-The-Job
Trainees a

Work Eerience
Participants

17-18 $531 % $ 888 $ -29

19-21
, -150 490 -54

22-25 1276 -162'.............---=607

.
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Yet for minority maleCETA entrants in 1980, the chances of assignment
to OJT were far below those of white males. 10/

PerCent -Black

Mal nrollees
in 1 Atsigned

to OJT

Percent White

Male Enrollees
in 198Q Assigned

to OJT

16-19 3.8% 6.6%

20-21 10.3 13.0

22-44 9.3 14.1

Unquetio ably, one reason for the low relative rates of OJT par-

ticipation fo these groups is their lower succes? probability in OJT

assignments. Among 1976 minority male participants in OJT, the post-

training placement rate was 52.9 percent, compared to 57.5 percent for

white males. Among 17-21 year-old OJT participants, the placement rate was

45.4i compared to 64.1 percent for 22-25'year-olds. 11/ These placement

differentials parallel those from other service components; for CETA as a
whole, 31.9 percent of all'minority males; compared to 34.4 percent of all

,white males, were placed, as were 29.6 percent of 17-21 year-olds compared

to 36.2 percent of 22-25 year-olds. However, where the consequences of

nonplacement. fall on the participant in the case of work experience or
classroom training, a negative termination in OJT _can turn the employer

against the system, affecting the possibilities for subsequent placements.

This residual effect may explain--although not justify,--the reluctance'of

prime sponsors to assign high risk participants to OJT even though they

benefit substantially. Another fact6r Irray simply be that employers will

more likely reject minority referrals, or will not be inclined to sign up

in the first case. Additionally, minority enrollees are probably more

concentrated in poverty areas where it is difficult to arrange OJT

pl ments.

There is also a heavy emphasis on classroom training and work

perience" for participants with limited earnings histories (less than

$ 000 in each of the prior two _years), and little emphasis on classroom,

straining for high earners ($4500 or more in each_of the prior two years).

Yet the low earners gain most from 'OJT where fey are least likely to be

.placed, whereas the high earners benefit relatively more from'classroom,as

opposed to on-the-job aining: 12y

40"
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Percent in classroom training
Percent in, on-the-job training

. 226

Fiscal 1976 Participants

Low Earners

36.0%
10.9

Percent i
n work experience,,

Psi or multiple activities 2-151.1

High Earners

.?(3.9%

20.6

50.5

:Estimated .1978 earnings gains
relative to controls

Classroom trainees
On-the-job trainees
Participants in work

experience, PSE or
multiple activities

$420
811

i"

334

$1061
4

-52

For 1976 OJT terminees, the employment rate three- months after
termination was 73.percent for individuals who- earned $4000 r mor n the

year before entry, compared .to .58 percent for the lower ear , despite
. the fact that the low earners gained more relative to low earner con-
trols. / Again; in- allocating the scarce OJT slots there is apparently
an emphasis on reducing the risk of failure even though some in the, higher
earner group might be better served by classroom training and many in the
low, earner group would be better served by OJT. In these judgments about
what works best for whom, the ,pronbuncements from the ivory tower are
hedged with uncertainties because of the difficulties of accurately
estimating net impacts for subgroups. Certainly local prime sponsors can
.make no bptter estimates. In light of-the difficultiv of developing OJT
slots, and the evidence from both national and local experience that all
participants'benefit from OJT, it is understandable that decisions might be

made on the basis of employer preferences and institutional expect ency

rather than distinctions between the relative gains.

The Management Misinformation System

Planning, contracting, performance ,measurement, and managemen
decisions by prime sponsors and delivery agents (as well as those of th
regional and national offices of the Department of Labor), vest an a set o
definitions, counting rules, and report formats- detailed in the Forms

- Preparation Handbook. 14 This ag ent information System categorizes
participants, services, expenditure and outdomes. There are three

primary reports counting up the-dorlar nd bodies' assigned to the defined
categories. Each report is_ requised om prime sponsOrs quarterly and
annually covering each of the CETA subparts (YETP,'YCCIP, Title !IBC, Title

IID, Title VI, SYEP 'and.PSIP). The annual prime sponsor plans prepared
before the start of each fiscal year for each of these subparts include
quarterly and annual projections of the elements in these reports. Below
the prime sponsor level, subagents are usually required to provide the same
information, frequenIy on -forms which duplicate the prime sponsor's
reports,

"r /.
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. ! 1: The Financial Status Report (FSR) categorizes expenditures by
fu tonal activity and by program, component (N able 4.9). The functional
act are 'administration," "allowances," "wages," "fringe bedefits;"

oP "tra P'. and "services." These functional'activities are-defined so
that ey..pre 'mutually exclusive and. cover all outlays. The program

v
components are "classroom training," "on-the-job training," "public service
enploymentr" "Services,": "wdric expe'rience," ."transition services,"

All''vocational expIoration,: and "other activities:" These categories are
also designed'to be mapally exclusive arid to sum to total of'expenditures-.
The wages and allowantes, 'fringes, services, training, and administration

v., -which are necessary to support each of these program components are;
,c,,' Allocated to it.'. Thus, a service year of clvsroom trainjnrin,1978 under

Title IIBC, included $1,950 .(42 percent) for allowances, $835 (18percent)
for administration, $975 (21 percent) for

...

training.an0 $452 (16 percent)
,

.

. . forl-services. 15/ . Training, as a, functional activity;-included the $975
for each seryice year of classroOm training provided under Title.IIBC, but
also included OJT employer payments as well as the training expenditures

f
including wogtite supervision Jot... Title IIBC participants whose- primary
activity was rk experience.

<

% -T. .

2.7 TV PrO9ram Statft Summary (PS 5) recordts the current arid

4k cumulative luartefly enrollment, termination an4 termination status data
for, Each subpart, as Aell as the current, and cumulative participation
clevel, Nt'not teriniation resOts, for each of the prograp components ,

suppotted under the subpart\(Table. 4.10). Individuals are enrolled f
the day they receive employment and training services' and must

otticialOy terminated within 90 days'ofjthe point when lipey'leave.a program'
cOmponift. The major termination classifications include entry into

unsubsidized employment, transfer to other _,subparts of CETA, other
"positive terMinatidn" such as return to school or achievement,of itended,
participation, goals, and "nonpositi,ve"

'

terminations. .
.

. .-

3.. Ihe Summary ot Partkipant Characteristics (SPCfidentifies, par-
, tiCipants, terminees, and terminees wh'o enter unsubsidized employment

according to sex, age ;education, income, family and previous employment

status (Table 4.11). For each of the CETA subparts, each prime sponsor, 0
thus, reports quadierly and annually on the number of male and female
parttcipants, trill/Plumber of school dropout, students and graduates, the
number of mentally or physically handicapped, and the like. There is no

. repotg 4 ofn the characteristics ot,participants in ditterent components o
each subpart, for instance, classroom training under Title IIK, and np
reporting According to characteristics combinations, such as the number of
dropout youths served.

As a basis for thes reports, the prime sponsor must maintain a record
for eacTparticipant whi tncludis application form (which must have at
leaft the detail neeess ry th urvey of Participant Characteristics),
the necessary Iground in ormatio nd documentation for determining and

)
rewiewing p blity, an individual eiRpl oyability development plan, plus a

record ot en y and exit tor each program component, along with enough
detail to, tr :total hours of work experience over a five-yeariperiod and
cumulative w eks of participation, in other activites. The individual

record must also note the occupation of training or work, the wage or
allowance provided, and the termination status data (at least in the detail

Itt
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of the Program Status Survey) *with verifying. placement information.

Follow-up at three months is required for all,placements into unsubsidized
employment, although the prime sponsor may chobse to follow-up a sample of

other termineesas well.

Mountains of paper are, thus, cdllected on each participant and each

activity. Prime sponsors use this information to generate the three

-federal reports for each subpart which are dispatched quarterly to the

. - regional offices of the Department of Labor, where they 1'are reviewed,

entered into an automated system, and transmitted to the national office

with between a six'and nine month lag for reporting on the full complement
,t of prime sponsors. °Unfortunately, this massive effort does not provide

veqaccurate information about what is happening to whom,.At what cost:
And with what outcomes. Decisions based on this managem6t information
systed are distorted in several ways:

44

% The problems. begin with-the program component descriptors."Classroom
training" may be five hours a week.or forty hours a week. Participants and

expenditures for both intensive and limited training'are reported in the
same categories. -But classroom training may also be in-combination with

work experience. If the training accounts for less tha half of par-

ticipation time, the expenditures and participants are a signed to work
.vtierience; otherwise, they are assigned to classroom training. It is not

possible to sort out these combinations from the separately eported

functional activity totals. For example, the allowances paid under

classroom training are counted along with those_ paid during transition

services or'during training hours supplementing work experience. There is

no way of determining from the FSR what' proportion of the aggregate

allowances were paid as part of classroom.training. An individual who

participates in a sequence of activities is either a transfer between

subparts or .titles, in which_ case the program components of previous

participation.are impossible to track in the aggregate reports, or is

catalogued according to the major component over the period of par-

ticipation (unless, as is sometimes the case, he or she is double counted
by separate delivery - agents).

Another extremely critical problem is the lack of accounting for

non-CETA public expenditUres. Unless the funds are actually administered

by the prime sponsor, there is no record whatsoever. A prime sponsor in a
4. state with free or heavily subsidized post-secondary education may pay very

little for training, and hence the classroom training expenditures recorded

on the FSR include mostly allowances. In angther state, there may be few
post-secondary 'training institutions or these institutions might exclude
CETA types, so the prime. sponsor will P'ax to establish separate training

facilllies as well as covering allowsWes. A' third possibility is that the
CETA resources simply substitute for'nose that would othdrwise be provided

from another lource, .for instance, stipending students already enrolled in
training and subsidizing. the costs of this training. All three activities

may have the same outcomes and have the same public costs. The prime

sponsor in the first case-lould look good from a unit cost perspective,

"-while in the second case, where probably doing the most good, tile costs
. .

would appear 140 and indistinguishable frbm the third case where the LTA

unemployment .compensation and. thereby reduce
utlays would be having no net effect. Similarly,

recipights

one prime sponsor mig411,

serve- primarily
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allowances, while another might face a situation were.few of the CETA
participants were covered, by_ unemployment insurance and hence most

allowances would have to come from CETA funds. TheIS-recorded unit costs
wo14414 higher in the latter case even though public costs would be the
same.

'The termination status categories are obfuscfted by three major

issues: First, a participant may receive no service for 90 days and still
be carri0 on the records. In fact, if he or she were called, back for a

short tre4tment such as job search -aSsistance, termination would not be
requiredfor another 90,days. Because the chance of employment increases
with.tims for any unemployed person, it pays to keep participants on the
books in order'to inctease the "entered employment" tally. Since no-funds

are, expended, this-.also reduces the recorded person-year cost for the

activiq, and hence, has a double effect on cost per placement and cost per
person year. There is no way to determine how many 'persons are in holding
at any.point in time since, they continue to be identified with the last

program' activity. It is entirely possible, for instance, that the in-
creased average duration of stay for classroom training, which is indicated
by theMIS data over the last few years, reflects increasing use cis
loophole by prime sponsors rather than longer training.

411

Second, there is no recording of .whether an unsubsidized job,' if

secured, is appropriate considering ,the type and duration of training. A

graduate of law school would hardly be considered a positive outcome if
placed as a janitor, but any placement is counted the sante under the CETA

MIS. While the wages-averaged before .entry and after termination are
dutifully iecorded, the prerprogram mean depends on how many worked and how
long- ago. For instance, the earnings of young participants who may have

held casual jobs as babysitters or lawnmowers, or refugees who last worked
in Asia, are computed in-the average.

,

Third, there is great confusion concernin9 what constitutes a positive
termination. Returning to or continuing in school is a positive termilla-

tiOn--even if the terminee dropped out of an tn-school work or vocational
exploration assignment, failed to graduate or enrolled because of the

inability to find a job. Achievement of an activity objective is rated as
a positive termination, but there are no hard-and7fast rules'aNut what are

reasonable activity objectives. Where youth are participating heavily in a
program, the positive termination rates go up and the placement rates go
down.

There are also problems with the partiCipaht characteristics in-

formation. Even though the categories are relati've3y detailed, the body

counts reported to the feds--which are frequently all that.c_is calculated

and considered by the prime sponsor--do no permit classification by

mulitiple characteristics. It cannot be determined from reported MIS data

how many teenage dropouts are being served, or-welfare mothers, or female

college graduates. Hence, it is almost impossible to determine fi-olm.the
SPR whether the clientele of one delivery agent or prime sponsor is more or
less,employable than the clientle of another.

The separate reporting of costs, activities and' participant charac-
teristics for each subpart makes it impossible' to determine what services

252
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.)( are received by specific individuals and how well they are doing as a

result. For instance, in the planning process, there is much attention to

the equitable distribution of resources according to participant shares.
Yet' the partitipant share measure is almar totally meaningless without

knowledge of the program component and its cost. As an example, Hispanics

in a prime sponsor area may represent 20 percent of the universe of need

and 20 percent of Title IIBC participants,, while whites represent the same

,sharei of both. It is entirely possible that the Hispanic participants are

all 16- and 17-year-old students in a vocatidnal exploration component with
an anftal unit cost of 11,000, while the whites awe all 22- to 44-year-olds

enrolled in two-year apprenticeship or licensed practical nurse training

with an average expendit6re of $20,000 per individual.

A primary use of the MIS is for budgeting 4oth at the federal and

local levels. To maxfmize cost-effectiveness, it is important to reduce

the outlays for any unit of. service as far,as poftsible without reducing

quality. Yet while all subparts of CETA provide Tor a range of possiple

activities and activity intensities, the MIS provides no clear specifica-

tion of either mix or intensity. Hence, cost cutting can be and usually is

achieved by shifting to less expensive and less intensive interventions.

he easiest route is tTlreduce average hours of participation, which, are

of even noted in the MIS. In work experience, where there is apparently

little post - program effect, reduced intensity will' mean reducedoutput for

society and reduted earnings and well-being for participants, although it

will not make much difference in long-term earnings. Given the strong

relationship between intensity of treatment and outcomes for classroom

training, fewer hours may substantially lower net impacts. Another

cost-- cutting .approath is to shift to job search assistance or other

placement-oriented strategies, and to keep more individuals in holding.

The placement rates may actually improve and costs will fall, even though

the net lasting impacts would be reduced since Tess human resource

development activity occurred.

Another obvious way to "economize" is to serve more individuals who

cost less to bring up to a level of employability. Refugee populations,

for instance, may be able to get jobs easily after a few weeks ofEnglish-

as-a-'second-language training. Serving three or four refugees in classroom

training may cost the same as serving one native disadvantaged youth with

severe remedial needs. All may be classified as disadvintaged, all may be

school drapoutS (in the sense that the refugees do not have diplomas

although sometimes well educated iri their own countries), and all may come

from public assistance recipient families. The refugees, however, may also

have been moreltkely to make it without any help.' The prime sponsor who

wants to look good on paper will focus on those who can be effectively

served,at lower cost. .A

i
.

Finally, there- will also be an incentive to piggytfatk on other

acti'vities;A-for instance, paying. allowances to persons already.training in

vocational institutions and regular schools, since thetrainilig, costs are

already. covered and do not count in tri CETA MIS. Cooperation is to be

encouraged, but piggybacking reduces the net effect of CETA dollars and

increases the chances of fiscal substitution.

a
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There is too much play in the system to achieve improvements through
emphasis on,plaCement alone. As with cost-cutting pressures, the response
to placement pressure will be a shift within the system to treatments which
have the best placement rates even if these -.. re short-term results (un-
subsidized placements are to be followed-up, but only at 90 days, and there
is no record of the foilow-up- submitted to the Department of Labor).
BeCause there is no emphasis on training-related placements, any job that
can be found for 'classroom or on-the-job trainees will count. As long as
significartt segMents are served, it is possible to enroll the most employ-
a in each 'segment in order to iricrease placements, and then to tran-
sition them into jobs they could hale secured on their own. If gains in

average wages are used to assess job quality, it will pay.to work with
participants who have been out of the labor force for some time and
therefore are sure to have a substantial wage gain. Obviously, "quantum
leap" treatments and the sequencing of services over time are not likely
when there are either-cost-cutting or placement prbssures and when there is
no recognition of intensity or of the starting point of the individuals
involved.

There is no question, then, that the current management information
system 'is fundamentally inadequate and that its use for planning,

41budgeting, performance monitoring d evaluation pushes the system in the
direction of low-cost, short - duration services, creaming, and shell games.

Those most knowledgeable about these inadequacies are also the ones who
have a stake in maintaining the status quo, whether they are prime sponsors
wise in the ways of maximizing placements or OMB budgeters 'seeking

'Substantive cuts while arguing for improved efficiency. It is not an

overwhelming challenge, however, to design a management information system
that would overcome most of these problems:

is

First, it ,is necessary to more accurately identify the human resource
input into the system. An employabilitY-index could be derived for each
individual, summarizing the characteristics data already gathered in a way
which wou better suggest whether programs are reaching those most,ih
need.

ileCla
rginal effect of each participant characteristic on placement

and pos ve termidation chances could, for instance, be calculated-based
on regression analysis of the CLMS data. The characteristics of each CETA
entrant could be multiplied by these marginal weights and an aggregate
score calculated. The scores would., then, be averaged for significant
segments, participants in different, treatments. or for all participants in
a prime, sponsor's program. If a" short, standardized reading and math test
were required at entry, and perhaps an employability Skills test, combined
with employment and earnings pattern variables used in the CLMS', the

predictive power of. these indices could be increased. This would help to
reduce the amount'of creaming within significant segments; it would improve
the assessment procesS; and it would facilitate comparison of the effec-
tiveness of different agents and prime sponsors in serving similar in-
dividuals...

Second, the treatments need to be better identified by streamTining.of
the activity descriptors. For instance, the descriptors might include:

711111114
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Occupational training_-i4 a classroom

Employability skills, job-seekihIg skills, counseling, and

:placement activities
Remedial Oucation
On-the-job training
Work experience
Worksite training

There could also be nationally-established service codes for each of b'

theSe activities further specifying the occupation of°vocational classroom
training, OJT, and worksite training or work experience; and for remedial
-education specifying' ESL, basic reading, basic mathemptics, GED or college

preparation. The prime sponsor might have 'ftirther identifers 'for the

various local delivery agents.

Third, intensity measures arg.needed. The most direct approach is to
record weekly or monthly hours iWeach activity for eac participant. For

instance, someone with 60 percent classroom trpihina (half in skills and
half in remedial,' education) and 40 percent w6Osite training during 40
hours weekly participation would be recorded as receiving 12 hours of

occupational 'training, 12 hours of- remedial education, and 16 tours of

worksite training in that ,lipleek. If the individual were 'shifted to OJT

after two months of such participation, 40 hours of OJT would to recorded

for each Week in the third month. In other words, at the end of the
quarter, thit individual would-be noted as hiv,ing:

Occupational training - -96 hours

Remedial education - -96 hours
Worksite training--128 hours

OJT--160 hours
To hours

Aggregating the individual records, it would then be posible to
report cumulatively and in the current week the number of participants and

the average hours in each of these components, as well as the distribution

by hours of treatment and the percentage within different activity com-

binations. For tenninees, it wo ld berpossible to identify the averages,

distributions and percentages c lated for the entire period of par-

ticipation. \
(

---- For each hour of participation the allowance or 'wage and fringes

received by th individual would be noted (and perhgps alsok the suppbrtive

services). In he contracts negotiated, with each service deliverer for the

coming year, he projected hours of treatment could be calculated, the

costs allocated, and'parameters developed which could be entered into the
indtvidual account for each hour of participation with the delivery agent.
Whererthe hours of participation'included treatments paid for from non-CETA

public funds, they would be valued et the cost to the providing agency and

would be entered under a separate category. Thus, the record for the
prototype individual might be fleshed out with-cost figures such as'the

. following:

255
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A
Fiscal Team Activity Record

Estimated CETA
Cost of
Activity Estimated

Service . (Excluding MansCETA AllOmenm
Intensity Service Income Public Stipend or

Activity ,(Hours Identtfier Meintenance) Cost Wage

lItcupational ,

training 96. it., $150 $250
Remedial

edutation 96 1.1 $150 4 $250
Worksite

training 128 19.7 $200 $500
OJT 160 1X.7 $320 , --

Tdoiirth, an individual would be considered a terminee immediately upon

leaving one 'of these activity units without planned transfer to another
within,30 days. A YO-day follow-up would be required for a sample ofcall
terminees to track experiencet over the three-month period. It would
include identification- of the relation of post-program employment to the
training or work assignment during participation. The individUal record
would be open-ended so that in the'event of later reapplication to CETA, an
empleyMent log wild be filled .in, backdating to the time of previous
enrollment.

.

. Finally, the individual record would also note the beginning and
ending point, of the participant relative to standard competency hier-
archies. For instance, the SAT score at entry and -the SAT score at
completion of remedial education would tie noted. In the major. occupations
of training, such as carpentry, there woulete standard competency level
hierarchies established as part of the MIS and the beginning and endidg
skill levels would be noted on the individual record. /

, \,:,,
,

.

Fifth, the service, cost, and outcomes data, pretentedAn the varIeut
y distributional arrays, and ,with the averages, would be calculated for

cross-classified groups such as dropouts under age 22, 14gh school

students, black, males age 22 tb 4.5, and the like. The distributions and
eragesswould also be presented according to groupings on the employe-

411/

ility scale. N '. .

.

Since most of thete data elements re already gathered but utilized in
afferent ways, and since the concepts are so straightforward, the opera-
tional burdens of the reformed 'MIS would be less than, or certainly net
greater than, the current system. The result would be a better ability to
track service combinations, to assure that creaming did nOt occur,. to
identify service intensity and real costs, to osure,that public resources
were more equitably distributed among significant segments; and to permit
assessment of 4elitery agent performance. . s

. , .

However, redesign of the, MIS would be traumatic. The enti.re system

from °top to bottom has grown' familiar with :current approaches and has
s
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developed the analytical, information processing,' and programming systems,

in light of current repoft.formats and activity definitions. Short'of such

total reform, there are several immediate steps which -might improve the
effectiieness of the current system. First, categories could be created.
for long-duration occupational and "other" training, respectively, so that

budgetary pressure would not sicply reduc the imtensity of services. For

Instance, there might. be a distinction Mtween entry; intermediate, and
career training based on intended treatment lengthsperhaps defined as
less than 350 hours, 350 to 1000 hours,..and- 1000 hours or mire. Second,

for public service employment, -there is currently an identifier of the

training wh supplements work, including a distinction between training

cots with q Without stipendt% This coifld be adopted for work experience

to isolate training combinations, Third, participants for whom

placement is not intended goal in the employability develbpment plan
could be identified, on the intake form and on the Program Status Summary in
a special category, so' .they' are not 'confused, with those for whom placement

is intended but not achieved. . Fourth, outcomes and participants could be

reported for each major program component, i.e., classroom training, as

subclassified ab9fe, OJT, work experience, and a, category including

transition services plus vocational exploration and other services. Fifth,

a subcategory of unsubsidized placements might added noting whether the

job is related to the occupation of training or s sidized work experience.

The choice between a complete overhaul and more d st reform largely

depends on the degree of change envisioned in the orga tion and manage-

ment of the employment and trainin0 'System. If ther .re only modest

changes in the groundtules for opehting different coMponents and for

moving participants through the systeit and if the organization remains the

same at the local, level, then tnitNmassive disruption .whichwould result

from implementation pf_o held IS may not be worth the costs. If tAe CETA

system is totally realigned, however, the MIS should also be offered, which

can help to realign thinking and decisions at the local level. A com-

promise would be to begin with measured changes in components and ac-

tivities at the, local level, combined with the moderate reforms of the MIS,

and then to .implement the more comprehensive modifications as the capacity

developed locally to mount long-term training and, to move individuals

through the system in a' more orderly way.

Uncertainty and Instability

The dedisions of prime sponsors may, in part, be" based on their

perceptions about what Works 4nd what does not as judged from a local.

perspective. Some may consciously design and manage programs to look good

on the-Management information system reports. Overwhpining both of these

factors, however, is the undertainty and instability in funding, legis-

lotion, -and federal policy which makes rational decisions or'by-the-numbers

management almost' impossible.

Between fiscal 1975 and 1976, the increase in job creation expendi-

tures (measured in constant dollars) equalled 90 percent of cumulative

incre4ses since th4.--beginning of the War on Poverty. Between 1977 and

1978, the.increase in a single year was again equal to 90 percent of the

cumulative increase in all preceding years. The constant dollar declines

,t
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in thb next two years erased three-fourths of this growth even though the
aggregate level 'of unemployment hardly improved.' In 1978 and 1979, massive
youth programs were moUhted and then'abruptly phased doWn in 1980 and 1981.
There were side ventures such as PSW, STIP, and HIRE, as well as varying
emphases on CETA and weathzation, CETA -and- the -Arts, CETA and economic
development, and the like. Such 'staggering fluctuations in funding,
activity mix and focus have ruptured the delivery system. Any private
sector business doubling in size every four years would have growth pains,
but if the product mix' were substantially altered eacb time without
'warning, while the organizational structure and accounting procedures were
constantly changing, there is no way ft'could perform effectively. This is

what has been asked of the employment and training deliversystem, which
has then been blamed for failures of management.

4
National funding volatOlty and ever-changing missions are not the

only problems. Resources are allocated aocording,to relative unemployment
rates, and, as' a result, there are dramatic year-to-year fludtuations in
local_ activities even when the aggregate funding levels do not change, and
even though structural probleMs do not fluctuate drtmatically from year-
to-year in either absolute or relative terms. Each Year, the local 'prime
sponsor must prepare 'an annual plan dividing' its slice of the pie into
smaller pieces,and must await approval of this plan before contracting
with delivery agents. This One-year planning- and contracting horizon
generates enormous instability and has severe consequences. Even if

federal 'budget levels were decided, the funding levels for local areas
would not be'known until very near the start of the fiscal year in October
because unemployment data for the previous year are not available unt,i1
Spring. The ,uncertainty has been, compounded by the failure of Congress/to
act on the budget in a timely fashion. Thus, none of the delivery agents
at the local level knows for sure whether or for,how much they will be

funded until, the start of-the year or later. For subagents receiving
support for the first time or launching. modified or expanded activities,
new staff and materials must be secured in a rush once notiYication is
given. Enrollment must be increased as quickly as possible to get-up to
planned Operating levels, Training of Itaff and shakedown must.octur pt
the same time. Enrollment must subsequently be surged in order to chive
contritted person-years, since there will be many dropouts and since the
phase-up takes some time. Staff tends to remain at a stable level over the

year while enrollment surges. As the year pr.ogresses, administratiVe staff
must begin to focus on. the competition for the next year' funding., There
are significant costs involved .in annual application. 'The operating---\
ersonnel realize the uncertainty and wonder about their own futures; some
ok for and take other jobs. As participant termination occurs, there is
hard choice between carrying a smeller number of enrollees with fixed
erhead or bringing on new enrollees who might- receive only a 1

period of service. If money has not been spent or enrollment goals met, 4

there is usually a hasty effort to bring on more participants and meet.
goals." If the activity is 'refunded, then there is either a gradual

phase-down as dropouts occur over the next year, or a build-up if en-
rollment -has been allowed to decline: If subagents are not refunded, all,
remaining participants must be transferred. De,livery agents may, in fact,
hold participants hostage in, order to secure refunding by the threat of
sudden dislocation of large numbers of persons in need.

25
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This instability almost, totally disappears in the national data.

Monthly enrollments are not recorded in the management information system,

and end -of- quarter enrollments are "fixedirr-Oloit prime sponsors by

concentrating terminations a feW days later. Prime sponsor data average
aut the instability of subgrantees, while national data average out the

anomalies among prime Sponsors. At the delivery level, however, chaos
rules.

This is suggestritby the detailed evidence for a set of school-to-work

transition rojects (which would be classified primarily as "transition

services" if' funded,underYETP and "other classroom training" if funded-

under Title IIBC) where the aim was to prepare youth over the* school year

for employment the next summer 'and beyond., All the, projects were targeted

to start up Coincident with the 1978-79 school year, i.e.; just like most

other new activities initiated .by the Youth -Employment and, Demonstration

41111k Projects Act of 1977. The aggregated enrollments for 60 of these school-

to-work transition projects show a-steady phase-up, .a drop associated with

the end-of the school year, and then maintenance of enrollment over the
second_year (Figure 4.7). This'is the predictable and orderly pattern
reflected in national MIS total's. The underlying reality is suggested .by

the monthly enrollment patterns' illustrated for three sets of six projects

typical of the larger sample. There are incredible fluctuations from

month-to-month, with the patterns significantly different for each project,

reflecting unique circumstances, problems and accomplishments:
A,

During. the 1978-1979 ,school year, 'when' implementation was

intended to coincide with school schedules, 85 percent of
projects had their first enrollments in .November or later

and a fourth not until January or later, suggesting the

difficulties of new program implementation at' the local

level.

Over a third of the projects took a half year or more
reach 75 percent of planned enrollments. Only a third ever,

reached their planned maximum enrollments, and a,third did.

not reach half of their planned maximums.

,After a year's operations, the projects still had average

eni:ollments less than half of peak enrollments Burin/ the
1979-1980 school year.

AD Over three-fifths of, projects experienced significant modifi-

catiOns within their two school years of operation.

Half the projects had at least one change of directors, and
one inten had three directors or more. The annual staff
turnover rate averaged 50 percent over two years of opera-

tions. 16/

Instability affects -pot only operational performance, but equally

important, it. influences the type's of activities which al mounted and tlieo

choice of service. deliverers. Pro§rams with the lowest.common denomina-

tor- -those with the least complexity that are extensions of existing

efforts and which can be expanded or reduced with little problem areun-
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avoidable. Theitinte#entibfis selected tare shOrt-tem so that theycan be
surged and can have an immediate impact. Such interventions rarely
anticipate multi -year or longer -term Sequences for individual' participants.
Sequences could only be arranged by the prime sponsor ;by -linking together
separate activities, -but these all have ve,ry uneven enrollment patterns
dictated by ann 1, funding schedules. Staffing patterns are also effected.
Only ,certain pes persons are willing to Jive with the uncertainty or
can 5e found n a .moment's notice. They are- usually uncredentialed and
frequently rea to leave for other jobs, .undeminirig -StgbiTi ty of program
delivery. Firial the stop and go pabtern,, and the annual division 'of
spoil s "among Ape t c. 'mants, almost foreordains the use of existing _'

community resources rather, than the development over time f improved. _Jib
training programs since their continuity cannot be guaranteed..S.e&when
existing community Anstitutions.are utilized, howeier, they are unlike Ty to
be .used optimally. FOr instance, employability skills projects', cited
previoutlyiwere supposed to be initiated tin the scn_aols and linked to the
educational offerings. 'Yet' the ifentratting-_ cycde from CETA does not
provide funds until the start of the fiscal year (October 1) or' 'later,
while school staffi and assignment plans are made, in the summer.
Likewise, post-secondlify insfitutia65 .may mount CETA training, but given 4

-the uncertainty in funding,* their efferts usual)y entail. stiort-terns special
classes to fill idle capacity rather than integrating CETA clients into
regula5 training activities. In the last few years, there has be.en.,a great
deal bf uncertaiBtx whether CETA would even be reauthorized,(so that.

long-term treatrnentsland the institutional linkages needed- to ^ac ieve thern
have been further undermined.

A
ined. k

Thy solutions 'are ,quite straightforward. ,..regte fun ing level-s. for
CETA human resource development activities should be stabi lied. The al-
location formula distributing these resources to prime s nsors should be
based on structural factors, which do not change 'rapidly from year to year.
Two"-yeatc contracting at. the local level should be encouraged rather than
reailocati'ng unspent funds each year in a Punitive way. Alternatively,
half of 'dui contracts might be revol ved each year on a two -year funding,
Cycle. Plans shduld include long-range institutional development and

linkage goals as well as one-year activity commitments: ,

' These s teps are as unlikely as ,they are sensible. Congress is not
'predisposed to committing, money in advance: Present allocation formulae
are the result of political. compromises and any changes woul.d. be con-
troversial. ;Planning and4kontracting procedures- have become institution-
al ized and Agin. be *difficult to change-. Yet the fact remains that un-
certainty aryl instailtlevti are a major reason why programs are not and
cannot '-be, more efftively and rationally designed, managed. and targeted
at the local level. The responsibility is at the federal level. The

problem can be" overcome. Arid this solution may by more important than any
possible lAgislative or administrative repac.ka,ging of, CETA programs.

.4 4
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SECTION 2.
FEDERAL OVERSIGHT AND INTERVENTION,'

9

Althbugh the Comprehensive EMployment and.Training Actlwas intended to
decentralize decisionmaking end management, the authority of prime sponsors
is far from absolute.. The prime sponsors must spend the federal funds they
are allocated consistent with the- law and the federal regulations inter-

* preting the legislation. They are subject to Department of Labor review to'
assure the regulations are obeyed and, further, that adequate performance
is achieved.. Finally, there are °several set-aside and special-purpose
programs where the activities are selected and managed locally but the
Department'of Labor keeps- its' thumb in the pie.

In theory th:4regulations, federal, performance monitoring,
4t-aside or special-purpose, programs apply equally to all prime sponsor
except for some -limited exceptions. While the preceding analysis o

patterns of variation iniong prime sponsors raise's possibility that a regional
offices of the Department of Labor arenot-uniform in their interpretati-ons
and enforcements of the-ruTes,' federal oversight and intervention are more
determinant of the averages than lithe variantes. A uniform complaint of
state and local deeisionmakers is ,that federal requirements-and second-
guessing restrict their/flexibility to respond to local needs and con

ditions. If priiMe sponsdrs were asked why they avoid long-term training,
why they do not ,achieve,,more'OJT, 'why they- emphsize subsisiized work
experience, 4g"teir placemtnt rates are low, or conversely; why they
cream from amohg'eligibr partiiOants, they would point to one villain- -
"the ledsu% It- is difficuit to sort out the rhetoric from the reality.
Yet it is critical -to'determine how federal policies and enforcement affect

the levels, types, targeting,' and efectiveness of "training at the local'
level. .

The Regulations
f

' The law and the regulations are surprisingly nonrestrictive when it
canes to'training, particularly classroom training: Under the Title IIBC,,

..,Comprehensive Employment and Training Services subpart, Rrimesponsors have

Vie regulatory freedom to use -All of ,their allocated resources for

tratning. Under Title IV Youtl. Emplqmentand Training Programs, flay may
also use alldipf their allocated resources fon training. Under the Title
VII, Privatector Initiative -Program,-,they are encouraged to use Ail
their fgads for training activities. Under Title IID, ttructural POblic
'Sdirvice Shployment,'prtne spdnsors have the authority to use all funds fay'

training and are required to use a legqi-ativelpApeciffed portion of funds-
for this purpose. UnderTitle VI, Countercyclical Public Service Em-

ployment and the Title IV, Summer Youth Employment Program, they also have
the-authority to uSe all allocated funds)fortraining. The fact that less

than a fifth of all locally-allocated CETA funds in fiscal 1980 were
0114ilized fdc classroom and on-the-job training was'note result-of legal or
regulatory restrictions, and the fact that some pfime sponsors had training .
shares under allItheir local 980 allocations whip were double or-triple
those of other, prime- sponsors with the same uneRPloyment rates And xouth
shares among participants offered proof that inore_ training was allowable

2vo4,
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and 'could have been achieved. If anything, the law and the regulations
emphasize the use of training, particularly ,since the 1978' amendments which
Added the PSIP training title, required training under Title IID,, and

increased set-asides for vocational education and for linkages with state
education systems. The regulations further require that transition

serv4es be provided. to all participants in the summer program, while and
encouraging training and remedial education. While employment is offered

istudents under YETP,' It must be coupled with counseling, placement,
. occupational informiltion, and efforts to overcome sex-stereotyping.

The reguNtions provide. few restricWons or prescriptioris for the

types and targeting of classroom training. Occupationa) trainihg,is

limited to those occupations where there is a reasodOk expectation of
emplOyment, but is not allowed -for "high". turnover, "law" wage.jobs.
"High" and "low" are defined in relative rather than absolute terms, i.e.,
relative to other lotal jobs which participants might secure. The training
of sewing_ machine operators is proscribed except,,under specified con-

ditions. Skil): training is restricted to occupations that require more
tlith two weeWof preparation.

The only Specificity is about allowances, not abbut the content'of41,

training. -Classroom training-participants are entitled to-,an hourly allow7

ante equal to the federal, state, or local minimum age, whichever is

higher, for the time spent in classroom training. AnlItitional, $5 Weekly
is provided for each dependent over two, up to a maximum of $20 for six or

more. The basic allowance is reduced by the .amount of unemployment
compensation if this is received by the participant for- the same week. If

Basic Education Opportunity Grants are received during participation, they
may be subtracted at the option of the prime sponsor. Public assistance

recipients are provided a $30 weekly incentive allowance supplementing
their welfare check in lieu of an hourly stipend. For ali categories of

classroom trainees, additional payments cover transportation or other

extraordinary participtiOn costs. There is limited flexibility in these
allowance requirements. .The basic allowance tan be waived, but only if the

waiver applies to all participants in a course, does not discdurage

participatton, of individuals with limited Means, and incteases the number
of partidOnts served or the intensity of services. I vidua.l waivers

are permitted Only with the written agreement of the participant and only

if funds allocated for allowances have been obligated and unfilled training

opportunities are available. Dependent and incentive allowances cannot be

waived.

On-the=job training rules are Much' more specific, &hd there is no i'"4

doubt that these affeit the marketability of this approach /to private

employers. The training assignment mmis, provide 'opportunities not

'otherwise available for the partio4,ipant Wilth promote upward mobility and

lead to economic 'self-s ficiency. In matchigg participants and jobs,

.
) prime % sponsors are t as e thatthe participant lacks the normal

. education, training, or work e$ rience required for the job, although the

employer is entitled to the final selection among individuals referred by
the prime sponsors. Individuals who do, not have serious skill or ex-

perience deficiencies are to be referred to OJT only when there are no
other suable placement, work or training opportunities. -

6
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The OJT,parIicipant is hired first and trained later. Employers are
'compensated for the cost of extra supervision and training needed for the

CETA client as compared with usual entry. employees. The regulations

indicate that the reimbursement should usually equal 50 percent of the
participant's wage during the period of training. The employer.may also be

reimbursed for the actual costs incurred for Classroom training or other
allowable employment and training services and supportive services

purchased for. OJT participants. The total reimbursement may be provided on

a declining schedule over the period Of training if there dKe higher
initial. training costs. In special circumstances, the employerNsubsidy
(net of the reimbursement to_ cover any outside claisroom training and

services) may be more han half the wage if the characteristics of th
participant indicate eater obstacles to employment than those of th:\_____
normal CETA participa,t or if the training is at an unusually high skill

level. In such cases, however, approval of the Department of Labor is

needed.
,

The wage paickto the OJT participant cannot be lower than the federal,
state, or local minimum, or the rate required by an applicable collective
bargaining agreement. It must be "reasonableu'consideringsuch factors as
industry, geographical region, and the participant's skill: OJT partici--

pants are to be provided workers' compensation and other benefits to the
same extent as regularwolliers. Unemployment compensation coverage may be II
provided at the election of the prime sponsor if otherwise not required
understate law. Working conditions may not be unsanitary, hazardous, or

dangerous to the participants' health andsafety. 10
A

't,ie subsidies to employAs come with some strings attached. Each

assignment requires a contract detailing the length and nature of training,
the method and amount of reimbursement, the number-of participants, a job
description and a statement of, the duties, participant wage rates; costs to-
be reimbursed above. the wage subsidy, and procedures for tracking attend-

ance.
employment

employer .must comply with the Act and regulatioAs,'including,
equal employment opportunity provisions. OJT contracts may only be awarded

to employers who have not been seriously deficient in their conductofor
participation in any Department of Labor prograM.

,

These restrictions make OJT a none too rtractive' package for em-'

ployers, and certainly, less attractive than available,nptions: Under the
Targeted Jobs, Tax Credit, for instance, an employer can get essentially the

same amount for hiring welfare Tecipients, ex- offenders, poor Vietnam

veterps, disadvantaged out-of-school youth, and cooperative education

partiliiiiit Under TJTC, the employer may screen and sort his own. candi-

dates, ing them down td those.acceptable, sending them for certifi-
,

Cation, and thus avoiding all the paperwork 'and governmental oversight

assoctaled with OJT.-

Experiments with alternative OJT formulations have documented that in
order to increase penetration into the private sector, it is-necessary both
to enrich and to alter the groundrules for OJT subsidization. Under Youth

Incentive tntititement Pilot, Projects, the law authorized 100 percent wage
subsidies in the private sector, i.e., pajeolling youth from CETA while
they- worked in private sector Assignments and subsequently reducing the
subsidy level if they became more employable.. In other words, the employer.
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could try-the youth before making a hiring, commitment and before. getting
involved in any paperwork. Entitlement was targeted to a group from the
lowest end, of the documented employability distribution--16-19 year-old
poor stunts or dropouts who had returned to school. It was a saturation.
program in the.demons'tration sites, providing jobs to all eligible youth,
and,, thus, requiring a three- or fourfold expansion of CETA youth jobs in

_Acne sites, Yet even at this intensive level, one-fifth of the work
phovided was ir), the private sector. In contrast, OX enrollm#nts under
YETP represented only 3 percent of total participants. In fiscal 1979,'
when there were 5100 participants in OJT under YETP nationwide, there were
over 6000 under P in just 17 of 484 prime sponsors.

4

In order to deterTine the importahce of the subsidy levels and

formats, an experiment was initiated under Entitlement which offered either
100 percent, 754 percent,,/ o$ 50 percent wage Suh5idies to stratified
representatille samples/ of private businesses. ra-rticipation rates of
businesses, adjusted by multiple regression to control for differences in

employer characteristics, were 18 percent for firms offered a full-wage
subsidy, 10 percet. for those offered a three-fourths wage subsidy, and
less than 5 percen't for firms offered a one-half wage subsidy. The levels

and elasticity would unquestionably be different if the jobs were for older
workers ,andlwere other than part-time school-year and full-time summer, but
the evidence suggests that there is a responsiveness to the subsidy level
and that, the 100 perCent subsidy,'which eliminates muoil of the paperwork .

burden b keeping the workers as CETA employees during a try-but period,
41. can increase the employer participation ,level substantially. 17/ Further

a confirmation was provided by the five'= site. demonstration program for
out-of-School youth which fdlly subsidized a six-month period-of Tull-time
empldyment in, the private sector. Although it was more difficult to

develop jobs with private than 'public or nonprofit employert, 900 place-
ments were secured for dropout youth An just five-sites, compared to less"-
thari 10,000 OJT slots nationwide for dropout youth under PSIP and Title
IIBC combined in fiscal 1979. 18/.

there is nothing in the regulations which encourages.short-duration
training interventionsArlassroom training may last no more than two and a
half years (of whichAhly 104 weeks may be stlpended). Since only .9

percent of 1977 eptrants who subsequehtly' completed classroom training

stayed more th .months, the duratidn limitation can hardly be con-
sidered a real c straint on local discretion. The lehgth of on-the-job,
training is limited to the period of time generally required for the

acquisitioh of skills needed for the asmigned position, as specified in tht
Specific.Mocational Preparation. CodedWin the Dictionary of,OccupationaT
Titles. WFethe) anyone ever refers,to this reference is doubtful, but the
guidance it provides concerning the primary occupations,o14,CETA training is
sobering. All but the most menial entry jobs in each occupation require
more, than six months of occupation-specific' training. In addition,

language and mathematical- competencies are usually required which are
beyond'the reach of many disadvantaged CETA clients (Table 4.12) As an.\

example, a clerk typist job requires dexterity, good vision and Oree to
six months specific skill training. But this assumes the individual
already has math, reading, and writing abilities equivalent to a functional
high school level. If the trainee has educational deficiencies, then these

need to. be addressed fir. The successful -education methods in Job, Corps
jp
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Table 4.12
Competency Requirements and Training Times for

Amorted CETA Training Occupations _

4

Occupation
DOT

Classification
Mathematics

Skills Needed*
Language

VII
Skills Needed'

we'ding
Arc welder 810.384-014 4 3

. Sas welter 811.684-014 3 3

,tacnine nelper 819.666-010 1 1

.el Pe r-a s se-ol er 819.381-010 3 2

Autoretue Service
Lto-body repair 807.381-010 t 3 4

Autcriobi le recha n 1 c 620.261-010 3 3

`4,tolotive painter 845.381-014 2 2

Sonstriuction ,
3rICk'dyer 8£1 381-018 3 3

1.4rxenter, apprentice 860.381-342 3 3

Mazer 865.381-013 2 2

..)..1 carrier 869.687-026 1

..V.

Paperhan;er 841.381-010 2 2

Painter 64013431-010 2 2

Clerical
Bookkeeper I 210.382-014 4 ,

, 111111 3

Caihter I 211:362-010 3 3

Checker 203.362-01P 2 3

Clerk-typarst 203.362-010 2 3

Computer operator 213.362-010 2 3

Medical' Services
Dental assistant 079.371-010 4

Food-sirvtce worker - 355.677-010 2 2

Nurse eide' "355.674-014 2 2

Practical nurse 354.374-010 fr
3

Physical therapist
aide 076.444-010 . 2 . 3

Education
Teacher aide 249.367-074 -. 4 , 4

.f
NUrstry school

attendant 359.611 -019 3

Soci el Services
Case aide 195.367-010 3 5

Skcific Vocational,
Preparation Needed

Over 6 months up to
and including 1 year .
Over 6 months up, to
and including 1 year
Short desonstratiOn
Over 1 year up to and
including 2 years , .

Over 2 years up to and
including 4 years
Over 2 years up to and
including 4 years
Over 1 year up to and
including 2 years

Over 4 yearsup to and P

Including 1Q years

4 Over 2 yeart-tp to and
. ncluding 4 years
Over 2 years up to and

,iri`uciing 4 years
Anything beyond snort
demonstration up to and
including 30 days
Over 2 years up to and
including 4 yeart
Over 2 years up to and
including 4 years

Over 1 year up to and
including 2 years
Over 6 months up to
and including 1 year
Over 3 manths la to
and including PrIonths
Over 3 months up to
and including 6 onths
Over 1 year up to and
ivkluding 2 years

Over 1 year up to and
Including 2 years
Anything beyond short
demonstration up to and
11ncluding 30 days .

Over 4 months up to
and including 6 months
Over 3 months up to
and imcluding 6 months

Over 3 months up to
and including 6 months

Over 1 yeirtup to and
includihg 2 years

Over 3 months up to
and including 6 months

Over 1 year up to and
including 2 year;
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I Level

. 1

4

e

2

3

4

5

4'

Source:

a
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Mathematics Skills heeded

leid and subiract two digit numbers: Multiply and
divide 10's and 1005 by 2, 3, 4, 5. Perform the

four Omsk arithmetic operations with coins as

part of a dollar. ,

Perform operations with units such'es cup, pint.
quart; inch, foot, and year; and ounce and pound.

Add, subtract, multiply, and divide.all units of
measure. Perform the four operations with like

common and detiial fractions. Compute ratio,

rite, and percent. Draw and interpret bar

graph!. Perform arithmetic operations involving

all American monetary units.

Compute discount, interest, profit, and loss,
commission, markups, and selling *ice; ratio
and propOrtiam, and percentages. Calculate
Surface?, 'follows. weights, and measures.

Algebra:
Calculate variables and foremlaa, monomials
and polynonialt, ratio and prottmiltion variables;
and square roots,and radicals.

try.
late plane and solid figures.circuriference.

area, and volume. Understand kinds of angles. and
propeeties of pairs and angles.

Algebra
Deal with system of real numbers. linear
Quadratic, rational, exponential; logarithmic.
angle. and circular functions, and inverse
functions; related algebraic solution of equa-
tions and inequalities; netts and continuity.
and probability and statistical inference.

Geometry: N..

Deductive 'axiomatic geometry.' and solid,

and rectangular coordinates.

Algebra: -
Work with exponents and logarithms, linear
equations, quadratic equations, mithenatical
induction and binomial theorems, and permuta-
tions.

Calculus:
Apply concept% of analytical geometry. different-
ations, and inteiratict of algebraic functions ,
with applications.,

Statistics:, -
Apply mathematical operations to frequency distribu-
tions, reliability, and validity of tests. normal
Curve, analysis of variance. congLatton techniques,'
chi-square application and sampling theory, and
/actor- analysis.

language Skills heeded

Reeding:
, ...,..,

Recognize meaning of 2,00 (two- or three-syllable
words. Read at a 7 of 95 -120 words per minute.

Writing:
Print simple sentences containing subject, verb, an*
object, and series of hirers, names, and eddressis.

Speaking: -
Speak simple sentences, using normal word order, and
present and past tenses.

a

Reading:
Passive vocabulary of 5,0110-6,0001wordcs. Read at
rate of 140-215 words per rinute. Read adventure

'.jtories and comic books, looking up unfa-iliar
words in dictionary for meaning, spelling, and

pronunciation.

Read instructions, for assembling Model cars and
airplan

Writing:
Write coreKuVI and complex sentences, using cursive
Style, proper end punctuation, and employing

-adjectives and adverbs.

SSpepeaak clearlyarly and distinctly with appropr'ate pa
and emphasis, correct pronunciation, variations 1

word Order, using present, perfect, and future tenses. ,

Reading.
Read a variety of novels, magazines, atlases,wand
encyclopedias.

Read safety rules, instructions jrn tne use and
maintenance of shop tools and torrent, and -vino-cis,
and procedures ill mechanical drawing and layout work.

Writing.
' Write reports and essays with proper format, punctu-

atfo Spelling, and grarmir, using All pa,tS Of Speech.

S

peak before an audience with poise, voice control,
and confidence, using correct English and well-

modulated voice.

Reading:
Read novels, poems, newspapers, periodicals 'ou,nala

manuals, dictionaries, thesauruses, and enc ias.

Writing.

Prepare business letters, expositions, summaries,
and reports, using prescribed format, and conforming
to alt rules of scintillation, grammar, diction, and style.

ShPalkill4( te in panel discussions, drariatizations, and
410debites. Speak extemporaneously on a variety of subjects...

.Reading:
Read literature, book and play reviews, scientific and
technical journals, abstracts.

legal documents.

Writing:
Writ! novels, plays, editorials, journals,
manuals, critiques, poetry, and songs.

Speaking: v

Conversant in the theory principles, and methods of

effective and persuasive Speaking, voice andmdIction,
phonetics, and discussion and debate.

financial reports, and

speeches.

I

Distionarz of Occupationel itlel (Washington, D.C.: U.S, Government Printing Office, 1979); and

leU.S. Government Frintfno f cm, 1911

Seiecjed Chtricteftltiss tccuolpiEs Deftned in tNialivtionamy of Occupational Titles (Washington,
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require 150 hours' of reading i'nst'ruction to advance skills two grade

levels. Assuming four hairs daily in .reading instruction (and the

remaining time in math), 'it would take .at least two months to move a person
with a tehth- gradef equivalent reading level up to twelfth-grade competency.

Mit would add orrto_the total training time, pushing it over six months
for most CETA clients assuming they learn typing skills as fast as the

nondisadvantaged. And most other occupations .:require longer skill

training. An arc welder needs six months to one year of skill- specific
training and a high school functional level. Interestingly, the sex7

stereotyped occupations on which females are .usually trained and placed
requird less training time' thah the construction and other craft jobs
usually targeted for males. 4

In other words,' there is nothing in the "bible" which would suggest
that short-duration institutional or on-the-job training is reasonable for
the types of jobs which are the primary emphasis of CETA training., par-
qcularly wheh considering the beginning deficits of trainees. Certainly,

the limited guidance offered by the Department of Labor does not constrain
the duration of training.

S

Performance Monitoring

Each fiscal year prime sponsors must submit plans to the Department of
Labor indicating how they will use the funds allbcated under. eacn CETA

subpart. The plans include numerical goals for the coming year--total(new
enrollments and average enrollments by quarter and cumulatively for kpach
activity component and for each subtitle; projected expenditures for each
category of activities; the characteristics of those who will be served;

and the outcomes expected. These data are used to derive projected

performance indicators, particularly, placement and positive termination

rates, as well as costs per placement, per participant and per positive

termination. Each quarter, performanCe is reviewed relative to the

numerical goals in the plan and relative to the derived performance

indicators., At the end of ,the year, there is a top-to-bottom review of

each prime sponsor by the regional offices of the Department' of Labor which
identifies problems in need of corrective action and determines eligibilltY,

and conditions for funding the subsequent year. Thus, federal le%/e0age

could be exerted at the ijitial point of plan review before its approval,

at the end-of-the year when performance relative to 'Plxn is ultimately
assessed, and during the year whenever there is an extreme variance from
quarterly projections. The degree of actual leverage depends on how much

attention is paid to design issues, service mix, and, erformance indicators
in the initial plarr review, the degree of flexibility allowed durin,g_the

course of the year, and .the rewards and punishments for . performance as
assessed at the end of the year.

The enormous variancOramong prime sponsors in.service and participant
mix,- service costs, and performance as judged by placement and positive
termination' rates, costs per'placement and,c0Sts per positive termination,
is prima facie evidence that the:federal performance monitoring system has
'not foi'ced prime sponors into 'a ProcruStean bed. On the contrary, it
appears that the monitoring "system generates a lot of paper and workload

with very little constructive outcome.

IP App
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to begin with, performance goals in each prime.sponsor's'plan are to
be set based on the previous year's experience, with the aim of improving

each year, unless there is some justification such as locally rising

unemployment. There are some guidelines. supposedly used by regional

offices during. plan review. Yet the variance in classroom training and OJT

shares for Title IIBC approved plans in 1980 was almost as great as the
variance in actual classroom training and OJT shares; and the same held for
expenditure i-ive-li. Prime sponsors are also free to mo ify their approved
plans during the course of the year, and apparently his is a regular
occurrence. 'For instance, during fiscal 1979 under itle IIBC, actual
current, enrollment to OJT was 66 percent of plan :in the first quarter
before modifications could be nade, but then rose to 77 percent of modified
fourth quarter targets.. For the entire fiscal year, the ratio of current-
to-planned OJT enrollment (as reported after modification of plans

throughout the year). was 72 percent. In the .irst quarter tti cumulative

lit
OJT enrollment was reported to be only 70 percent of plan. the end of

the year it was up to 82 percent of plan. There is no. way current
enrollment could have averaged 72 percent of plan, never risirin higher than
77 percent, and yet .achieved 82 percent of the cumulative goal unless this
final goal reflected substantial mid-course corrections. This same

quarterly pattern is evident for aggregate IIBC enrollments and ex-

. penditures in fiscal 1979, as well as for other years. Obviously, both
current and cumulative planned enrollments are modified substantially over
the Course of the year. The usual practice is simply to approvemodifi-
cations of planned service levels and expenditureS unless they represent
sone Massive breakdown in local performance or unless the prime sponsor is

otherwise in the doghouse. Thus, even if approved plans at the start of
the year required improved performance_ over the previous year, the plan in
force at the end will usually be less ambitious as a result of "mods." For

instance, the end-Of-year approved placement rate for Title IIBC in fiscal
1980 was 48.6 percent, compared to 50.8 percent in 1979, while the positive
termination goal was 68.6 percent vs. 76.2 percent. 19/

The end-of-the-year review which is the "big stick" of the Department
of Lab* turns'out to be a weak reed. All titles of activity are assessed

by the regional offices. In each case, the design, management, and

statistically measured outcomes are Weighed according to a quantitative

rating system. Based on. the point ranking, prime sponsors are classified

as eligible for immediate funding,. having problems that need corrective
action but do- not h up funding for the next fiscal year, and haying
serious problems thaf'rntist be addressed before refunding. In fiscal' 1980

under Title IIBC, seven of ten prime sponsors were rated as eligible for
immediate funding, a fifth as having problems identified, and one in ten as
having serious problems.' Averaging the scores for all CETA titles, one in
twenty primes were rated as havin4 serious problems overall.

It would appear, then, that federal review is serious business. Yet

only two prime sponsorships in the history of CETA have been reconstituted,
under federal mandate. No other primes have been refused funding for a
fiscal year.. One of the major shortcomings of the present system is that,

there are no margi-nal penalties for poor performance. It is essentially an

either/or proposition. Problems" are never SodRevere. that the feds can
justify h6lding up or cancelling allocations which would turn those in need

out on the streets. So the usual- recourse is to generate a corrective

'260
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action plan, *to demonstrate some progress in alleviating the.mo t visible

abuses, and to' operate under conditional approval. The onl marginal

incentives and penalties lie in the use of the Secretary off Labor's

discretionary funds, but they are too small a share of total resource to
make a difference, and prime sponsors with serious problems'have frequently

received discretionary funds detpite inadequate management of their

formula-alloCated resources.

Moreover, a detailed 'look at the review format reveals that it has

less to do with the quality of programming and performance than with the
acceptability of procedures and the adequacy of required paperwork. The

federal priorities are marytfesi in the weights for different aspects of

management,. design, and (numerilcal performance (Table 4.13). Correct

planning formats, eligibility, determination procedures, and equal op-

portunity and complaint handling systems together account for More points
than placement performance. Even ,when numerical goals are judged, the

prime sponsors must be 26 percent Eelow modified plan levels in rder to

get ho points. The qualitative, substantive aspects of employilint and

training activities account for% only 18 of the 150 points. On-the-job and

classroom training programs of a prime sponsor ,are not likely to be

reviewed in the same year, and when they are, the review criteria focus
almost exclusively on procedures rather than the substance of the training

activities. There'is no necessary monitoring of actual training sites or

training' curricula. For instance, the key /pints in the assessment cALOJT
are an analysis of OJT contract or agreements to assure that they cocain
information on the skills to be, learned,'the training time, the employer

reimbursement, a,job description, and, an assurance that the employer wily

comply with the regulatiOns; there is no way of knowing from review of
these pieces of papei whether the indicated conditions are actually being

met. The prime sponsor must have written standards for selecting OJT

opportunities; whether or not these standards, are utilized is unknown.

Based on interviews with staff, the reviewer must determine whether

,procedures are used tb select participants who are in need of OJT. The

prime sponsor must evidence kocedures for follow-up on OJT participants.
If enrollment goals are not being achieved, the reviewer must determine

whether there is a.reasonable justification and whether, corrective action

is being taken. For classroom training, thereview focuses on whether the
activities are the saTe as those in the plan, if the training occupations

are adequate (presumably`self-evident if-the plan Is met since the training

courses were already approved), and *a determination whether corrective

actions are being taken if enrollment goals are not being met.

With these assessment criteria and this weighting schema, .it is- not

surprising that among the 28 prime sponsors rated as having serious

problems over all titles in 1980, the quality or quantity of training was

mentioned as.one of the deficient aspects only three times (one prime

sponsor totally failed to comply with the 15 percent training requirement

Under Title IID; the IIBC performance indicators were inadequate for

another;_ and the third underutilized the vocational education set-aside).

In comparison, inadequate EEO compliance systems were mentioned nine times

ind inadequate monitoring on. eligibility determination systems were a

factor in 21 of the 28 prime spohsors. For the prime sponsors with serious

problem rankings on Title IIBC, the quality'or management of trailing was
not mentioned once as a primary factor.

. *
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Table 4.13
1981 Performance Assessment Factors and Weights

Management y

_Independent Monitoring Unit ,

50

6

Eligibility Determination, Verification
. and Tracking 6-

Financial Management 8 Nli

Planning,(composition,of council
.

and' procedures) .
4

Subagent Management (iricludes having a

system for performance management as ,

well as procedures, to assure special .

'consideration for community-based groups) 8
Equal Opportunity 6

Complaints Procedures 5

CorrectiveAction Procbdures 7

'Program Design . , ,

Recruitment and Selection of

50.

Participants
_

4 7

,, Assessment and Employability Developient

Plans . ..,
go. 7 s

Job Development and Transition Services 7

Services to Youth ',.
4

Program Activiti4s (two of th6 four
reviewed in anyoyear) it- 18

OJT (9)

Classroom Training
Upgrading and Returning

Work Experience (9

t...

Corrective Action Follow,4)

-.)Numerical Performangejndiyiduals

7

50 ,

t
gr

Positive Termination 5

Entered,Employment Rate: 8

Indirect Placement Rate 10

Private Sector Plltement . 5

Cumuli Live Enrollment . 5

Accrued Expenditures 5

Cost Per Positive Termination 4,

.),
Cost Per Entered Employment 4

Cost Per Indirect Placement. 4 .

h
.

Total
, -150

Eligible for immedidte funding_, 105

edCorrectiveAction need .
. lir

76-104

Serious Problems .
756r less ,7-

-.... _

Source: fiscal Year 1981 Natidnal CETA Assessment Handbook; Employment
and Training Admigistlation, Department of Labor (Washington,

D.C.: Department of Labor, November 1980). .
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There will be increased priority on performanceyand less on -process in
the future, For the fiscal 1982 cycle, performance goals have been estab-
lished by regression estimates which Consider participant. mix, service mix
and area employment Conditions. Prime sponsors will ,be rated relative to
predip ed performance" rates. Whether this will have a major effect on

4 quantitatively measured performance depends on several.thinp: First, the
weights in the annual review Which are given. to numerical performance
indicator's must be increased much more substantiajly. Seconi,.the points
awarded for numerical performance along different dimensions must be screed '

out. For instance, more youth services may yield a higher positive

termination rate, lower ,cost per pasitive terminations; and higher enroll-
ment rates, but lower placement rates, and higher:costs per placement.. A,,i,e

this example suggests, any AN or management decision will affect some i!f-
dicators differently than others, sometimes in contradictory direction
Third, plan modification policies must be tightened and applied uniform
Fourth, the performance assessment system must be accurate ehough th it

does not dictate -wha,..is served or how intensively, i.e., does note cause
prime sponsors to /cream the most employable and to provide band-aid
services. Fourth, the,system mmsi assure th4Onet impacts are 'maximized
and not just immediate outcomes. Finally, there must be marginal in-

k
centives for good performance and penalties for poor perfo ance. It is*
questionable whether such conditions can be met. Regressi estimates
built on management Wormation system averages for each prime sponsor
cannottreaptUre be variances in severity 'of need, service miZ and
intensIty.'orjAbor market conditions in a reliable enough way to justify
heavy penalties except in cases- of extremely and unquivocably poor

performance. The data are riot 'adequate to protect against creaming _and
band-aid approaches if placement performance is stressed. The possible
outcomes are"too variable to limit attention only to immediate placement,
and the plicement rate alone does not assure maximization of net impacts.
No doubt, then, marginal changes in weighting and incremental penalties for
the extremely poor performers will somewhat increase he torque of the
monitoring system. But this will take time. There, is 'no evidence !hat
federal oversight and secondguessing has, been a major factor so far in the
history of CETA despite the exaggerated prbtestefions of prime sponsors and
boasts of federal managers. \ .

,
,

'4

,

Set-Asides and Categoricals

Much of the classroom training provide by CETA is tive-rGult of, or
at least funded through, set-asides. -The'. overnor's Supplemen 1 Voce-

. tional Education ,AsSistance grant, representing 6' percent of Ti e IIBC

funds, provided over enth of the expenditures for training act vities
(i.e., not incldding wances, services, or administration) under all of
CETA and nearly a fou h of the training ,purchased under, Title II8C. The
leyerage of.these funds is evenAreater since they are used almost entirely
for the training itself, with the.allowances, services, and administration .

provided --by. the prime sponsors out of their Title IIBC allocations. The.
increase in 'the vocational education set-aNide from 5 percenjrto6 percent
in the 1978 CETA amendments was a significant factor in' the increase'in
classroet training under Titlt IfBC 'from 46.5 percent of expeRditureg in .

1978,to 52.3 percent in 1979 and 57'i percent in 1980. In fiscal 1979,
this extra 1 'percent represented $19 milli* which, When matched by al-

I
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lewances and services, equalled half of t4-increase between fisdal 1978

and 1979 in outlays f6r classroom.training/mnder all local CETA programs.

Another important set-aside was the trainin% requirement under Title
IID public service employment program mandated by the 1978 CETA amendments;

In the belief that structural PSE should offer, more than teMpbrary em-
ployment, Congress required, that a minimum of 10 percent of Title 11D funds

for each prime sponsor in fiscal 1979 be used for training, increasing to

15 percent tn. fiscal 1980 and 20.percent incal 1981. Training had

always been an allowable activity under public se vice employment, but the

Share of funds used for this purpose only became substantial after the
training requirement took effect. 20/ By'1980, training expenditures under

,Title IID and VI represented one -fifth of expenditures for training

activities under all CETA local- programs. The increase in classroom

traiOng (as a full-time activity) under Title IID from fiscal 1978 to

TiscaT-1979 accounted for one-fourth the increase between fiscal 1978 and

1979 in total classroom

Ai

training under all CETA local programs., This

occurred despite the fa that three-fourthS of prime sponsors fell short

of the 15 percent targ under Title 'ID in fiscal 1980 and two-thirds

used lass than 10 percent of funds for training.- 21/

Training, activities

as share of public
service employment 1976 1977

Title IID .3 .3 /

Titus I'D and VI
-1"1`"4,

.3

Of

r978 1979 1980

.3 2:8 7.5

.3 2.3 . 9.5

,

,' A variant of the set-aside approach isa categorical program which

distributes funds for specific purposes either on a competitive application

basis or on a, formula basis with specifications concerning how these can be

Jr used by prime sponsors. The Skills Training Improvement Program or STIP is

an example of the first approach. The Secretary of Labor's discretionary t

funds were specifically augmented to support "quantum leap" activities -qf

longer duration which would-not ordinarily be provide4mlocally. Prime

sponsors applied and' were awarded-grants on a ,competitiM basis, with 45

percent eventually receiving funds. These. grants were monitored by the

Jeds as a separate local categorical program.

STIP resulted in more and longer duration training.. The program

4 phased up rapidly in 1978, reached a peak in 1979, and declined rapidly in

1980. Between 1978 and 1979, it accounted for one-fourth of the increase

in classroom training expenditures under CETA local programs. The duration

of training- averaged 5.9 months in fiscal 1979, compared to 5.2 month, for

partictpants in IIBC classroom training. The cost per service year was a

seventh above the level of IIBC classroom training (excluding adminis-

tration in both cases); and because of the longer duration of 'stay, the per

participant, costs were more than a fourth adbve those in Title IIBC

clasSroom'training. 22 Apparently the, program had the expected payoffs.

Although there ,was some creaming 'trite the STIP program, the post-program

success rates for STIP participants.,4weeded those for simil individuals

under Title IIBC. (Table 4.1.4). Al$ost half (49.7 percent of all STIP

2
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Table 4.14'

Characteristics and Outcomes for 1979 STIP andTitle IIBC Participants.

,1979 1979

1979 "STIP Title IIBC
rBC Entered ' Entered

1979 Classroom Employment Employment
STIP Training Rate Rate

Total 100 100 52.4 43.6

Male

Female
61 40 . 53.7 45.6
39 - 60 50.6 '41.7

Age

45+
22-44 65

_5 . 5" t
59 54.0 53.4

49.3 5.5

.

Less than 22 31 37 49.7 33.4

Education
Hi h school student 2 4 of 49.9 10.4
igh school dropout 22 34 46.6 45.7

High school graduate 58 48 53.4 54.6
Post high school 18 14 57.5 54.4,

AFB 14 20 44.3 29.4
4

Fami y head 46 59 52.1 . -N51.0

Whit . 45 48 7--- 53.7 46.4
Blac 40 34 46.5 38.1
41iispa is 11 13 62.9 45.
Other . 5 5

I,
62.7 46.0

Veteran 16 11 51.4 55.5

Unemployment compensation
recipients 8 5 62.1 57.5

Source: Employment and Training Administration, Management Information
System Fiscal, 1979''Summary Reports, unpublished and Westat, Inc.
Characteristics of Enrollees Who Entered Adult-Oriented CETA Pro-
grams During Ftscal'Year 1979 (October 1978-Through September 1979),
(Washington; D.C.: Employment and Training Administration, Office
of Policy, Evaluation and Research, February 1981):

participftts .were reported as having entered employment, which might be
contrasted with the 43.5 percent figure for 1977 CETA classroom trainees
reported 'by the CLMS. 23/ The median wige before entry into STIP for 1980
tErminees was $3.43, and the median wage at placeme as $4.78. This
two-fifths ga Ktra4ts' with the One-fifi* increment ar IIBC and PSIP
terminees in 1980.

2."



255

The Private Sector Prograri authorized in 1978, and high).

tauted,b4 both,Democratic and Republican ad0Onistrations, was an att,.mpt to

increase private-sector-linked local training activities, partjculafly OJT,

through both.a set-aside of funds and Anges in the delivery anddecision-4
making system$ ,locally. Private Industry Councils weres'rmandated in each

prime, sponsorship. Tnesd.Youncils required predominant representation froT4

the business sector.: They were ta dictate the use of the local, Title.VII
allocation, andwerepermitted'to manage these activities.

8,
Desprte the favorable rhetoric; the record of 'PSIP. has been anything

but tMpresslve by the standards and performance measures usually applied to

employments and trailing programs.. The 1978 amendments to CETA were to take

effect ho 'later than April. 1979,- and the RICs had a head-start withmoney

reprogoramMed 'from PSE. Although Private IndustrY Councils had been

established irirrilost primersponsorareas by fiscal 1981 and sere ApOtbving

'plans for the exreriditure of the funds allOcated under Title VII, a

.qualitativ assessment based on case studies was that in mid-1981 only

about one 4n ten PICs was really an gctive body separate from 2ormal-pr4me

.sponsor operations: Allowing' for start-up in fiscal- 1979, the

activity levels achieved in fiscal 1980,were note'ovecdfiegling., A fourth of

prime sponsors reported no PSIP activity, Total Orticipants in fiscal

,1980 were 'also- less than three-fourths of plan, completions only two

,thirds, and unsubsidized placements only two - fifths.. More signifi.dantly, a

i. primary aim Of PSIP was to 4-ncreae--10iT leyels, It was originally planned

in fiscal 1980 that two-fifths' of cumulative enrollments would be in OJT.

In fact, eg's than half of this target was achieved,_ compared with more

thani one=fi ed. .percent of the origina,4 classroom training goal. In

.fiscal '198 'SIP` accounted for only 41,800 person years of sertvice, which.

repente ust 3 percent cif classro4m training service years provided by

me sponsors -a4 8 perent of 0)T service ,years. The mix of OJT vs.
Classrocettraining was only slightly different for PSIP than for Title IIBC

training activities; OJT accounted for* three-tenths of the PSIP years. of

0 service' and enrorlment in00480,_(the remainder 'Being ,classroom training)

compared to one-fifth of Title IIBC training disregarding work

expefience). In.'otfier
alit

words, the PICs apparently did not find it much`

easier thtn the prime sponsor to aecess private employers.thrOugh OJT, and

11,

hada,modest effect overall on the aggregate OJT- placement activities' at

the local level.

, 0 .

4410,.- Pigiiitp early
0
rei4rns suggeftt that PSIP hisbeen.ablepto actlieve,-.

;lhomewhat tte outcomes than Title IIBC. In 194 42.4 percent of PSIP

termineiventered employment compared to 37.2 percent for Title IIBC; the `a'''

,,MIIIP . priVate sector, -employment ,rates cif-- tertninees were '34.1 percent and 2i.1.
percent, reipettively. Jet these -resultS were the result, in part, of

e higher expenditures and. 'significant cirea ing (as well' as the proportfOn-
/ ate* hfgher level of _CUi',., since PS4P- s very little w rk.experience

/:.cipmpared.to IIBC). %Me:cost per service year of PSIP in 198 was $9,400--or,,:;,

0 fifth above -a 1 kelnix of services and Title MC, -A c parison of the

1980 PSIRienrollees with tfitse in IIBC ove l'f' Ofewell its clasSroom

training' and OJT compehents, documents th .PSIP -was more s ective {Table
.

4.15)-: If ISIP-had the same age mix of participants as Title IIBC, and the

teredkemplo nt r es .'for each age group' were the same as among PSIP

AG 101' .particiWint; fi L980, the entered empioyMent rite ,differential .

betvieeniI8t and SIP would have been reducgd from P.5.2 percentage/pothts to
...,

,
...

, - . , ,t.:.. i.f

e.; S
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Table 4.15'
Characteristics of PSIP and IIBC Participants in Fiical 180

-

; 4,

I

Male

Age
Under 22
*22-44

45+ "-

School dropouts
Student
High schpol graduate
Post high school

Receiving public assistance

Unempibyment compensation
recipient

Single parent

IIBC

Classroom
Training
and OJT
(Weighted

A, in Proportion
to Training
Shares

PSIP Under PSIP)

All

IIBC

57.3 46.0. 47.7

36.3 J34 m6 Aili 47.8 \s,

'58.6 59.4 45.7

5.1 6.0 6.4

.29.7 i7 36.4 29.3
4.7 '- 3.7

.

19.6

48.3 -.45.4 32.9
17,3 14.5 13.2

21.4 12.1 27.0 di

'er

9.0 g".2 5.3

20.1 25 10 18.;

White 48.6 50.7 50.8
Black ; 32.3 32.8 33.1

Hispanic 14:5
,

11.0 11.7
Other, 3.5 5.6 4.

. 5.0imitedEnglish 6.0 6:9

Veteran 12.0 . '9.9

, V

Sourc . Employment and Tr4inilig Administration, Management InforMation,
Systenkt.Fiscal 1980" Summary Reports, unpublished andi&ETA Supple-

mental MIS Tables. by Initial Pro§ram Assignment, New'Enrollees Dur-
ing Octobergi979-September 1986 (Edplbyment,and Training AdTinis-
-tration,Office of Policy, Evaluati6 and Research, 1981)

7.

01P 4

1.7 percentage points. Similar weighting for differences in educational
-

attainment and status would reducethie tlifftirential. to 1.2 percentage
points. 'Other factors were less critical ,but, in the. same - pattern.
Adjusting for sex df participants would reduce the plecement differential
by .4, percentage points While race would change it to 24kpercentage
pbints. 2§/. 1 , Joe

.,

2:76'
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The 'thrust of this analysis is not to negate the value of PSIP oveh
the 'long run, but simply to, suggest that there is no reason to believe that

the "priyate sector" linkage approach, using PICs, can make more than

minimal changes in service levels and mixes. It .may be able to "cream"

and, hence; get more OJT placements, but it has not, by its- achievements;

demonstrated that litkages are major factors impeding involvement of

employers in OJT or, if they aref that they can cbe successfully forged

through Private Industry Councils. The payoff, instead, is simply more

training betause the funds are Categorized for this purpose, and perhaps
more payoff from the. classroom training which is undertaken- ecause it'may

come closer to employer standards so that private sector pl cements more

'often result for trainees.

a-
AO

Thus, if more training is desired in the CETA local programming mix,

it appearsOthat either set-aside$ or categoricalapproaches will achieve
this outcome. The upward trend in CETA training ip the last several years
is almost totally explained by the increase in the vocational education

set - astride, by the training requirement under PSE, by HIRE and STIPand the

new PSIP program. The'` choice among different 'set -'aside and categorical

approaches depends_ on the aim. Thai yocational; education set-aside is an

effective -way to achieve more classroom training, and_to_iinkiwith existir)g_
institutions, although the product may be "more of the same." There is, a

possibility of substitution, with prime *spo-aeofs repucilig training ex-

penditures frOm locally-allocated funds'if'tney -get more from Governor's

grants, but this does not appear to "be -a" problem overall. Federal

specification art1 leverage is apparently. needed to produce longer-tprm
higher cost investments which yield higher placement rates but also serve
the more, employable se,ments of the eligible populatiojak Process changes

can be encouhaged through set-asides. such as wsip which dictate insti-

tutional arrangements locally, although the short-term yield is apparently

modest and ,limited tcoothose areas andldimensions where - process is really

problem. The earmarking -Of funds for -specific purposes does not

kgnificantly'alter tie potentials for different opproaches. For instance,

ther9 Are apparently only a subset of state And local areas with the

capacity or opportunity to mount long-'duration intensive training programs,

6 whether '116/. are selected by competition as gip STIP',' or they sep
initiative 10thin broad flexibility as a few PICs have done under Titl /

VII. Where the aim i. to take advantage of targets oaf opportunity, the

Ilompetive apprOac be besot. Where the aim is to gradually change the

system,. 'the formu-1 - nded 'categorical ApprbacN is. probably better.

Likewise, there are 'apparently nn delivery alternati/es or fundibg

arrangements that aedn drastically increase-, the use of OJT, as currently

designed. It is hard to,sell to employers, whetherthe marketer is an

employee of a PIC or a prime Sponsor staff. However, earmarking may make

the local dectsionmakers work harder to achieve specified goals byy

fore losing the paths of least resiseance;Afu.ch as work experience whOOLOJT

Can t be marketed, Or -"other" classroom Mining when qu,efity octupatianal

raining is not feasible.

"--

g.7 4*
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SECTION 4;
NATIONAL ADMINISTRATION-LESSONS FROM'JOB CORPS'

.

In its history, philosophy, targeting, design, and management, Job
Corps contrasts markedly with local traifring efforts. These co rasts
raise some important issues. Whileothe transferrobility.of Job of*
approaches to a local setting is uncertain, the lessons are worth on-

sidera;ion in tight of the evidence concernin *some of the shortcomin of

local operations and decisionmaking'. "'

Investin' A Lotln Thhsb Need It Most

rehensive and intensive services to' the
of t C TA- ibe- population--dropout youth
nds who ave :limited or no work.', experience,

petenciesv and frequently health or behayioral
twavered from this mission and approachpOn 16

The Job Corps Orfe
hardest-to-esploy segment
from impoverished ,baekgro

Minimal reading and math c
fhproblems. Job-Corps has n
yeart of Operation.

Wir

111

Without question,-separate categorization and national direction have
led to greater targeting_ and) 'Dore -intensive investments. Among _the 1
milt1or''participants in local CETA nemsummer programs in fiscal 1779, le
than one of every seven was a disadvantaggd, dropout youth. Such in-
.dOvidual unquestionably needed training becOse their employability was so
limited. Yet only a third were assigned,to training (and only one in

twenty to on-the-job training).. The remainder were placed in work
experience positions (despite the compelling evidence from supported work
that out-of-school work experience has little or no impact on post-program
employability). The,classroom training slits- loca.11y were allocated. to
Other enrollees who, while'burdenerty .many problems, were cle ly less
-diiadvantaged.

Under'agey22#
6 orAhder

Plinority

CETA

Classroom,
Training :Job Corps

19Q0 1980. 4p

/Q0%

25

.

'59

=86

4

42%
4

51

High school dropout s -09
46 .

Pffender 1 7

IMF

Put another way, one of every-three disadvantaged, dropout youth who

re.ceived CETA aathortzed employment Or training services in 4980 lother
thowasummer Only employment) was a Job'Corps enrollee even though Job -Corps
pa;tftipantS represented only 3'percent of all'CETA entrants. The nuiber
of_dropouts entertng Job 'Corp in 1980 was half again the number of dropout

t r

2Zj

,ti
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Of
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youth entering classroom or on -the -job training as a primary activity under
all local CETA programs. 26J r

. .

Differences inlisiropout rates and placement prospects may be reasons
why prime sponsors Choose not to serve dropout youth, Nit another factor is

that they are unwiliing to qpncentrate resources in order to make the siib,
stantial investment required- to permanently increase employability. The

total cost of Job Corps in fiscal 1980 was three-fifths _higher than the
service year cost of'classroom training and almost two and.a half times the
Service year cost of work experience. Given the average length ofstay of

6.0 months in .job..Corps, 5.2 ,months in local classroom ihg, and 4.6
months in Work experience, each Job-Corps type enro men was, thus, the
equivAlent of two classroom training positions, three work experience
opportunities, six summer eMployment opportunities, or three school-to-work
transition slots. There aremore claimants than resources at the local

1' level, and hence an understandable inclination'-in -a politically-oriented
delivery* system to spread the loaves and fishes among the multitudes.

'There are 'ovelotiJob Corps centers and 484 prime' sponsors. .Job

Corps studies sugge the optimal center size is between 400 and 600
enrollees, and that smaller, centers 'experience revere diseconomies. -F.tw

prime sponsors serve enough ,disadvantaged dropout. youth, of whom only a
portion might want Job Corps treatment, to maintaina residential facility.

°During 1980, there .were 1300 Job Corps recruits from New York city, 850
from Baltimore and 340 from Detroit. 0 , A typical 500-bed center will
have 1000 enrollees, a year. In the rural poverty areas from which many of

the recruits are drawn, state-operated residential facilities are a possi-
bility, but only a few of the states with *Job Carps centers provide enough
recruits tafill the centers located within the state; likewise, few of the
states currently wi;hout centers recruit enough -1;orariiembers to fill a

ilociApa enrollee center if' it were established.

-Os

There is also some question whether locally-bised operations would be

appropriate. Perhaps the Most important element fh a nati6n411y-operated
residential program is the inherent impact on mobility. All heal training

programs are based on training for jobs in the locality, and it is there
.

that,:placements must be made. Funds are allocated an the basis of need so-'
that training resodrees become concentrated where there are the fewest jobs
toirain-for, as well as the greatest pressures to provide immediate aid
forlarge ntaberS. J2b Corps provides an exit route from ghettos, barrios
and depressid_ rural areas. As noted previously, increased Mobility is a

major factoritlehind.Corpsmembers; success. In the first 18 months post-
program, 36 p&cent of 1977 :Oct Corp?. terminees.mov'ed bdtween citle,s, far
job-related reasons .and a. total of 41 percent rooted for some reason (ex-.,

eluding Job,Corps moves): Among matched nonparticipants, the rates were 23'
and 24 percent, respedtively. Other than the military (where enlistments
increased from E4percept to 9 percent as a 'result of 'Job Corps partici-

pation there is no. other institutional mechanism for achieving mobility
offere by CETA. 28/

6

4

27)
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Standardspand Standardization
*

Another very importantfeatuee of Job Corps is the use -of standardized
comktency-based riFula for .basic and %advanced education _and world -

of -work training, st ctured -around standardized measurement And tracking
frameworks for vocati 1 and educational activities.

. .

. The Job Corps reading program is a'self-paced individualized approach.
Based on a 13 minute preliminary radi*ng test, students can be ideiltified
as beginning readers (0-3.5 grade levels), intermediate readers (3.5 to 7,6
grade leyel) -kr advanced readers ,(7.5' grades or higher). They are ,then

eprovidemore detailed tests to be placed in one of the eight levels, in
beginning reading or eight levels in the intermediate category (each equal
to roughly, half a school grade), and 'seven sublevels for those in advanced
reading. There are separate unit and section tests at each level and, to .
advance; a participant must first pass the separate unit tests and then
pass-a level test. In each level, there Are a varitety of readi.ag selec-

tions cross - referenced .so that specific materials are prescribed depending

on the specific probl*is ieefitified in the tests. The mathematics program

operates in the same way. The GED program,-which serves students who
achieve the 7.5 grade level or above, ts based on the five subject areas of
the GED. Each student is given a GED practice test and, based on scores on
the five subtests, is assigned to individualized, self-paced units.

Using the detailed competency assessment And prescription system, Job

Corps has been able to screen alternative educational materials and

crosi-reference them to the ,sytem, so that the best available in the

private and public sectors can be utilized. Job Corps has also developed
some of its oon 'materials in order to fill the gaps. 4grhePreading and
mathematics plaCement tees have been validated to other national tests

such as the SAT and-Gates reading testo, and have proven effective durjng
years of applications. ..The documented learning gains of Corpsmembers in

the 'reading and math programs dramatically exceed their own previous

achievement rates, as well as vhbol norms, providing proof that the Job

Corps.treatment_works. ,Jr-

)Given the evidence that existing remedial education approaches can

increase the gain rates of. -the educationally disadvantaged, and that

improvement up to credentialable levels is necessary to realize a greaten
payoff in Athe labor market, 't is significant that only a minority bf

di participant's with educational de iciencies are receiving remediation under

local CE.Tk program? and that the hort-duration of participation in CETA

imits the chances .that those who eceive education services will be able

advance to thecertifiable gh school equivalency. What would make

-s nse is either to. )ncrease he length of stay in full-ti9e- educational
components,' or else to combine education and work or training actiOles in
a way that a person g4rtidpating in CtTA at several different points could

gradually progress towards a *GED. The educational system in Job.,Corps- -

structured as an open-entry, ope9-exit.systeOffered several hdbrs A du
in -combination with other activities - -could asily be adapted for use llt

iremedial components integrated with local work activities. Furthermore,

there is exciting potential" for. Vocal delivery .through the use of com-

puters. One of the experj*nts under. Job Corps was a, test of computer-

esttsted instruction .(CAI)--where lessons were provided on .a. terminal

.
, ..,

2bo



2611'

t
linked to a minicomputer oef.\\on a stand-alpne microcomputer, dnd computer-
managed instruction- (CMI)--where the diagnostic tests were taken on the

terminal, the'xesults analyzed by the computer, and the 'individual assigned
to either computer - assisted lessons or printed materials. The readihg gain

scores of Corpsmembers who received CAI .as a sgplement to the-traditional
Job Corps. materials were half-again the subsfrntial gains of stbdents in
the 'regular reading prdgrAms. Where GED materials -were provided through a
CMI-CAI combibatio6, the'*(eparation times were substantially sho'rtened.
Attendapce also increased. 29/ There were experiments withA network of
te'rm'inals tied into a single minicoMI Nter in order to serarsurrounding

local communities or several Job Corps centers. Several prime sponsors

have now mounted and. are currently operating* similar systems, with

terminals.provided to the schools capable of delivering a pre-screened set
of CAI lessons, along with the written materials constituting the basic Job
Corps reading and thematics program. These have been supplemented by a
competency-based world-of7work package, andseveral vocational training

packages are being prepared which can be delivered in a combined CAI-CMI

mode. Because of the. rapid decline in minicomputer and terminal prices,
and with the incr,eapd diversity of materials that are presently available,
It is possible to delivery self-paced, individualized' educational *in-

struction and
-telephone to
site where pl

computers with p

ic life skills training in any setting where there is a
-a terminal to a central- minicomputer, i., at almost any-`

and training activities are taking .place. Micro -

1lel CAI lessons can be used whenever such minicomputer
networks are infeasible. The costs of such offerings,, particularly the

marginal -costs of adding extra temlnalsAto. minicomputer systems, are

Wextremely low. They are further reduced en the management, inf0Mation
system uses these same. terminals and technical assistance fkr staff is

provided along with CAI lessons for participants. ..

, .

Vocational training in Job Corps is also competency based. Each

o;cupation of training has a standardiied Training Achievement Record which

itemizes a hierarchy of skills and knowledge steps (Table 4.16).. Each

participant is judged on the basis of,performance and knowledge relative to
'- this hierarchy.-' The TAR is the framework for structuring individualized

. instruction so that each trainee Can,move at his or her own pace which is
necessary because Job Corps'is -open entry and. exit: Each center'contractor

develops its own vocational curriculum, but it must be structured to

provide, as a ninimum, the competencies outlined in theTAR. The TAR
approach, thus, provides-some-ftandardizatibo%of the programs developed.by
diverse operators', as well as away to measure and check'the performance of

training at different,ceters. With such a .standardized framework, it is

t
possible to interchange the mateei is 'developed at different centers.

Individual performance can also be .udged when Corpsmembers apply for

acNaAked vocational courses. In some cases, particularlytwelding, the TAR

has eery -.used by employers to detemiv. the skills andappropriate
placementsfor terminees.

11-
.

Most other dithensions of center operations ar
guidelines specifying minimum component and qu
instance, centers are required to proyidt alkconip
tion within two weeks ofentrx. All Corpsoembers

to 'receive dental examinations and tppropriatei.tr

2S

also subject to uniform
litative standards. For

hensive medical examinaL,
taying dyer 90 days are,

atments. The facilities

.44
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4 .
-- Table 4.16

An Example of the Vocational Competency Assessment and
Tracking Framework - -the Training Achievement Record for Carp itry
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on center or those secured under contract must meet very specific re-

quirements covering such things as the number and types of dental chairs,
x-ray equipment, nursing personnel , and the like.' Information on .medical
facilities utilization and costs are required in detail each quarter and
are used as a management tool. In addition,, medical experts review each
center once a year to determine fie adequaty of treatment. Likewise, there
are standAds for the food served at "centers ,specifying the number-6
entrees, vegetables, and .calories at each meal. 'There are gutdelin s
concerning the typesof recreational activities which must be provided, as 0_
well as for counseling and psychiatric assistance, acrd. student government.
The financial and activity reports for each Job Corps center provide 0
detailed statistics on most of these dimensions, and there is top-to-bottom,

one-site review each year by a team of federal personnel, to assess
compliance With qualitative and quantitative standards for each component.
In other words, maintenance of these minimum standards car. be and usually
are assured by federal montoring,

Standardization Of minimum components also means that performance can
be meaningfully assessed from a few key indicators. In comparison to prime

sponsor. operations ,which consist'of an incredible melange of.activities
pr-oirMd to a diverse participant' group with enormous variability in the
match-ups of service _types and clients frtm prime sponsor to prime sponsor,
the variance in participant§ and treatmenls from center to center is quite

modest. Thus, comparison of centers according to perfirmance indicators is
much more meaningful. For instance, there is no.questionthat longer stay
in Job Corps is associated with greater post-program gains, so that length
of_jreatment Is a reasonable indicator of impact (as lotg as it is assured,

as it is by regulation and monitoring, that Corpsmembers are free to,exit
if they choose). In contrast, long stay in a work experience, job search
assistance, or even an Ea component under a prime sponsor's operation may.
not be desirable. In centers whereAbeds need to be filled and student-
teacher ratios are establ-i-abed to achieve maximum effiCiency, the capacity

utilization, rate is a meaningful indiCator of performance. In contrast, 4,

prime sponsors, may be "operating programs with large fluctuations in

enrollMents, as witnessed by the utilization figures in the school-to-work
transitioprojetts cited earlier, yet these fluctuations are'averaged out
in the aggregated, quarterlydata fair' the prime sponsor and there is no way

to determine utilization of available resources. Since Job Corps 1,e-

cruitment and placement actiyities are usually outside the aegis of the
center,;the.placement results, on average, tend to reflect the quality of

treatment on center; in contrast, good ,placement results for a prime

sponsor might result from creaming of partiCipants or a job access emphasis

which masks ineffective treatments, Aus, where a center differs sub -

stantially-.from Job Corps norms concerning dur ion of stay, capacity

utilization,, or placement, there is reasonable ertainty that a problem

exists. 'A one- OT. two-month rise in the we ly termination rate of a

'center will ueually tell as much as a ream of CETA management information

system ?ports from a prime sponsor.

This is suggested by comparison, of 'some of Job Corps and CETA
A
performance indicators. As noted previously, the coefficients of variation

*)

. for rime sponsor Title ¶IBC performance indicators in 1980 (i.e., the

'standard deviation in the indicator divided by the mean for all prime

sponsors) were quite substantial:

/
*

r

a5:3
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Coefficients

of Vgriation

Plan /actual OJT enrollment 56.4.
Plan/actual, classroom training enrollment 35.2,
OJT 'cost per participant 61.7
Classroom training cost per p4pticipant 43.7
Cost per placement 70.3
Entered employment rate 35.3

The.Se might be compared with the coefficients of variation for the
four principle Job Corps center performance *indicators .ih fiscal 1979:

Coefficient
of Variation

Completion rate P ,.16.7t
. Weekloy termination rate 19.4

Capacity utilization rate 1 4.7
Placement rate- ' 4.2

Moreover, it is possible-III get immediate corrective action,' par-
.

ticularly in'the case of contract' centers where poorly performing operators
cAn be'replaced. Among the ten centers ranked lowest on each of the four
Job Corps indloators in fiscal 1978, half had m6ved out of the bottom ten
,for each partitular indicator by fiscal 1979. In three-fourths of the

,
'cases performance on the relevant indicator impneved noticeably from one
year to the rixt. 3;cV

Contracting for MerAgement

Most prime Sponsors utilize contract delivery agents, but the over-
whelming majority' of'sUch atents are not-for-profit groups. A few prime
Sponsors contract for delivtrYof whole segments of their operations, such
As youth ,progr..ams,. to community"groups, but the pdme sponsor- usually
retains managed-lent responsibility. In Job Corps; both management and
delivery may be contracted, and frequently the contractor is _a private-
for-profit operator. .1n 1979 there were 53 contract centers in addition to
the -35 conservation centers operated' by, the Departments of Interior a0
Agriculture on federal land (plus two centers in Puerto Rico operated
the Commonwealth); among the. contract centers, 43 were 'operated by
privite-for-profit'groups. 21/ Over the life of Ile Job4orps.a number of
major U.S. corporations have served as managing agentt,-including LiAtOn
Industries, Packard-Bell Electronics Corporation, TelOyne, General

,Electric, Burroughs., Westinghcoe, Bendix, RCA, AVCO,
and,Singer. In recent ,Years, sever smaller and minority -owned firms have
also become center operators. . t

Managiqg and delivery agents are selected'. by a compet'tiv process.
Each contract center is competitively bid every two :years, .although a' ,

contract mv ,be.extendedfor d third year .if Operatiorls are adequtte, r.

. 2,S4
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rebid before two year if performance_ is totally inadequate. In the early

years of Job Corps many companies' were involved because,, of federal

pressure or to demonstrate corporate'citizenship. Not surprisingly, there
was a high turnover among contractors. .In the 1970s, this turnover
declined as the corporations which remained'active developed expertise and
extended operations to multiple sites. From 1976_to 1980, there were dnly
three cases where rebidding led to changes in for-profit contractors of
particular centers, compared to 7 changes between 1971 and 1976. 'However,
there have been frequent changes in the staffs of particular centers, in

responseto poor performance and. under threat of losing out in the next
competition. -Private sector contractors are able to fire personnel more
easily than thill public sector operators as well as to shift individuals to
centers where their talents can be most effectively utilized. Most of,the

contractors aaso achieve economies of scale and standardization of

offerings through management and operation of multiple sites. For
instance, in 1979, Thiokol managed four centers, RCA managed eleven, Singer
managed nine,Teledyne five, and AVCO five.

The cost ,of .orivAe sector participation includes a fee--usually 4

percent of the center's operating expenses--and a government approved

administration and overhea rate. 'In 1977, fees and overhead amounted 'to
10 percent of center opet.ating costs per Corpsmember year in contract

centers; or 7.5 percent of the total Corpsmember year costs including

allowances, recruitment and placement, transportation, union contracts, and
federal administration. 22/

The performance of the contract centers can be compared with that of
conservation tenters, operated by the Departments of Interior and Agri-
Nlture. These conservation centers.are generally Imaller and have 3 lower

female enrollment than contract centers, so.that economies of scale cannot
be as easily, achieved. The-conservation center.costs also include 'work

project expenses, which are offset by output. Finally, unions operate

training prograpts in the conservation- centers under natiogal contracts.
Adding the union costs and subtracting the higher work project costs per
Corpsmember, the avewge expenditure in conservation centers in 1977 was a

sixth abdve that .in the contract centers, without counting- the extra

federal overhead in the Departments of Agriculture and Interior. The

, evidence from the 18-month follow-up of male enrollees suggests that after
adjusting for-size of centers, location, coed-4tatus, race, age, and high

schbol status .of enrollev, that the emplpyment increases from pre-

entollment to the ,week prior to follow-up were 17 'percent for contract
center enrollees and 11 ,percent for conservation center enrollees. Among

terminees, thecrrtion who. reported' that the training had helped in

obtaining at 1 t one job was 27 perCent for participants in contract
center compared to 24 percent for participants in conservation centers. 33/
Ithe figurejs on union placements are at all accurate, therunon operated

prolt-ams in conservation centers mus4account for a' substantial share of
the placements, and conservation centers enrollees who do not.partici4Fte
in these programs apparently 'do not fare well.

.* Witt)inontract ceribers, the performance of for-profit contractors can
be compared with the performance of public and nonprofit contrtttors fn-

: fitly:ling state and ,local 'education departments,,,coMmunity-based orgtrti

zations; and Special- purpose groups Such as the TdIkes Education Foundatidn:'

4,

2S



266

While there are. 'ha data on the costs of public and nonprofit versus

private-for-profit operators in contract cenfii-t, the limited evidence from
the Job Corps impact study is that participants in publicly7run contract
'centers. do better in terms of.postlprogram employment and earnings, .all
else being 'equal. 21/ In part this may reflect, the effects of competition

which results when there are viable alternate s. :There has been turnover

in public andnonprofit contractors: two centers run by public contractors
were closed, and-managing agents in two other cases were changed bet n

1971'and /976. Another change' occurred in 1978 when an otherwise effective
public contractOrw chose not to rebid, because with the rise 'in public

salaries, it could no longer operatew.ihin Job Corps cost limits. Most of

the ptiblic and nonprofit contractors were able to hire staff Outside 1oCal

civil service procedures so that they hid many of the advantages of for-
profits Some also operated multiple centers,; achieving economies of

scale. Thus, while the evidence suggests that there is no magic in private
sector management per se, competitive contracting assures options in the

case of popr performance and some. incentives to maintain the performance of

staff as well as flexibilities to replace ?operators if they are not
,adequate.

Many CETA programs have smaller annual budgets and no more complicated
operations than large Job Corps centers. The use of private' sector

Management agents working under contract to local units of government might
improve performance in swe areas or at least provide needed options.
Administrative costs now'alti.age nearly a fifth of expenditures under local
CETA prOgrams, and have skyrocketed since the advent of "cost - pooling"

'which allowed prime sponsors to take a cut off the top `of allocations under
each title with very little accounttng for outlays., It appears, that

private sector fees and overhead,would not represent any significant cost
inelease and might: help to achieve greater effectiveness 'in some cases.

Coreeiny this approach is worth trying where ibrimewsponsors. pave performed
unacceptably as managers.

'2pportuni tLL dders

The fundamental approach of CETA local programs is to provide work,

training, Or'other services, for d limited period, end then to place the
participant as' soon,as possible into a job.. Job Corps, from its inception,
has aimed to! provide cbmprehensive, individualized, self-paced human

resource_developthent activities over an extended 'treatment period in order
to assure each.participapt the opportunity to advance as far and as fast as

'possible. Job Corps has ,olso sought to provide as many training and

education options as feasible so that the needs of each individual can be
accommodated. One of the inherent advantages in having a national network
of centers, and provision for transportation and residency, is that it

:permits specialization in training at specific centers to service par-
.ticip4nts with Special interests and abilities drawn from all centers.

While the range of basic Job Corps vocational offerings are roughly_ the`
same from center to center, advanced programs have been instituted at
various centers which focus on reclamation, solar energy, marine tradq,
high level automotive mechanics, clerical training for the tranuortion
industries, and computer training. Additionall4 certain centers. have
developed speCia* adaptations of education and other programs in order to Ak.

2 S
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deal with special needs segments of the eligible population such as

handicapped youth and the learning disabled, Indochinese refugees, single

parents and the like.

The:Advanced Career Employment and Training Program (ACET) is the most

ambitious- of the "quantum leap" training efforts. Under a contract with

the Job Corps, Control Data Corporation (CDC) trains Corpsmembers as

computer operators and customer engineers. Trainees are selected from Job

Corps centers throughout the nation. To be eligible for this advanted
program, the Corpsmembers must have participated at least three months. in

regular centers and have attained an ei grade reading level and a GED

or high school diploma. CDC tests are Mused-to determine interest and

ability, with the highest scorers placed in customer engineer training, the

more advanced of the offerings.

The training occurs at the Control' Data Institute in Minneapolis,

Minnesota, and the work experience assignments are within CDC branches

around the country. The ,computer operator training component is eight,

moths and the customer,engineer training 14 months. Trainees utilize the

PLATO computer - based' education system -developed by CDC and the University

of Illinois. This system provides self-paced, individua4ized instruction

so that, more capable students can move more rapidly through training. The

courses cover remedial education, electronics, binaq math, computer logic,

the fundamentals of data processing and computer 'equipment. During the

period of training, Corpsmembers receive full Job Corps benefits including

room and board, training and .counseling, 'transportation, a clothing

allowance, and other special services. The training is!-,,,,trowed by

full-time subsidized internships. for up to one year, but s if, the

trainee becomes fully productive earlier. During the internships, the

trainees are responsible for their own support but receive the entry salary

for customer engineers ($1083 monthly in 1980).or computer opdrators ($885

monthly). Jobs are then guaranteed by the Control Data Corporation for all

completers. The guarantee stipulates a minimum beginning salary ($12,000

for customer engineers in 1980 and $9,300for computer operators). Thd

occupations of training were selected because' of the availability of

employment opportunities. but also. the salary progressions' experienced by

previous trainees. Annual, salaries for customer engineers in CDC in 1980.

ranged from 412,000 to $28,000, and those forcomputer operators froth

$9,300 to $14,400. The usual entering employee in these fields experienced

a real increase, in salary of. at least a-fifth over two years.

The first cohort of ACET,trainees entered in March 1979. Of the 113

participants 90 completed--an incredibly low dropout rate compareld to the

overall Job Corps. program. The rate of progress through training was

faker than-expected, and the .needed, internship ,period proved to be less

than ayear. The significance of the Oorpsmember success rate is suggested

by the fact that enrollments in regular Control' Data Corporation training

programs are predominantly persons with 2 years of college or, more in the

case of customer engineer training,' or high achievers am igh schbol

graduates for computer operator training. Prior to ACET, the Control.Data

Institute trained almost no individuals with the disadvantaged background

of the Corpsmember participants, and the chanCes for-these 'individuals

getting into such growing job areas in the absence of ACET. would othegwise

Wave been nonexistent.
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Such advanced training in corporate facifties-is expensive, with a
comprehensive cost for the first cohort of trainees of almost $20,000 for
each completing computer perator and $33 00 for a customer engineer. The

subsidized internship ac unted for hal f the cost in the first case, and
two-fifths in the latte . Since this as an experimental program involving
start-up costs and unc tainttes about e abilities of disadvantaged young

people to complete tr fining -he costs re high.), Under the extension of

ACET, per slot costs w e retWed by abou a fifth in'real terms, including ,

a shortening of the i rnship. perio but the pricetag for customer
engineer training remains re than four times the per participant cost of

Job Corps and ten times t e per .participant 'cost of local classroom

training. Is such an investor nt watianted?

Based on normal salary projections and the cement rates "of the

first ACET, erticipants, the _full cost would be ouped in state and
federal taxes within six years and the triining costs-net- of the internship
in Lest than three .years -for computer operators and less than' four for

customer engineers. 315V Completers in 'lob Corps who participated -in 1977

7 (and did not enter the armed forces) averaged roughly $5000 in annual
earnings over the first two years out of the program, or a gain of

approximately $1250'over controls. 36/ The average annual earnings of ACET
completers were roughly $11,500. Net gains relative to controls could,

Ithus, have been as much as $7250 annually, which would cover the exfra cost.
(as judged from a social benefit-cost perspective) in just three years.
Moreover, because the training occupations .i4ere selected on the basis of
career potential, the relative payoffs are likely to increase over the
years. In -other words,, even these crude calculations suggest that the
advanced training, despite its high pricetag, was cost-effective compared
to regular Job, Corps, prograMming (which itself was, cost-effective), at

least for the minority of CorpSmembers who, had greater potential.

Advanced training is also provided in union-affiliated aPrograms oper-
atedated mainly in. conservation centers but' also in some contract and'special-
centers. In 'fiscal 1979, the union progr accounted for 12 percent of

,

all training in Qob Carps, including progr with the carpenters,, ,brick-

layers,- plasterers and cement. masons, painters, operating .engineers, rail-

way and airline clerks,/a5toworkers, and the Appalachian Council. These

programs have higher entry standards, taking only those Corpsmembers who
have performed, in ,regular training, and in some cases requiring a GED or
diploire as well:as a minimum age. Only 40 percent of entrants complete
union training (compared to over h if of persons staying npre than 90 day's

in regular center training progral, although half of the noncompleters are
transferred. into less demanding nonunion Job Corps* training. But among,

graduates in 1979, twO-thirds were placed in training related bs- and 15

des
percent in school .or the military, with the unionS-handli. ese place-
ments. This contrasts faiorably with the Job Corpi-rect 48 percent

training - related platement rate for all completers Moreover, the average

eti
wage of union-trained participants who were place ,in 1979 was. 70,percent.

above the average for all Job Corps=ricorded pla eats. 221

.f I
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Linking to the Employment and Training_ System

Because, Job. Corps is an expensive,- comprehensive treatment :in a

residential setting, it is - important from both a cost and effectiveness I

standpoint that enrollees really need this type of approach, ill stay long/enough' to benefit, and cannot be as effectively served in alternative
treatments. The legislation specifies that recruits must be living in an
environment "so charactertized by deprivation, a 'disrupted homelife, or

other disrupting conditions as to substantially hinder prospects for
successful participation in other programs providing needed training,

educatioh, or assistance." Job Corps must determine througha screening
. process that recruits "have the present capabilities and aspirations needed

to complete and secure the full, benefit'of Job Corps and to be free of
medical and behavioral problems so serious that the individujg could not
adjust to the standards of conduct, discipline, work and training which the
Job Corps involves.,",

While roughly 5 percent.Of Job Corps ,enrollments nationwide are non-
residential participants, and while some of the residential participants

are drawn from nearby communities, most, Job Corps enrollee, are some

distance from th it homest For many, this' is the first mobility oppor-
tunity and this is unquestionably ,a positive experience on average--as
witnessed by( the changes in behavior and attitudes and increases' in

subSequent mobili y. Nevertheless, it creates a disjuncture and a re-

adjustment problem upon 'Job Corps termination. All participants are to

receive placement services. -Terminees must, in fact, check in with

designated placement agencies in their home community or area of relocation

in order to receive their readjustment allowances. But the low,employment

end' earnings rates of Corpsmembers relative.to-controls in the first two
post-program months document'that ,the transition 'is difficult for some.'p

Ideally, then, Job Corps should be .clo inked to local- CETA

L activities. The prime sponsors presumably hav epool of dropou
youth from which they can choose those best served by Job Corps in light of

knowledge about alternative treatments. Prestmably irlso, 'the :local

operators would be best situated t arrange for placement and transitional
assistance when the partiOpant return ,from Job Corps. Unfortunately,
such' ommohsense linkages hSye been forged. % 4

. .

//4

Job Corps is a nationally- erated program. Working primakly through
the federal/state Employment Service plus nationwide groups.such as Women
in Community Service (WICs), and Joint Action for Community Service (JACs),
Job Corps maintain* a separate systin for recruiting, _screening and

.placement. While the Employment' Service- has offices everywhere lip the

nation, it is responsible for local employment and training activities in
only a minority of areas. Moreover, Job Cps does not benefit from the
use of existing' capatity. Job Corps' must pay for services at roughly 250

per head for -recruiOng, screening, and subsequent-, placement! In

Employment, Service offices, there are separately funded personnel solely

responsible for recruiting and placement; frequently they operate in

relative isolation'from other Employment Service activities.
.

Critics of.Job. Corps have .fuused on the recruiting and placement
aspects of the program

1

as its weaF link. One charge is that many youth'

t
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enter Job Corps who could be better servgd in community,treatMents,or %

, not need Job Corps treatment, so that the money is wasted. This is

supported by the Charge that the recruiters sometimes coerce or mislead
candidates in order to fill quotas and receive payments. 38/ There are

several rather compelling 'coverarquments. 'First, the demographic profile

of ,Job Corps recruits has changed hardly at all In the last 16 years, and
it is SAlf-evident that the overwhelming majority of enrollees face serious .
barriers to eltoloyment and need help. Indeed, the major change in re-

cruiting and screeniag' procedUres in the last decade has been dis-

continuance of detailed screening on the basis of criminal records because
it is no longer, possible to gather this -information in many states and
localities. These records. were -used to screen out those no-t considered

likely candidates. Second, the evidence does not support the notion that
there are a profusion of.options. The prevtpusly cited enrollment figures
document that training opportunities for dropoulyouth in local CETA pro-
,grams are meager. The experiences of the contrtM group selected to assess-
the net impacts of J Corps in 197/ suggest what would have occurred if

Corpsmembers had remai d in t it communities. On average, over the two

years of tracking, only 3 pert t of the controls at any time were enrolled

in CETA programs and less t an 4 percent were enrolled in any work or
training program. Less than 4 percent we're in vocational and technical

school or some. alternative school, while 8 percent Were,, on average,

reenrolled in high school. iv Third, Job Corps recruits largely seek out

this program rather than being-pressured into apprication, i.e., they are
self-selected not shanghied. Among 1977 recruits, 63 percent first heard
about Job Corps from friends or relatives', 11 percent from advertisements

or news articles., and 5 percent from schools. Only ,17 percek fist heard

.!/ about the program from the EmploymentService or a probation officer. Most

then went to' the Employment Service to get more information. They entered

Job.Corpi primarily for job training, to get a job, or because they could
not find work (71.- percent noted these as' the primary reasons), or else to

get a GED or education (50 percent). Only 5 percent reported enrollment in

order to stay out of trouble or because of a court decision, while 29
percent cited reasons such'as self-improvement, gettingoaWay from home,
nothing better toA, or the attraction of the dWowanee. - Significantly,
nine" of ten enrollees subsequently rated the characteristics of Job Corps
training and education about the same as or above expectations; and eight
of ten gave the same rating to recreational and social characteristics of

the program. The onlpaspects where. the program proved less, than expected
were the food (hardly a surppising complaint, whether` among Corpsmembers or

cdrege students) and' the allowance. j/ The latter should not have

occurred, .since allowance policies are quite specific. Therefore, Jott

Corps prepared a simple brochure explaining all aspects of Job Corps

'including pay and a }lowances, rights, resObnsibility, and chances of

securing training of choice. This must now be provided to every recruit,

and presented orally to those who cannot read. The recruit must then
indicate in writing that he or she understands all the information. Books'

are also provided to recruiters showing pictures of centers and detailing

the training possibilities. In other words, it is unlikely that there ,is

much false advertising in recruiting, if thereever was.

This does/ not alter the facts; hOwever, that there are youth in the
eligible population, and certainly many who apply to local CETA programs'

who'have more need for Job Corps treatment than some of those who ente
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If Job Corps recruited from a.unified local system, and particularly from
prime sponsors who, rather than the Employment Service, usually allocate
local employment and training opportunities, Job Corps opportunities might
be distributed more' equitably and efficiently. Certainly Job Oorps should

/not be paying for recruiting and screening to-the EMployment Service when

CITA' and the Employment Service have their hands on' and are not now
adequately serving large numbers of disadvantaged youth.

The charges .against Job Corps placement efforts are much' more on

target, although the object of criticism is usually the reporting system
rather than the placement activities per se. The Job Corps system is,

indeed, misleading (although steps have been taken. to improve it). In

cal 1978, for instance, there were 44,900 terminations. Placement

tus--was recorded for only 32,300, of whom 2300.were ill,, incarcerated,

o females with full -time family revonsibilities and therefore considered
" ot available for placement." Of the remaining 30,000, 93 percent were
ported as "placed" including, 20,500 wPo entered eployment, 6000 in

education and training programs, and 1,400' who entered the armed

forces. 41/ A -Job Corps' placement is, therefore, more like a positive
termination than a Opacement in. the CETA management inforMation4tystem. In

CETA, the individuals not followed -up at termination are counted 'as not

placed and as nonpasitive terminations so that they reduce the positive
termination rate, whereas in Job Corps they are subtracted from thb

denominator which increases the reported rate. Only recently have time
limits 'been *aced on how long after termination thg labor market status

must beireporYed. The,placement records for fiscal. 1978 would suggest a 6'6

percent employment rate at° the, point in time the placement status was

"noted. In. contrast; the follow-up data on 1977.Job Corps participants
found that the employment rate of.those not in the military'averaged 41

percent during the first year after termination.. 2/

Yet the real issue is not just whether 'placement claims are mis-.
leading, but whether 02:cement services are offered and whether they are
effective. ,In the first -year follow -40.of 1977 Corpsmembers, three of five

reported that they had not had any placement contact with Jeb 'Corps

or any agency referred to them by Job Corps, including JACS,and

W1C,S or the Employment Service.T-Three-fourths of Corpsmembers claimed they

it could have used,
, only 43 percent reported a successfu
additional help in "finding a job. Among those with a

.--T-15-1-

placement,.contact, cement as a
result, representifig less than one in-,terninees. Consider g that the-

Employment Service. was paid on a per capita basis for placeme t services

and its contracts Covered the-- nderap(ce of terninees, it is shookipg

that only one in ten Corpsme$nbers re ed that `they got a job through the

43/ -Employment 1ervice.
../'

. .
ft,.

Where advanced career,IrrItning is provided, or where the Job Corps,
center is serving youth. from nearby areas., it would be appropriate foriPthie

train* agent ,or_ center operator t% be for placement.

However, in most cases'-the responsibility should be with he local employ -'

ment and training system from which the participant was referred or tp
which he or she is retdrhing. Only if the system has responsibility for
recruitment scan it also be expected, to have responsibility for placement.
This will only occur if it gets credit in the CETA MIS for recrui nt and

placement, and probably only if quotas are set. Unless the pri a 4sponsor

w
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understands and tracks the Job Corps treatment, it will be Unable to make

an appropriate placement. In other words, the nationally-administered Job

Corps needs to be integrated oo the recruiting and .placement ends, with
local CETA program Any nationally-directed training activity will have

to pay sattenti such linNeges so that there are not a crazy-quilt of

institutions co g for recruits and subsequent placements in each labor

market.

Is Longer Training Feasible?

Job Corps has di.sproportionately greater impacts on long stayers and

completers. : All stu4es of Job Corps'over the years have reached this same

c9ncrusion. There have been efforts, thvefgre, to increase the duration

-6f stay. Since the Job Corps serves a volatile population which. is the

last likely to make and follow-through on long-terim 'commitments, the

experience im.this regard ,has implications for local training. .

It appears that the duration of stay is policy manipulable. The

average stay has improved steadily since the early days of Job Corps--from

a meal of 4.3 months /averaged in 1966 and 1967 to 4.8 months in fiscal

1975, and 6.0 months in fiscal 1980. The latter figure is rather re-

markable. The Job Corps was in the midst of a doubling of center capacity

An 1980. In the past, high turnover rates had been experienced w4ene4er
new centers were opened. The improveMent in fiscal 180 was achieved even

though new' center enrollment represented a third of on-board 4rength.

There are four principal ways in which the recent and longer-term
improvement was accomplished. 'First, a conscious effort was exerted to

_reduce the transhipment of yotith and to keep,them as close to. home as

possible. Leave. poliies'were also changed to permit more frequent visits
This probably accounted for improvements in duration of stay in te latess_

1960s, although the closing of a number of centers in the early 1970s
increased the average distance from home anditIllerefore, was' a negative or
certainly not positive, factor in the 1970s. The new centers establ).shed

in 1979. and ,1980 were conscio ly planned to achieve a better geographic -'

distribution, so that,1 this ma have been a positive, 'albeit modest factor

in the 1980 improvement.

4.

Second, a performance; system As implemented in 1,976 to judge both

center operatOrs and \regional -Department of iLabor Job Corps personnel

I according to the weekly termination, capacity-utilization and completion

rates averaged in icenters (in addition to the placement rates). Thi5s

unquestionably had an affect on_the 1977-1980 improveMents:, .4)

Third, 'Job Corps allowances are structured to-. reward :enrollees who

remain,and perform well in the program. At the beginnfng of fiscal 1980

the incentives were increased as allowance in Job Corps were doubled.

Enrollees in centers 0-60 days are Old $40 monthly, with outomatic

increases to $60 per month for 61-180 days in center and to $80 monthly
after 183 days. There, are rules for denying the automatic increase for bad
behavior, and there are rewards of up to an extra $20 monthly for exemplary,

performance (with restr tions on the percentage of total certter enrollees

who can be rewarded). lihen enrollees leave the centtr and returo hOme,'

c
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they are provided readj04.ment allowances of $75 for each month of .par-
ecipation if they have remained less than six months, but $100 for each

month beyond this. If they have stayed more than 271 dayst, they receive
the $100 for all months of participation. 44/ There is no.doubt'that these

incentives have had some effect pn length of stay) This was particularly a

factor when pay and allowances were .increased Septeimber 1979. In the

prior year, the weekly termination rate in Job Corps a4raged 3. percent.
In the year after, it averaged only 3.5',percen 'despite predicted increases

as a result of the opening of new centers . 45/

'Fourth, the expansion` of advanced career training offerings in Job

'Corps' inc-reased tPe length of stay both ,because these are open only to

Corpsmembers who have stayed more than 90 days and .performed well in the

core center programs, and because they have a scheduled longer duration

with clear job and earnings payoffs at the end of the line. An act example,

in 1977,a program was introduced to place a yearly average of between 1250
and./ 1500 Job, Corps youth in individualized career - oriented program .in

colleges and post-seGendary vocational schooLs_100tre they would receive
full J*orps support, services artd allowances. To be eligible, youth had

to be fn. Job Corps for 90 days and had to have secured a GJD or high schopI

diploma. -Three-fifths of Corpsmembers in the centers from which th

fir.5t.year enroljees were selected indieated that they would stay longer in

o9er to take advantage of the college option, and, in fact, completion

rites in GED programs rose noticeable in these "feeder" centers.

Corpsmembers who were selected for this program achieved the same grade and
retention levels as other entering students in the institutions to Aicn

they were assigned. Over two-thirds returned the next year. Thus, the

retention rate "past the 10-day point was substantially greater for 'those

ACT participants than for regular center erfrollees. 46/ Because all the

advanced programs together account for only a sixth of Job Corps en-
rollments, the extra length of stay of participants has a diluted effect on

overall duration of stay but there is np dqWpt that expatision of these

offerings has been a positive factor in. the last several years. The lesson

-is that when meaningful "quantum leap" programs are provided, at least a

minority of even the most disadvantaged youth are Willing and able to '

complete long-term training when they can deafly see the benefits.

.04
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NOTES

On

1. The PSE trainee count includes participants fkoccupational .skills and
.other classroom /training A a' primary component undes IID, plus
participants ,in training/services as reported on the Program
Status and Financial Summary for each prime sponsor. Total ex-
penditures for training include the allowances and training categories
of the activity summaries.

tf-

2 These, equations are 'simple linear regressions usi'ng the 1979 un-
employment rate which served ,as a basis for 1980 allocations' and
planning and the actual youth'. share achieved' during the year.
Equations with just two or three independent variables and fewer than

484 observations inmpst cases .because of TiMited data availability,
would not have r strong predictive polder, e,, more independent
variables are,usually associated with a higher r ancmight or might
not be associated with larger coefficitnts for the independent
variables. The magnitude of the relationships .between each in-

. dependent 'variable and the 'dependent variables are interpreted by
specifying the percent -of a standard deviation '0 the dependent
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SECTION I.
THE END OF AR ERA

During two decades,of extraordinary growth, employthent and training
activities targetedifor those at the end'of the. labor queue enjoyed broad
Consensus and support. Prior to 1979, the upward climb in real expendi-
tures was interrupted by only three years of modest retrenchment. There
'was sporadic 'debate about'cduntercyclical vs. structural goals, emphasis
shifted between different intervention strategies and target" groups,

federal and local responsibilties were periodically realigned, but the

underlying programmatic elements, in their design and delivery, remained
. ,

relatively consistent.

A manpower program savant of the late 1960s returning to the delivery
level after a decade's absence would have noticed the increased scale of
activities, a greater diversity pli delitery agents, bettet,institutional
relations and less friction, as will as more- women and collge graduates
delivering services and making decisions. Probably the biggest shock= would
have been the legions of monitors-and the mountains of paper. Yet under-
neath these ,trappings, the services offered would have.been recognizable- -
in quite a feWi cases, provided b$' the( -same local delivery agents in the
same settings aqd sometimes by-the same people whose thinking had changed
little over the years. Classroom training rema*ped.a short-term inter-
vention preparing for entry-level jobs, operating fpr the most part without

standardized curricula, competency standards, t& qualitative input re-

quirements; and providing *few opportunities for the acquisition of skills
or credentials that could be expected to improve 'lifetime' prospects.
Income maintenance;continued as major element;' attracting some to training
who only wanted the -money, fostering retention even when participants

performed poorly. Local training was, as in the past, focused onlocal
opportunities, so that the areas kith disproportionate funding based op
need were burdened /by attempts to prepare participants fop and to place
them, in scarce local jobs. OJT was, as 'always, a .preferred ,approach most

difficult to market other than to employers at the lowest levels in the
primary .economy, and sometimes those simply wanting cheap labor. The

observer would not have been surprised by the "creaming" in OJT, and the
relActance of delivery agents to risk the precious few slots on the

"halid-tit_pf the hard core." Reither3ould het have' been shocked by the
ignorance of the delivery agent about what was really occurring, at OJT
training sites. A trip to the typical Job Corps center would have evoked a

i

ease of dg,j'a vu, particularly if- the center/were one of the many which had

ontinued in operation since-the early days. Job Corps' was a gdod.design
rom conception and it kept the faith, improving efficienty by trimmiw

some excesses, weathering occasional political and publicity storms, but
gradually gaining acceptance as one of the Great Society, programs"that

_ .worked.
,, l

Returning 'from-the delivery leVeT to the ivory tower, the, manpower

savant might have been __overwhelmed by the volume of the literature and the
sophistication of econometric techniques,' and somewhat bemused by the
investment of sq much to learn so little new, but the findings themselves
offered no surprises. Recent evidence has confirmed the conclusons from
past studies that training efforts are worthwhile--increasing earnings of

29L)
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those who participate and paying-offmodestly as a social investment. Yet
this payoff is achieved withoUt;dramatitally improvinOthe status of very .

many. participants, without noticeably :affecting the' fun ioning of the

economy, and despite-some obvfousland,persisitent shortcoming .

`-a

. What has changed over the last twO.decades is tb4 consensus that
suppoi-ted eApansion and'the tOth'tha ey,dnitiatives.or better management
would necessarily improve performance. 0,t the end Of the 197-0s, there vas:

for the first time, a substantial rewe-?rSir4t tte-long-term growth-trend.
While public criticism focused on employment comptments: oubts were raised
about the entire lystem and, indeed, the enttrelhiss. For the first

tune, a significilt body of opinion questioned ether :we'could, live

without Such activities, rather. than proposing modifications or al-
,

` ternatives.
.

1-1\
e

If-our modern day Rip Van Winkle returns a decade hence, what will he

find? Given the current mood of social welfare retrenchment, there oilay be
little left to 'justify a return visit. Moreljkely cansiderir ? the

inertia of politics and institutions, .business ill chntinuel
stem, 14

as usual,

albeit -on reduced scale, as the employment and training s.i

welfare, proves too beneficial to completely eliminate At too entrenchll
or costly to reform. It is also possible, and cettajnlY to be hoped, that ,

today's challenges will prove constrjctive rather than destructive, and ,

that rational- ahalysis and reasoned debate will lead to tie emergence of a
new system, building on the lessons of ,tht past And itse

foundations, but - designed to meet Some very different ngeds that n be an-

ticipated in the years - ahead.'

The decisions in the.immediate future will largely determine which of
these scenarios prevails, since theCompreensive Employment and Training
Act is subject to reauthorization in -1982, 'coincident with the,reauthori
zation of vocational eddcation. Defenders of the presentsystem who arilue
for finetUning, critics who seek to wipe the slate clean and-leave.it that
way, astWell as visionaries with commitment to building a'new system, cant,

all agree on the need for a careful and-bbjeceiv.e.assessment of present

performance, reexaminatlon, and resolution of underlying issues which have

largely been unquestioned, since the-beginning of employment and training
programs, as well, as discussion of the long-term goals.

. I

.Thereams of facts and figures synthesized in the preceding,analysis
and summarized Mere serve as one component of such asomprehnsive review.
The following interpretations of. the evitence, discussions of the issues,
proposals for the long-term, 'and recOmmendattons for net steps are based
on thjS.evfbente. Other interpretations, normative judgments, immediate

'policy prescriptions' and future visions arc possible, indeed ptobable,

using the same information.! Nevertheless, the fact's and figures should not.

be ignored in decisionmaking. Some gainsayers claim we know too little to
reach reasoned judgments--that there is no proof abbut what ,works and .why,

or even whether anything works. Svh claims have dubious mer140, Few

social welfare activities have been scrutinized as'thoroughly as employment

and training_programs, and few can'provide equ'allyicompelling documentation

of their positive impacts. The reliability of the evidencelvaries, byt

most findings can be confirmed. from several different sources. :The prOblem

is- not the availability,' but the profusion. of,-information,(7and the

, challenge,is to make sense of it all.

I
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SECTION 2. .

TRAINING AND ITS IMPACTS- -
'A SUMMARY AND -INTERPRETATLON OF FINDINGS

-e
Recipes'for the "Leftovers"

There were five end- a half million individuals i the labor_ force 50
weeks or, more in .1980 whose- employment and earnings' problems were so
serious that their wages and salaries, even -wherf combined with earnings of
other workbrs dn:their families, were below the poverty level. .There were!,`,
.fifteerfmillion who did net earn. the equivalent of the minimum wage for the,,
hours and' weeks each was-willing and able to work. Economic growth ar104-

tight labor markets have modest effects on the structural problems of these
VP low earneri,,totally and intermittently unemployed, involuntarily part -time tr

and-discouraged 'workers. e will be, under any foreseeable economic
' scenario, millions oflef rs" who lack education, skills, experience,

. equal opportunity, or good f 'lune. .

There are: several opti s for dealing with these "leftovers." They
can be neglected; either benignly' or malignantly, and left to continue
struggling in the labor market with inadequate help from income maintenance
programs. Alternatively, the "safety net".of transfer programs can be
improved. to reduce the haodship resulting from their employmqat problems.
Financial incentives and appeals to corporate fbnscience ma, be used to

_encourage employers'to reach further down the labor queue. Job placement,
. mandited'job search, worker relocation, and' economic development strategies
can trli, to better, match these Workers, with available employment. Sub-
sidizeUjobs.might be,Created for them. -Finally, training may be provided
in order to improve their ability,to compete in the labor market.

:

Since the Great Society, and particularlyunder the Carter adminis-
tration., the job Creation and trainAg optiomsehave received priority.
EvOloyment and training activities -were the premier growth area of 'social
welfare policy in the last,two decadex. Beginning near zero at the start
of-the opor, real expenditures rose to the-billIon dollar level in fiscal
1966; they'doubled again within the next'year; redoubled by 1972; and then
tripled betWeen 1972 and' 1978, before dropping precipitously at the close
of the decade. The training components experienced steadier growth to $650

-- million in 1968 and fb $1.9'billioo in' 1980.

The relative prominence and, mix of traihing Activities have fluctuated,
over the years. The training share of employment arid traiming'expenditUrel

was predominant,until:the War on Poverty; training declined to 63 percent
of total expenditures in 1964 'and tolbnly 15 percent of expenditurips tn.
.1978. Despite.rapid growth and a two billion dollar. pricetag, remedial
efforts for the 'leftovers" In the labor market repretent only a small
share of our nation's total'education and training'activities and reach
only a 'mail portion of the universe .of need. Public expenditures for
higher education and 'vocational education in 1980 were twenty-five ,timesk
those targeted to Persons at the 'end of the labor queue. lIn 1980', new
participants in targeted training represented only 1 pjrcenp of the labor
force,'and the average monthly enrollmeAt in training ograms represented,
less thin one-twentieth cif average unemployment.

301
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Trafnin ctivities

Co4rehensive 'Employment and Traini Act- is 'the legislatTV-e

umbr a for molt of the.activities targeted for the "leftovers." Under a

c lex array of eparate categorical authorizations, it provides funds by
formula to states a6d localities for local programs they design and manage
within the framewofk. of federal law, regulations and oversight. C!TA also
funds.national programs forspecial needs groups,..as well' as the job Corps,

a nationally-operated residential training program for severely .dis-

advantaged youths..

a
,

There are four Categories of trail-ling provided under CETA: of local

'classroom training is a full-time activity, Ohich includes both occu-
pational instructioncand other'training and remediation provided in an in-
stitutiollal setting; (2) on -'the -job trainidg is a full-title activity, where

a participant, is hired by an,employer and trained primarily at the work-

site, with public funds covering the extra costs. of supervision and

tr ing; (1).supplemeneal training is a part-time or short-term activity

.
enhan ing subsidized work experience or a limited intensity service to help
in transition into the labor force; and (4) Job Corps is a structured
grogram of vocational instruction, basic education, work experience,

,

cou ling, health care, and living experiences in a residential center.

i Corps is the most comprehensive and intensive,. as well as most

tamge ipf tile training approaches. \-it serves only the most disadvantaged

;among those in need--young school dropouts from poor families. Its costs
,

were over $13,000- a training year in fiscal 1980. Local classroom

trining, which is nohre,idential and deals with somewhat more employable

group, had a cost of $8,000 per year. On-theJjob training serves the most

employable of those in need and had a cost of $6,000.. Supplemental

training for participants, in subsidized public service employment (PSE)

cost $2,700 per training year, while transition services in-school youth
averaged $800 per'service year. /

. . .

Most CETA training is typically short-term, aimed to prepare the par-
ticipant for entry level occupations or to provide basic educational

credentials or English competency. Job Corps'is ambitious, with an average

duration of stay for-gompleters of 1.1 years. However,- there is a high

early dropout rate with 40.percent of participants leaving before 90 Oays
and another 30 percent leaving before full completion,So that the average
duration of stay is 6.0 months. Local classroom training .averages 5.5

months for completers, but'_becau I.

dk

se of early dropouts, the average duratidn

of stay is aroure 5.1 months. On-the-job training averages 4.3 months.
. .

Job Corps vocational training is concentrated in the construction

trades, automotive and 'machine repair,- health 'and food services, and

clerical occupations. Local cIaksroom frai 9 is predominantly in the

CIclerical, craft, and service fie"- Local on-the-job training is mainly

in the-clerical, operative and rotnconstr ction craft occupations. Most -
training assignMents are-sex stereotyped, with women assigned primarily to

cleridal and health services training, while males are ass.jgned primarily
to- training in the crafts and in welding.
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.a All Job Corps participan.dreceive basic education or GED preAparation
along with vocational training and a comprehensive array of manpower and
supportive services. A fifth. of local classroom trainees are ec)usively
in egucation activities arid another, fifth are in a combination of voca-
tiontl and educational activities. There is very' little renediation

associated with OJT, since 'the tr ing mostly occurs at the worksite and
the trainees'are the least.disa antaged of CETA participants.

Because_.-j-etr Creation ha ceived priority over training under CETA,
clasroom training opportunitie were available for less than a fifth of
new enrollees in local programs-in fiscal 1980, or three in ten excluding
the summer program, while OJT-was available for less than one i twenty, or
still less than one in ten excluding the summer program. Enrollments in

Job CarpsaccoUntect, for anly.5 percent ,of youthc,enrollments in CETA lOcal
programs.

Females, Hispanics and "other" minorities, dropouts, ,single parents
and-CETA 4participants with inadequate English-speakilig ability, have above

average chances of assignment to'classraom training. .In marked ontrast,
on-the-job training slots are reserved for.the most employable among the
CETA participants--whites, males,* gradua and parents in two-parent
families. Job Corps is the "program of st resort" fbr poor youth age 16
to 21 who have dropped out of cho (85 percent of enrollees), been
rejected by the military (one of y four) or hAd trouble with the law
(two of every five). The dropou who, entered Job Corps in 1980 repre-
sented one-third of all dropout youth served by CETA and half again the
total of dropout youth in local training.

Earnings Impacts

Classroom training in MDTA and ()thy pre -CETA' programs increased the
---tarnings of participants between $250 eld $300 in the year after termina-

tion. OJT under JOBS and MDTA increased annual earnings $400 to $900. Job,

Corps and substantially,,adult basic education increased earnings, but less,substantially
according to past studies. The recent evidence suggests impacts of the

same order of magnitude.

CETA classroom training for 1976. entrants increased earnings $350 in
the year after leaving, a 10 percent increment above the earniqgs of a'
comparison group of nonparticipants. Moreover, the gains rose fo nearly
$450 in the next year. On-the-job trainees gained $850, an 18 percent-

increase. However, the gains eroded to less than $600 the second post-
program year. In contrast, fiscal 1971 work experience participants had
earnings in the two post-termination years that were below those of like
nonparticipants, .although public service employment .participants gained

$250 in the first year and $350 in the second.

Job Corps ireased the civilian earningsof 1977 participants by $200
above those of the comparison group in the first post-program year and
nearly $500 in the second year, or'8 percent and 13 percent, respectively.
Job Corps also increased military enlistment substantially, so that the
total earnings'impacts were even greater.
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All race, sex, and age groups among 1926, participants benefitted

significantly from on-the-job training; when compared to like nonpar-

ticipants. Persons with low or no ,earnings before entry, particularly
labor force reentrants and middle-aged participants, did especially well in

classrobm training. Females accounted for half of participants but

four-fifths of the aggregatedpost-program'sgains of classrobm trainees.
The impacts increased between the first and second post-program years for
most subgroups of trainees, but particularly for females. All grobps

gained more, from OJT than'work experience, and all except minority females
gained more "from classroom training than work Operience. Female Job Corps

participants gained more than males in term of earnings,'although males

gained slightly more in terms of hours of employment. Females without

childrenodid better than females with ohildre

The public investment in training for'persons of l-imited\employability
is profitable; as- ocally as this must be judged by benefit-cost
analysis. Under reasonab and purpisefully conservative assumptions about

the fade-out of earnings ins rbeasured in the two pbst-program years,
about the dollar value of no earnings impactand about the appropriate
diScount rate, Job Corps provides social benefits with a current value of

$1.45 fpr every $1.00 invested. Utilizing° the same assumption and the
estimated post-program earnings gains for 1976 local classroom trainees,

CETA training eturns $1.38 i benefits for every $1.01_ invested,. The

estimates for OJT fre less precise because .of uncertaintY concerning the
real training cost incurred by employer%, the producOvi , of trainees

relative to regular hires, and hence, Ve, -degree of wi dfall in the

employer reimbursement. But the range is from a low of $1.2 to a high of

$3.48 in benefits for every dollar invested, with a "bes ',estimate of
$2.55. Thus, on-the'-job trai ing pays off most, where "Job Corps ranks
next, and local ?classroom MRraining follows closely. The benchmark
benefit-cost assumptions probably overstate 'Ike relativepayoff,of OJT and
understate the relative payoff of clas oam training. tlob Corps has

nottteable earningS impacts but the "so lization" ,effects afire equally

.sigli"ificane. 11.e reduction in crime is') ubstantial during participation

and in the year after, while the costs of cr;eime and its treatment are so
great, that the 'present value of the crime-cost savings is about equal to

the present value of the earnings gains 'per participant from local

classrodm traini Even though the increase in post-program earnings per
dollar of investArnt is greater fe'ciassrooni training than for Job Corps,

.the total payoff is slightli less because ,there are minimal effects on

crime and modest effects on dependency.

Tice, public beneficiaries of training include participants as well as

, the taxpayers who 5Upport it. Social ,benefit-cost calculations exclude
transfer payments from costs and count as benefits all increased earnings.
rrom the taxpayer perspective, transfers are included among costs and the

benefits .re not the post-program earnings gains, but rather the taxes they

generateiras well as the resulting redyctions in dependency. Taxpayer

benefit-cost ratios ore, therefore, lower than social benefit -cost ratios,
and though the latar are a more appropriate cOnsidehtion from a social
policy perspective, the former will more likely concern the voters in a
period when taxes are a major concern. 'Job Corps has the highest taxpayer

benefit-cost ratio bedause the crime reductions are oavings to taxpayers;
there-16)a return compared to alternative uses .of the same resources of

. z
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$.96 for every $1.0,0 invested according to' the most reasonable, albeit
conservative, assumptions,. The intermediate estimate for OJT'is a return
between $.0 and $1.06 for every. $1.00 invested. Local classroom training

.returns $.73 fOr every _dollar. 'Such recondite analysis hardly figures in

the .polltical equation, but it certainly justifies the solid political
support for Job Corps,and the preference for more OJT in the local activity
mix.

Benefit-cost Analyses of pre-CETA institutional and on-the=job train-
ing programs generally found that benefits exceeded costs. Estimates for

Job Corps varied considerably,-,with several Suggesting benefits less than
costs. Using standardited assumptioni which focus only on, earnings

effects; the benefit-costratios calculated from recent impact estimates
for Job. Corps and CETA classroom training are `in the high range relative to
past estimates, while ,the ratios calculated from recent OJT impact esti-
mates are in the mid-range relative to past estimates.

The Anatomy, of Impacts

Increased employment rather than increased earnings rates account for
most (though certainly not all) of the real earni-ngs gains achieved through

training. For fiscal 1975 lassroom trainees, over four-fifths of the

increase in AC annual earnings from the year prior to entry to the first
year after tern,ination resulted from a rise in the percent time employed.
Comparing -the pre-entry to the second ,post-termination years, increased

emgloynent .accounted for three-fourths of the real gain. Approximately

half of classroom trainees with employment before and after participation
had no improvement in real' hourly pay, from the year before entry to the

second post-tenifination, year. For- fiscal 1975" on-the-job trainees,

incre4sed employment actounted for all of the realearnings improvement in
the'first year and four-fifths of the gain between the pre-entry and second
post-termination years. However, two-thirds of the trainees with previous
earnings kept ahead of inflation in their hourly wages. Fiscal 1977 Job

Corps participants earned'll percent mere than controls in the first, two

post-program years but ,worked ',16 percent more hours; in other words, all
their gains cAme from increased 'work time.

The employment _gains, in t n, "resulted from increased labor fosse
participation as much.as reduced unemployment. Among fiscal 1975 classroom
trainees, the increase in the percentage of time 'in the labor force from
the pre-entry to first post-program year equaled two-thirds of the increase

in percent time 'employed for, all trainees. Three-fifthi- of the net

increase in time employed from the pre-entry to second post-program year
for classroom trainees was accounted for by individuals who had zero

earnings in the _year before entering CETA. .For OJT participants, two-

third's of the- employment, gails in the first year, were also explained by

increased participatiDn, and zero earners before entry accounted for 45
pertent of the.het increase in percent, time employed from the pre-entry to

second post - termination year. Increased.labor force participation by 1977

Job Corps 'participants accounted for two-thirds of their gains in .era-

ployMent relative to controls over the two post-program years.
. . ,
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SyccessIngredients

Training tends to move individuals from the secondary labor market and
irregular jobs into loin level but more regular jobs. Among 1976 classroom
trainees with previous experience, a fifth had worked primarily as garage
attendeRts, transpdtation operatives,, laborers, farm workers or private

household workers. Only a tenth of trainees with work after termina on

h ld such jobs. The share working as craftsmen and welders increased

11 o 17 percent, while clericals rose frail 20 to, 27 perceryt.

ng on-the-job trainees, over a third were placed in the same broad

occupat al Categories in,whica they had.preVtously worked, while over a
fifth, ,we

the

to traini4Ppositions at a lower occupational level.

Compa'ring the occupational distribution beforeand,after, training, the pro-

portion'w king as laborers, transportation' operatives, garage workers,
farm labor' rs and private .household workers actually rose from 13 percent

to 15 perce t..

A third of Job Corps-entrants have had no- re
the remainder. have largely worked in menial "y

training helps them-secure entry level "adult" jo

seven participants' ends up as a completer with trai

Post-prograT employment is concentrated in manual,
health jobsA secured by the participants4malnly
tive.

l'ar work experience and

uth" jobs. Job Corps

s, although only one in
ing-related employment.

ritry clerical and entry,
rough their own initia-

.

little, is known about -the "best bets" for training. Most female
4 classroom trainees ire in cleric.a3 and service occupations (u wally

health). While 17'percent _of all 1976 classroom trainees with a job before
entry worked in female clerical occupations,-35 percent of trainees were in
female clerical' occupations and 25 percent of trainees with a job after

training remained in these occupations. Three- fifth's of participants

trained in clerical .mork--who subsequently ,got jobs ended up in training-
, . related work, as' did two-thirds of those trained in service jobs. The

rates of .training - related employment were much lower2for trainees in other

occupations. 'Nohconstruction crafts were standard-training fare for male's,
but ,the batting average of this training was low in 'terms of subsequent
training,- related employment: While .OJT participants were more likely to
find employtent in the occupation of assignment, those "trained" as service

workers, la6brers, garage worker, farm 'workers and transportation'

operItives were 1.ess likely than 'other on -the -19b trainees to stay in the

same occupation, probably becausethek were able to find something better

on theirgwn. Job Corps training that loos good in the short-run does pot

look as beneficia/over the long-term. Based on experience of 1977

. participants, the best.bets for completion, placement and higher wages were

manual occupationsforestry,' gardening, . construction and industrial

production-s -for males and forestry, gardening, construction and health for
females.. Over' /they longer run (12-18 months post-termination), however,

persons trained in these occupatiks were less likely to register gains
relative to controls than th6se tr ned some other occupations including

artranspdrtation and service for ,males the clerical field for females.

The 'impact of training s determined by the duration of stay. The

estimated 'annual earnings.g ns of 1976.,classroom trainees staying one to

30E9 J
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20 weeks were only one-sixth those of participants staying 40 or more--

weeks. Job Corps males who stayed less than 90 days, and those who did.not
continue to completion, were earning the same as controls during the period
12 to 18 months .after termination; in contrast, thoSe completing a

vocational program earned $1,250.more on an annualized basis: Earlyfemale
dropouts gained $300 on an annualized basis, partial completers $750, and
full completers $1,500.

Placement is a second key factor., All of the post4rogram earnings
gains for 1976 classroom trainees were accounted for by the group entering

employment' on terminating the prog ?am. WhAle it is nor surprising that
those immediately 'employed head higher near-term earnings relative to

controls or relatiN to other participants not placed, it isasignificant
that-the differentials remained, substantial two years later.r.

Trainees .staying longer are more likely to bey placed. The more
employable participants tend to . stay longer and are more likely to

complete. Such in-progitam sorting is greater. irl Job Corps--where only

three of ten larticipants are full completers- -than in local cla.ssroom

training where three in four complete the usually 'shorter duration

assignments. Yet for both Job Corps and local classroom training, the',
effects of duration of stay and placement remain significant after

adjustment for the measurable differences between dropouts land completers.
Moreover, the, dropouts and short- stayers earn much the same* as their

controls over the long-run, so that sorting of the "winners" and !loser's"
is not an explanation of the substantial gains- of those who stay..

Cbnpletion itself appears to be a substantial factor. Those completing
local classroom training have a.high probability of being placed whatever
their duration of 'stay. Those who complete Job Corps training gain

substantially more and are more likely to be placed than parttici pants who'
stay as long but do not complete. Corpsmembers who secure a GED earn more

El-)

than matche individuals who do not. Finally, Oht effect of duration of

stay is strop even when ,placement is used as ,In additional control

variable in rgression equations pr9dicting earnings gains All this

supports the. conclusion that training increases humap-resource endowments

and employability, and that those trained longer At more likely to obtain
certification which in turn improves. their chances of finding employment or

being placed .upon termination, but also their chances of staying and

progressing in the initial jobs or being able to move. on to better ones..
I

Remedial instruction, basic life skills .tra*ning and attitudinal or

motivational improvement activities are importapt components.of training.

Certainly they are a major factor behind the ,fob Corps' success. Par7-

ticTpants who stay over 90 days gain. significantly in maturity and social
attitudils. Job Corps treatment reduces crime (arrest rates the first year
out were 10.9 per hundred for 197-T participants, 'pompared to 16.7 per

hundred for controls), reduces childbearing and illegitimacy, increases
mobility, and intreases,matriculatton'in college and post-second training&

However, Job Corps .achieves these changes by creating S '24-hour.:a-day

structured environment away from other- l'nfluences. The supported work

"program that provided well-organized and wel -run full-time employment
opportuniti9,5 for dropout 'youth, but did not remove them from home en-
vironments 'arid did not include counseling, recreation, motivation, student

government and the like, did not. Produce' positive, changes in criminal
. .

39 -

4



-287 a'

,...4.

a .I. ,

. L.
.

behavior on drug' abuse, nor did it significantly increase post-program
employment constancy:'.

. , . u .

Schpol-based,programs aiming to improve employability skills" through
instruction and activities designed to . expose youth to work settings and
requirements are abie.to change tested Ocational attitudes, job knOWledge,
job holding skills, worli relevant aftitAides,_job seekfng.skills, and sex

stereotyping in career gbals. RoWever, these attitudinal and skill .gains

do ,hot -markedly alter post-oi.ogtam labor market, success except when

combined with substential jai .development activities so that employers
recognize that the< changes. have 46Ccurred, and unless the activities are
targeted to youth pian'to"immediately-enter the full-time labor market
after graduation ra ''',4than -continuing their. education. Moreover,

measurable attitudinal an ill gains are not realized in summer programs
which have about half the t atment hours-, suggesting that intensity and

continuity ace necessary to/0 2ct these dimensions noticeably. On the

other hand; short-ten aintervOttqns that provide a helping hand at, the
point of ,job search can sUbstantiAly increase the immediate chances' of
employment with little or no effect 'oci measured employability skills or

attitudes.

. There is- clear evidence that a variety of alternatrive .methods can
substantially improve the'academic competencies of even the most educati
ally disadvantaged; indeed; learning rates can be attained which not ly

exceed the prior learning rates of such individuals,, but overall school

norms as well. Participants in Job Corps, who have a- sixth grade average
reading level at entry, gain 1'.5-years jn 90,hours of instruction and 2.2
years in 150 hours: The key i¢ a self'- paced, individualizeii educational

approach'' with the, flexibility/ to be delivered a few hours da'ily in

combinatioh With other activities. Computers simplify delivery of these
self-paced, individualized materials, increasing the gain rates; helping to

standardize curricula, reducing paperworkp.and
,the

delivery in a

variety of settings.

Work a Training

Work, alone, apparel ly does not increase employabili iy or employment

chances. The post-program earnings of 1976 adult work experience, par-
ticipants- were ne higher than those of matched nonparticipants, while

;participants in public. service employment gained, between $250 and ,$750 ih

1977. The greater.PSE impact' was due tornbre frequent transition into
unsubsidized public Isector jobs. Almost all of the increa e in employment

\,,pafticipants reflected increased unsubsidizeth public sect work.irem pre-entry to the first year ,post-termination experie ced by 1976 PSC

The supported work experiment carefully tested the'impacts of well.

,
operated work experience project ructured to providg increasing, re-

spohsibility, close supervision and pe support. It found little or no

postprogram earnings effects for _dropout youth, diug addidts or ex-

offenders, but a statistically ,significant, impact for long-term AFDC

. recipients. Increased post-program employment in the public sector was the

priimary source of the earnings gains for the wellrecohort:

f

30s

4



ti 2f38

Where worksites have been used as closrooms for training in con
stru n trades, with ,journeymen instructors, linkages to unions, and

structured skill progressions, the placement rates in construction; in
unions, and in high wage job far exceeded those in comparable 'work

projects which 'did not emphasife training or linkages, even though. there
'were very modest differences in positive termination and employmentrates.
Wherei participants received work and training sequences--and'Ionly :one in
twenty CETA participants in 1976 participated in multiple activitieS--they-
'appeared to benefit more, than from work experience-alone but less than frtm
classroom training or OJT. One reading of ,the runes is that when work and

training 'are combined, the post-program earnings effects will ,ble'larle\y,
determined by the amount Of training provided unless unsubsidized publfe
sector jobs are secured. . For dropout youth in an'experirrient testing,
alternative services, training activities had more impact on post - program
employment chances than 'work and training activities, which in, turn' had

more impactlhan work alone. Summer employment fur disadvantaged hetoOagers

modestly increases the likelihood of returning to school and iAe probe-
bility of part-tifie employment in school. The employment effects are

'strongest among those who are least likely to secure employment in the

absence of the program. On the other hand, 'there are no measurable gains
o er the suilmer in job k owledge, vocational attitudes, job seekinTor job
oldiny skills,' relativ to control grOups. Apparently, a first work

experience provides.e t'ta to for earnings" or helps to overcome fears about
work without markedly alt ring attitudes or.employability skills.

In summary, work, experience can be useful for young people__in ad-
,

vancing worIJOrce_entry. It can be combined With training activities irLa
sequence, with benefits roughly proportional to the degree of training. A

worksite may be- structured' as a training site and can yield some of the
benefits of iclassroom and on-the-job training while 'producing useful

output, but fhillOodel is the exception rather than the. rule in local work

experience prograrris. In most other circumstances, the subsidized work will

only have'post-program impacts/if it serves as a tryout or on-the-job
training mechanism, for existing unsubsidized jobs in the -public or non-.

prbfit sector. This does not mean that work experience and public

serviceliWoyment are bad investments. If $1.00 in output, is produced for-

every $1.00 in cost, then any post-program earnings increases or in-program
beflefits'(such as reductions tc crime) represent a positive return on the
outlay. HoweVer, if the aim is. to alter future employment prospects; work
is only effective when, properly 'targeted, designed or linked to unsub-

sidized employment. :4:

An Interpretation of the Evidence

When all'persons available and ldoking for work-are ranked into cate7
gories based.o prior experience, education,tprevibus training and other
measurable characteristics used by most emplOArs in setting job`requfre-
ments and in ranking applicants, CETA enrollees are concentrated at the low

end of the distribution. The same standards used te, establish eligibility
for CETA, and the same problems which lead' applicants to choose this
option, are among those used by employers to rate individuals as high
risks. Nevertheless, there is very significant diversity in employability
among CETA participants. At one extreme, CETA may serve a single mother
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With a college degree reentering the labor force or a machinist displaced
from a job in a one-indury town; at the other extreme, the participant-

. may be a mentally retarded young person who has never held a .job, or a
school dropout who has spent the last five years in prison. Each set of

/*, characteristics' can be assigned "batting averages" which are statistically
valid predictors of outcomes in most settings., The mother and the ma-
chinist are., good beg for training and--fibT subsequent Placement. The
dropout or the handic4ped youth are poor bets. Yet there is also much
unexplaihed variance-reflecting Chance.but,also the wide range in potential
among individuals sharing 'any set of characteristics. Some dropouts may be
both motivated and intelligent, having left school because of family
responsibilitts. Others may have dropped out because school was too slow
and regimented, although they have now matured: Some may have very serious
behavioral problems which hare- not' recorded. Most failed in school becauSe
they simply were not as good in academic areas as thOse who passed. Five

years in the future; these subgroups among the dropout population are

likely Tti have quite different average success rates in the labor market.
But it is Ompossible>, or certainly difficult, to identif.yie *priori tfie

differences in potential which will produce these differences in outcome.

Employers must make hiring decisions based on characteristics they can
measure and on the "batting averages" for persons with these, character-

* istics. Available jobs at agy point can be ranked according to their
hil,r'ing requirements, i.e., how much prior experience, education, previous
training and other4skills the employers require. The distiibution on the
supply side of the labor market ranking the available work force in terms
of employability, is paralleled on the demand side by the distribution of
available jobs according to tie minimum employability they require in

applicants. There are always some jobs iavailable for even' the most
unskilled, and the most disadvanta4ed ihdivIdual can usually get a job if
he-or she really tried, even, though the meager payoff may not justify the
effort. But usually, there are more available workers in the low en-

:, ployability ategories than there are jobs willing to employ such workers
and all such individuals could not find employment if they looked at the
same time.

Among jobs with equal hiring requirements, there is wide diversity in
'career potential. Some entry jobs are dead -ends while others can be first
steps on career ladders. For the available worker entering, the'hi4ing door
or reading the want ads, it is "in many cases impossible to distinguish
betWeen jobs with weer potential and those which lead nowhere.

The labor market functions by iterative matching of workerS and jobs.
An individual with low potential hired into a job may soon. be fired or
quit, or will accept the most menial work as his or her lot. One with high
potential will either retain the *job and move up or wi,1,1 look for another
that provides more career opportunity. Eventually, he or she will find a
job with career potential and will advance, or will acquire a college
credential or apprenticeshiOvhich documents- to employers a set of skills
or characteristics they desire. This individual will,'then, move up the
queue to the next level of'documented employability. yhether bouncing from
_job to job or remaining in dead -end employment, the available worker with
less potential will become identifiatne as a "loser," moving down the queue
in the eyes of employers to a lower level of documented employability.-

46.310
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4,CrasTroom training,targeted to inOviduals with limit Iployability

can impact on employment chances in several distinct ways: First,,the

training can" serve as an experiential sorting mechanism,.not improving
skills or credentials., but rather -identifying those particiOnts with more

.potential and motivation. Employers will want to hire fedinstead of
others with the same external characteristics bec&ise they know them to be

better risks. Second, the' training activity may serve as d way of gaining

access to jobs without necessarily improving skills or credentials. This

may occur through the institutional leverage/of the delivery agent or by

aiding participants in job-search. Third, the training may be able to sort

both individuals and_ jobs; matching persons who have been, identified- as

.having greater potential Ivith entry jobs identified as more promising.

Fourth, the training may improve potential by 'increasing motivation,

employability skills or academic competenies, without providing cre-

dentials that employers will accept in the labor market. F'ifth, the train2

,
ing may provide a demonstrable skill or a certification which is accepted

in the labor market and leads. to a better paying and more stable job.
a

'
/

.

........7

he distinction between these effects is of more than academic

interest. 'For instance, the second impact prdcess may produce,easured
gains in earnings relative to nonparticipants, but will do sa=lergely by

reducing lkthe chances of -the nonparticipants. The process will have no

impact on skill shortages and the participants will benefit only to the

.,... extent their job search is shortened. The fourth process increases

performance in a job once secured, but does not.increase either the chances

of employment or the quality of th first job. Only the fifth process

Al
'meets skill needs and improves ocumented employability so that the

completer will be more attractive t employers.

There is evidence that CETAlocal classtoom training functions in all

these ways. In general; however, the training is not of long enough

duration to increase competencies to the point where they can be certified

and documented. (ley a smal' proportion Of participants get a GED,

sheepskin, or Certificate indicating the,completion of appr,enticeship.

There are very few occupations where Skills-can be taught in short order

than can- be certified or tested at. the hiring door, and where a large

number of jobs are a*ail-a4ple. Elerieal training is one of these occupa-

tions, and it tends to work, best where those who are trained are mature and

have adequate academic competencies. gpdging from the concentration of
earnings gains among 30-44 year-old cldssroom trainees,, women, and those

previously' out 'of the labor fort i.e., the groups most likely to be

assigned to clerical training--there\is little' doubt that this occupatiqn

accounts for a,Cubstantial portion of the total gains from training. Basic

skills can be taught quickly in 'some occupations such as welding, but

training less frequently leads to jobs. For most occupations, long-term

training is needed to gain useful skills or certifications that are

recognized and demanded. Only the few classroom trainees who stay longl.,

term gain these skills and certifications. Those Who fall sort need the

placement leverage of prime sponsors' in order to realize gains from/

training. Li.kewise:;giess than a third of Job Corps participants graduate

from training or get a GED certificate._ Placement assistance is con-

centrated on this minority, with little help provided to noncoMpleters.
Jhe.overalL gains prdduced by ,thecprogram are largely the result of im-

proved "potential" as manifested ingreater.stability of labor force attach-

3i x'
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mint and employment. The jobs which are'secured by Corpsmembers, most
of4en by their own initiative, do -not pay more and are not much different
than those which could besecured without participation. . A

, The most employable trainees are likely to stay longer and complete.
Those who are placed among"those whostay longer or complete are:even more
employable. In local classroan training sorting probably occurs, more
through the-placement process than the enforcement of completion standards.
Those placed are the "best",both because they include, individuals with
initiative t4 get'a job and those who are helped by the delivery agent.
The fact that the impact of placement continues over time suggests that.,
those individuals who are placed at termination are indeed. "better" after
controlling for measurable differences and that jobs accessed for them are
"better",in terms of stability and career potential. The gains registered
by those classroom trainees who are placed despite short-duration training
and despite the lack of certifying credentials are probably a combination
of these two factors. The converse of this observation is that sorting
does not occur in classroom training that will be accepted by the labor
market in the absence of GEA leverage, i.e., the distinction between com-
pleters and noncompleters is not very specific in local classroom training,
and only a minority of participants even know if they complete. An

employer is aot likely to give much credit to participation alone without
knowing the Itandards for completion and whether thes),..standards were en-
forced.

.

.

Job Corps sorting is much more significant because completion stand-,
ards are competency- based, the educational and.vocational achievements are
documented and. the residential .experience itself tends to separate the
mature from the immature. Those employers--such as the military--who
regularly hire from Job Corps know the,differense, Some employers use tfie
achievement records. But the comvletion taTrolards and the competency
measures are not recognized by most fcal ployers unfamiliar with the

ti

prOgram, so that if a youth does not get a 'ob through the program, he or
she is unlikely to get credit and must "ve imself or herself once hired.

Sorting ,is- much more" predominant in on-the-job training. Tlhe CETA
decisiopmaker can:and does screen more candidates/than a typical &nployer,

interviewing for a job, since all CETA applicants are assessed and usually
the most employable are assigned to OJT. Because OJT. is rare)y a "piiggy-
back" on other. treatments, ,the' sorting must occur --balcally on measurable
employability characteristics rather than potential as demonstrated during
prior participation. Judging from the wage \ind oc upational change
patterns,- it does not appear that there are wide gapS etween experience
and job. requirements in the OJT match-ups of workers' a d jobs, or' that
extensive traini1g is necessary. Nevertheless trainees y still be less
employable or at least more risky than the usual hires. e try-out which
occurs for all entry iiires.also occurs ,under OJT. The. ra\ining 'period

offers an opportunity to deterriOne Okether the somewhat higher risk

trainees; particularly, those who have been outside the labor force and
those who have lost their last employment and therefore may be of uncertain
quality, will adjust to the job and respond to normal entry"instruction.,
OJT, thus, provides Otry-out for more stable-and better paying jobs for
those whose careers have been diSrupted, as well as an opportunity' for
entrant ,and reentrants into the work force--albeit those with more edu-
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cation credentials--to get a chance to p ove themselves. Immediate

employment is particularly important tPreent ants or entrants who are more
likely to remain in the labor force when they get work right away. From

this perspective; OJT is more of a screening device than a training ground.
The /roughly one of three partidlpants who are not hired permanently are

those who fail their try-out or find that the assignment does not meet

their expectations. The decline in the earnings gains from the first to

the second. year after termination, in contrast to the increase for

classroom trainees, suggests that some of the OJT participants lase their

jobs ,and the "training" is not transferrable, while equally emplOyable

nonOrticipants are eventually able to catch-up somewhat. -'

,There are several implications of these notions of sorting, certi-

fying, job access and try-out, First, they suggest why OJT is so hard to

market to employers. 'Candidates are referred and the employer must choose

among them on the basis of documented employability dimensions, but,they

e are all risky to the extent that, on average, they have characteristics

which would usually rank them below normal entry employees or their

potential is uncertain because they do Pot follow the normal entry routes,

for instan5e, being recommended by other employees. Because hiring is

first-and training later, the employer. assumes the risk that the individual
cannot pick up the job as easily as normal hires, and the subsidy must

cover this risk. To the degree the job requires substantial training as
oppoLsed to mere orientation, the employer assumes an even greater risk. To

)overcome the. employers' reservations, the delivery agent is 'inclined to

screen participants as much as possible so that they meet usual employa-

bility requirements. Unless the best of the referrals is within the "risk

range" covered by the OJT subsidy, the employer will not even participate.

But given the difficulties of- finding OJT slots and th4 clear evidence that

they help participants, the delivery agent may not want to jeopardize
future placements and may provide referrals well within the risk range- -

providing windfalls to the employer--in order to assure future cooperation

and to get immediate results for participants.

If the ,public accepted the initial, risk by payrollin the participant

during a limited tryout period, the-employer would have t be subsidized

only for extra training cblA rather than the hiring ris The extra-

training costs for the indiiidual could be better determioe after the

try-outbecause there could be evidence of performance of each pa ticipant

in each assignment. It would be possible for the employer to'tak greater

risks; there were such a try-out, experiential sorting n work or
classroom training programs could be used to identify and place in OJT*the

measurably disadvantaged who demonstrated greater potential; the delivery

'agent would nqiL have to convince the employer that prior sorting had

occurred, but rITher could could let him see for himself.

rTh Second, placement is a key factor in realizing the payoffs of

-7-,/ training, but there are different implications in different settings. If

classroom training does not lead to credentials or measurable sJCills, like

typing speed, that can be tested by employers prior to- hiring, improved

/ employment chances depend on placement leverage as well ask the training

institution's reputation, which in the short-run may be affected by

publicity .and linkage efforts, but over the long-run reflects the, job

performance of trainees. If there is no sorting of completers and non-
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completers based on demonstrated acquisition of specific skills, then over
the long run the placement le4rAge and reputation will erode and in-

dividual participants w40 perform.most effectively in training will not be
able to translate their hard work and ability inte commensurately better
jobs. Improving potential but not doCuMented employability will help when-
and if the participant gets a job, but pays off more certainly,when there
is placiment, particularly when this accesses jobs with career potential
where the in6ividual's abilities and newly acquired skills can be fully
utilized. Placement is less crucial where training provides accepted
credentials or measurable skills; however, these. are likely, to be dis-
counted unless the individual shares the characteristics and experiences
usually associated with these credentials and skills, or if the trainee bas
other impediments to employment.. This will be particularly true where an
individual makes a "quantum leap." In such cases it may be necessary even
if there has been substantial sorting, training and certification, to

provide for a try-out or to exert a special effort to secure placement so
that the skills and credentials are accepted at face value.

Third, the attainment of credentials requires longer training t is

usually provided and more sorting as well. In order to avoid hurting
those who lack e potential for a major advance, theobviops solution is
to ,use a base-1 el trainirig activity' to provide worthwhile. aid to large
numberswhile identifying participants with th reatest potential for long

t--;°------g

. training in a second tier of activities. r the majority not moving on to
the second tier, p1ac4hent after firs tier participation would continue,
as mow, to find "better" jobs for those who are "better" but not godd
enough for advanced training, while helping the remainder to simply find
employment more quickly. In the second tier, where the number of entrants

1

and completers wauld be much smaller than in the first tier, substantial
1 placement efforts would and could be exerted to secure employment in

training-related jobs in order to assure that the intensive investments
paid off. , .

Fourth, improved skills mean little if not recognized and utilized by
employers. Recognition depends on identification of competencies acquired,
documentation of the quality of the inputs which went into the preparatory
experience, proof that 9tandards Were maintained:and recognition that the
skills and competencies needed for specific jobs were, in fact', provided.
If there are no graduation standards, if the certification is nothing more
than a: claim that some training occurred, if the quality of the training is
suspect,Ns.or if the competencies taught bear little relation to what
employerst really want, the payoffs of training will ,be reduced, par-

ticularly over the longer-run when jobs'will depend 'on acceptance of the
credentials rather than the immediate leverage of the CETA hiring subsidies

...and placement efforts.

4
, Fifth, the future implications of, these chterpretItions are even more

significant. The size of the available workforce at any point in time, and
especially the numbers at the lower end of the emploiebility distribution,,

is largely determined by the number of entrants and reentrats into the
labor force. This number will decline dramatically relative to total

employment as the postliar babies age into the prime,working yearS and the 0

participation rate of Amen levels off. The annual rate of growth of'the
civilian labor force age 20 to 24 is projected to fall "from the 2.7,percent

J
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annual growth' rate for males _.in the 1975-1979 period to -.1 percent
annually between. 1979 and -1985, and to then decline by 2.9 percent annually
in. the 1985 to 1990 period: For all women, the rate of increase in the
labor force will dedline from 4.1 percent- fo 2.9 percent and then to 1.9
percent. Employment grew 2..7 percent annually over the second half of the
1970s, and 2.1 percent over the entire detade. Anything close to this job
gr'owth would drastically exceed the 1..9 percent total labor force growth
projected for 990.

The impacts, will be greatest at the entry level. While there may be
large numbers of re-Ittively well-educated prime age males and females
competing for mid-career advancement, the pressures at the career entry
door will be -reduced, as well' as the competition for menial and casual
jobs. Illegal or legal immigrants may fill the _latter need, but they are
unlikely to bet allowed 'full ccess to career entry opportunities. In
response, many employers whose irin9, policies are now structured to take
advantage of the excess supply of entry applicants are likely to lower
their.-usual 'entry standards, regu.larize the career laddep so that the
promise of a future can be used to attract entry workers, initiate their
own intensive preparatory programs, work -more closely with 'public insti-
tutions, recruit from areas with excess workers, increase the pirattng of
trained emplebyees_'and further protect their own workersby compenfation
provisionsiand advancement opportunities tying. them to the firm.

Where firms increasingly provide their own traintQg and must draw from
a high-risk pool, they will be much more responsive, to preparatory ac-
tivities by public institutions that screen and improve basic skills. More

firms will be willing to -specify their requirements and work with insti-
tutions to develop training. adapted speci-fically to their needs. Since
they will have to tAke more chances. tri hiring, they will be more receptive
to a try-out approach wtitch protects them fr-em some of the risk. Persons
who are trained and OFedentialed are more likely to fiQd jobs at higher
levels and have their credentials accepted even tf they lack Some of the
other characteristics now expect applicants for these better jobs. As

more firms train, there will be increaTed concern about other firms
stealing- their employees, and a d ire tolimit this if possible -by
expanding the supply Of entry ed workers and equa1A-zi,ng erdployer
tr.fining costs. -

. ,

The magnitude of theSe developments will be effdcted by immigration
policies, military manpOwer needs, technological change, foreign competi-
tion, natio 1 and world economic conditions. There is no crystal ball
which can ae ately predict these factors. But all else being equal, the
labor, suppl ranges WNich can be projected with some certainty are
massive:- s will not alter their behavior overnight, and the degree
of change will r.y by industry, region and type of fi But the 'market
is enormously adaptable and the directions of change sWuld, work. in favor
of -training which sorts ,and improves:potential as. well as more ambitious
efforts to-,provide quantum leaps' in documented skills. On the other hand,
training that simply accesses :low-elevel , menial jobs will be relatively
less necessary, or useful'.

-a.
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Diversity in Local Programming

The local delivery_system which accounts for nine-tenths of trainees
and more than seven-tenths of training expenditures under CETA is charac-
terized 'by'enormuuT diversity. There were 484 .state and local juris-'
dictions designated as "prime sponsors" for CETA in fiscal 1980, that is,
receiving funds by allocation, planning for the use of these funds,

contracting and Managing,activitiesc monitoring compliance, and reporting
to the federal government. Under the "comprehensive" component bf CETA
(Title,III-C) -which !inances most local OJT and classroom training, pride

sponsors have broad discretion to choose the types of parpcipantt and the
types of services. They vary substantially in how they exercise'this
discretion--particularly in choosing between job creation and training - -as
well as .fn the results they achieve. In 1980, a fifth enrolled less than
30 percent of participants in classroom training While-another fifth
enrolled over 70 perbent. Over half qt prime sponsors provided OJT
opportunities for less than a 'tenth of patiticipants, but -one in ten prime
sponsors provided opportunities for 30 percent or more. The cost of
classroom training per participant averaged under $1000 in a fourth of
prime sponsors, but over $1750 fpr another fourth. The placement rate upon

termination averaged over 50 percent, "and the cost per placement below
$4000, for a fourth of prifies; but the placement rate was below40,percent
and the cost per placement above $8000 for another fourth. Under the youth;
and Itructural public service employment.titles ofCETA, where thelpdme
spontors also had a great deal of discretion in choosing between. training
and other treatmentsq^even greater variation occurred In the emphasis'
traihing. . , .

. ,
4.,

The varying,emplvsis on training was not related to the variabilityn

local economic condi/10°ns nor in the particfpants whowire served. The

unemployment rate might be expected to affect 'the availability of OJ

assignments, the opportynities which can be opened through classrbom
training, and t the relative attractions of an need for job creation, while
the youth shire among partfEipants 'might influence Vie service mix since
%oath_ are usually oge short -term subsidized jbEs and' are underrepre=

jli
sented .1,10_cal clasfto aining ando even more so,in OJT. According to
regressionejations pleas ing the relationships between the emphasis grime

sponsor piaded on classroom raiding in-fiscal 1980 and their unemployment
rtes and youth shares, ,primes with significantly above average unem-
ployment rates or significantly above average youth shares gave marginally
lower pribrity to classroom. training] but these twe-factors alone, ex-

plained little of the variability 'in classroom training emphases. Neither
did they have' much relationship to, nor explain much of the variability in,

....

reltive NT emphases or the priorities placed on classroom training and '`'la .

on-the-job vs. work experience. To the degree 'a relationship existed,
pripe sponsors with higher unemployment rates tended to undertake more OJT
and more total, train* (hence less work experience) than those with lower

.

unemployment. By the same token, the unit costs of OJT and classroom
training were onW marginally related to unemployment rates or youth

.10
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res.,Prime sponsors with high unemployment rates did not have to pay
s bstantially more to acCess'jobs 'through OJT, and the duration or in-
tensity of classroom training as 'reflected in the cost per participant,was
not substantially greatdr in _high unemployment areas, nor substantially

lower when more youth were served.

The type -of governmental unit making the local decision, its size 4nd
regional location affect9.4 service mix and outcome patterns. Smaller prime

sponsors with a labor force of less thSii 200,000 and state government
sponsors were more likely to emphasize OJT, controlling for their differing

unemploAnt rates and yputh shares. Smaller primes (100,000 or less labor

'force) and the large cities (500,000 or more labor.force) were more likely
to emphasize classroom training, while states were less likely.to use this

approach. The training shags of Title IIBC expenditures were lowest for
prime sponsors in the South and Northwest. The costs per Qarticipant in

classroom training were highest in large cities, counties and consortia,

reflecting cost-of-living differences probably as much as intensity

difkrences. OJT casts were lowest for the smallest prime sponsors and for

sOt4. Prime sponsors which placed a heavy emphasis on training under
Title \UM also'emphasized training under their structuraT public service
employ4nt and youth programs. 41 L

Differences in (participant mix and in economic conditions were much

more powerful in explaining the viliAbility in outcomes than the vari=

ability in training emphases and costs. Differences in participant mix

(age distribution, race, sex, and welfare recipient shares), differences in
area conditions (unemployment rates, economic growth rates and quit rates)

.00
and differences in activities (on-the-job and cla4room training shares,
average lengths of stay and costs per ollee),' explained almost two -

fifths, of the variance in fiscal 1980 plac ent rates -of prime sponsors.

Among these factors, the activities dime ons had the least impact. A

larger OJThare Contributed to higher lacement rates but a standard

deviation increase in the OJT share was ssociated with less`, thin a fifth

of a standard deviation increase placement rate. In contrast, a

standard deviation increase in the unemployment rate was related to a

standard deviation decrease in the placement rate. Yet the fact remains

that the placement success of a prime sponsor was not fohordained by

participant characteristics, economic conditions AbrAirvicg patterns.
Three-fifths of the variance in placement rates was not explained ,even by

the most detailed regression equations, suggesting that management of and

priority on placement at the local level had much to do with prime

sponsors' relative placement success,

The Worm's .Eye Viaw

From the prime sponsor's perspective, the benefits of cl ssro

training vs. work experience are not as apparent as the national ct
studies would suggest. Prime sponsors do not undertake long-term follow-

-op, nor do they attempt to secure comparison groups in order to measure net

impacts. They focus-, instead, on short-term outcomes and participant gains
from entry to ,exit. -Idnediately at exit from CETA, the employment rates

for 1976 work experience participants were higher than for classroom

trainees (52 compared with 31 percent). At the three-month follow-up, the

31-y 4
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differential Os still in favor of work experience (52 to. .46 percent).

Eyen though the work /)experience group -was more likely to be employed a

month before entry, its,gains frIpm entry to exit' were'significantly greater

than for classroom trainees, and from entryjo three=m6nth post-termination.

they were'about the same. Work experience is also shorter and less costly

per person year, so that within a given local'allocation more people canhe
served by the work approach. At the same time, the local public gts back

a useful social product and -locally=tinanced transfer payments may be

." reduced during the period of participation, since weges offset welfare

benefits while allowances .do. ndt. 'In ether Aprds, ,the benefit -cost

calculus is different at the local level) and emMsis op work experience

is understandable even if. it does -not maximize the net -post-program

eartangsmpacts from employment and training investments.

Likewise, the case for long-duration traieqg is not compelling

from the local perspective. - Ln the first quarter aftei- termination, the

percent,of time employed for second haTf fiscal 1975 classroom trainees who'

stayed between half a year and a year was 46 percent, compared to'43

percent for those staying 30 to Wdays. the differential was 57 vs. 47

percent over" the entire post termination year and 66 vs. 54 percent in the

second post-termination year. In other ,words, a 90 day follow-up--the

longest which prime sponsors usually: undertakewould not show the greater

relative gains made by the longer-term trainees. Based on;prime sponsor

placement rates for trainees of, varying lengths of stay, and,ess ming costs

proportional to length of stay, the cost per placement rec ed by the

prime sponsor for the one' -to two month training would be tbre -tenths that

of training activities of over half a year's duration. It iS not sur-,

prising that-shorter training is emOnallzed. I

Local decisions. are based; to "a .large-extent, on manage& -

forma/ion gathered and processed according_ to a uniform system of

definitions and reports reqUired 'by tthe Department of Labor. ' This

management information system has serious deficiencies. The descriptors of

employment and, training,aCtivities.pe too broad..- The intensity and cost

.of treatments for specific partidtpants and ,participant groups cannot be

determined. Only CETA costs are tracked; offsets from income maintenance :

'programs or other funding sources cannot be identified, so that the public

expenditure for treatment may exceed the CETA exOnditure. The laundry

list of participant characteristics which are gathered, once aggregated,

provide little senseof the employability of participants. Outcomes are

'difficult to interpret since posittve;ters4tition is, defined inclusively .

and placements are not, considered relativ to the types of training

provided. ,Like 411 accounting systems, there are also loopholes; official

termination may--not occur ,for three" months or more after the receipt ,of

really substantiVe\l=ces. The information 'produced is not just

inaccurate; its ng. Because the MIS leaves 'substantial latitude

for creaming; and be use service. intensityis not measured, low cost,

limited instensity Services which are targeted for.,the most employable

among participants and whidh will maximize- immediate outcomes, are en-

couraged whenever budgets are tight or placement emphasized. Multi -step,

intensive investments for persons most in need are discouraged.

Even if prime sponsors could measure net impacts and the benefilts and

costs of alternate local intervention's for-different participant groups,

,318



gr-

298

p

a even 11 Tenagement information. accurately described and did not bias
their actions and outcomes; ratjonal decisionmaking at the local level
would. brr almost impossible ,because of-the.instability and uncertainty' in
federal budgeting and policymaking: CETA his experienced dramatic
flu cations in overall funding, but these shifts have been exacerbated at
the local level by an allocation formula which alters the relative shates,
among prime sponsors from year-to year. Congress almost never appropriates
the money on time.. Every year there is a new program or new empha .tom
the federal' level. The best talent its the private sector could no
and manage effectively under similar cirCumstances. Prime sponsors re ring
as, best they can by emphasizing the simplest short -term interventions which
can be phased up or down rapidly. Most focus on the short -run and on
crisis management rather than long-term institution building and system
development. Uncertainty arid volatility are, without questi6n, the primary
causes of CETA's management and delivery problems.

The Federal Presence

The prime sponsors operate within the fraMework of federal regulations
and federal oversight. The -"feds", review and approve the activity plans
prepared each year by prime sponsors, monitor performance indicators each
quarter, and conduct a top-to-bottom review at the end-of the year...

While the feds seek- to achieve year-to-year improvements in placement
rates and unit costs in negotiating plans, prime sponsors may justify
exceptions in the plan or may wet modifications/ .during the year.
Apparently, there is not too much torque in this review process. The
planned Title IIBC placement rate approved for fiscal 1980, after the
modification process had occurred-, was below the level in fiscal 1979 and
only 1 percentage point above the level in fiIcal. 1978. The variances in
planneciplacement rates, training shares, and projected costs were almost
the same asc- the variances in the ',rates, shares, and costs realized in
fiscal 1980.

The end -of -the year performance review is a ritual paper exercise with
minimal consequences. Prime sponsors are rated as either eligible for
immediate funding, as needing corrective actions over the next year, or as
having serious problems that must te,so,Ived before funding. But denial4of
funds almost never occurs,, since it would mean termination fon active,
participants. Instead, the feds negotiate corrective actions and give
conditional approvals, which frequently continue for yeat after year. Even

if the "stick" were a meaningful threat, the quality of training is given
minimal weight in the 'assessment'and no prime sponsor in 1980 received a
Serious problev rating under IIBC-because of deficient training. Process
issues such as equal opportunity. enforcement and monitoring procedure's have
received greater priority than measured performance, Even thougr.Coutcomes
will be increasingly stressed in 'future reviews, the shortcomings of the
management information system will never 'permit accurate ,judgments about
local performance which would justify stern penalties. To.date, however,
the annual reviews have had little or no effect on the amount of CETA local-
training or its quality.

, C
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Ae _federal regulations do not preclude lon§-term training. The

guidelines concerning the appropriate length of training suggest that six

months i6 the minimum necessary tralling,period for --almost any occupation

id- which classroom or on-the-job t ining occurs under CETA, and even in

these oases -there is a presupposi on of basic competencies which are

frequently lacking among CETA parts ipants and -which' would require extra

time in addition to the vocational prepi'l-ation. The two and one-half year

limit on classroom training cannot be considered much of an impediment

since less..than 'one percent of fiscal 1977 classroom training .entrants

Stayed in CETA for more than 450 -days.

The regulations' do, limit -on-the-job training. Quite simply, the

payments to the employer do not compensate for the risk in hiring someone

of less certain qualifications 'and the paperwork involved. While prime

sponsors have varying 'success in securing employer cooperation, even the

most successful have rftarketing difficulties. If OJT shares under Title

IIBC were increas by a standard deviation, i.e., to a leviel now achieved

by the best o -six h of prime sponsors, opportunities would still 40

-available for ess' than a fifth'of participants. Experiments with varying

subsidy levels and formats .have demonstrated that employers are relponsiie

. to the level o reimbursement, and that the response rate escalates when

the participant is payrotled from CETA for a try-out period rather than

hired first by the employer. This iS the only way most will give a chance

to the more jisadvantaged among CETA participants. / In sites where the

.try-out approach was utilized fo\ dropout youth Od -for disadvantaged

students, OJT opportunities for even these hardest-to-employ groups

expended manyfold.

The federal measures which most affect the level and duration of

lassroom training are the supplemental vocational education set-aside (6

pe cent of Title IIBC funds), the legislatively mandated training re-

qui ement under public service employment (15.percent of Title IID PSE

expepitures in fiscal 1980), and special-purpose initiatives such as the

Skill Training Improvement PrograM (STIP) and HIRE, which provided funds
\-.

for classroom training and on-the-job training respectively, but only to

those prime sponsors who could use the money and meet requirements. The

'increase in the vocational education set-aside from 5 to 6 percent in the

1978 amendments, the' phase-up of the STIP program, -aod the PSE training

requirements, accounted- for most of 'the, increase' in local classroom

training activity between fiscal 1977 and fiscal 1979.' The Private Sector

Initiative Program which established local Private Industry Councils (PICs)

and set aside funds for private-sector oriented activities also increased

the share of funds going to training, simply because wog experience was
.,

intended as a lAtt resort for the funds allocated for PICs. PICs have not

had an, easier time marketing OJT than prime sponsors, and; hence, have

turned to classroom training and transition services. The expectations
4 -

,

that business participation in decisionmaking and the intermediation of a ..

business-Oriented local group in the delivery process would make OJT more

attractive, placement easier, and employer cooperttion much. more likely,

were unquestionably exaggerated. PTC-s may do-Marginally better than prime

sponsorS, and the increment may be worth the cost, but more fundamental

changes in plicjes and practices will bt necessary to improve the

effectiveness of local prdgrams in private sector placement.
S.
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An Alternative Approach.7_-The Lessons frprJob Corps

The Job Corps, operating under nation aJ direction and drawing par-
ticipants from all areas of the country, offers several important JeTsons
for the design and management of training-activities

-First, Job Corps is the onlY=CETA activity which invests substantially
in the "hardet of the hard-core." The demography of Sob Corps par-
ticipants has changed hardly at all over the years and the .leg.islati
stipulation of services has thwarted "the attempts by budget cutters and
critics of intensive investments to trim the sinew and bone, rather than
the fat, from the program. To achieve similar targeting and intensive
investments under local pograms, it is: probably necessary to specify both
service mix and the eligibility focus-in the law and regulations, and to
shift more responsibility to the national or. perhaps state -level; rather
than locally, where there are so many pressures to both dilute service
intensity or to "cream' whenever significant opportunities are provided.

.Second, the residential dimensionrof Job Corps is a critical element.
The' program draws Individuals from areas of greatest'need--usually where s

institutions are overburdened or nonexistant--and provides exposure to
alternatives _and a developmental opportuni y. The number df intercity--\ .

moves for job-related reasons are more twice as high- for Job Corps
participants as for controls in the first year and a half after termina-
tion. Job Corps ,is the only CETA program which is not localized. Most
"national" programs funded under Title III of CETA proPide extra service '

and delivery options which augment.local.activities b)t involve n*ther
recruitment from multiple prime 'Oonsors nor,mobility of -participants.

Third, the Job Corps, management approach is unique. Ttiree-fifths of
Job Corps centers are operated on a contract basis by private corporations
or nonprofit organizations. Competition provides options. Where a
contractor performs poorly, another can be selected. In contrast, it is
extremely difficult to suspend decisionmaking and management authority of a
local government unit. 'It is particularly difficult to fire the local
bureaucracies directing the programs. And where the same government units
are rey'ponsible for both decisiomaking and management, they are likely .to

wh may be best for participants. private sector management per se Is not

ch;se the Ipproaches which are easiest or safest to manage, rather than

necessarily more effective--at least this rhas not eh the case in Job
Corps, where nonprofit and public managers of contract enters have done as
well as private corporations--but the competition pro ded by the contract
approach, the flexibility to hire and fire; the se ration of policymaking
and program management, have all proved beneficial. Where private o
nonprofit contractors operate in multiple sites, there_are'economies of
scale-tnd the potential for specialization of staff and standardization of
management approaches. The annual budgets are larger foe'some-contractor-
managed centers than for many prime sponsors, and the provision of
comprehensive' services for the severely disadvantaged is much more
challenging. Contracting for the management of local programs is an option
which should certainly be considered where local public sector management
has proved deficient.

321
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Fourth, Job Corps offers a complete spectrum of opportunities ranging

from special aid to the, learning disabled all the way to'college options

for Corpsmembers who advance rapidly, from vocational training in jani-

toilAl work for persons unable to perform any other jobs to multi-year

training as- computer customer engineers. If individuals cannot be served

appropriately at one center, they can be moved to a component at another.

a Instruction is individualized and self-paced. Achievements are recorde0

and rewarded. The standardized educational programs are based around a

diagnostic, prescriptive and progress measurement system. Most available

public and private sector materials have been screened and cross-re erenced

to this,system, so that there are a number of options to suit the i terests

and 'needs of each individual. Likewise, occupational training is struc-

tured around competency-oriented skill and knowledge hierarchies fo each

vocation, with recording of progress, for each trainee. In all Job Corps.

offerings, then, enrollees are placed according to ability or inn rest, can

advance as rapidly As possible, can be rewarded for measured accomplish-

ments (and can compete'for advanced opportunities .available within -the

system 'based on performance within the system. This approach is in marked

contrast to local CETA programs which offer "one-shot" treatment in most

cases, with few incentives for performance, no uniform records of achieve-

ment, and limited opportunities for "quantum leaps."

Fifth, all a tivities in Job Cfrps' operate under detailed national

standards dictati g minimum qualitative and quantitative inputs. On-site

reviews can, the efore, assure that input standards are met. The use of a

standardized competericy assessment and progress systems for the vocational

and educational components allows comparison across centers. With the same

essential mix of Services from center to center, enrollee surveys can be

and are used to identify potential problems in components.. Most

cally, with costs negotiated and itemized by detailed component, ,and with

, components relatively standardized, outcomes relative to national norms can

be used ;0 assess performance. The poor performing center operators have

few excuses, and hence low performers are subject to greater pressures and

are likely to improve over time. Because the service mix and intensity of

local CETA operations is so variable and because there aOT no qualitative

standards, it is difficult to get the same torque on prime sponsors with

the CETA performance measurement system.

dtSixth, recruitment and placement are the weak links of nationally -

ected programs Isuch as Job Corps, and they require more attention. Job

Corps .recruits through its own system of contractors, primarily the state

Employment Services. Few prime sponsors. use Job Corps as a treatment

alternative on a regular basis. Some enrollees. could be better served in

local programs, while many particip) nts in local CETA activities .should be

dropouts andf)

in Job Corps. Job Corps also has its own largely separate placement system

that works i getting completers into jobs, but does not hal

partial completers for the most part, in contrast to local classroom

training.where placement is more often provided to participants whatever

their duration of'tay. As a result, 'many Corpsmembers have depressed

earnings during the first month or so after termination ,even though they

eventually break even or surpass like nonparticignts. This transition

coup be eased if local prime sponsors had the responsibility of placing

individuals sent off to Job Corps for training and subsequently returning

to the locality without a job, and if they were notified immediately or
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. even before scheduled exit. In other words, local .activities must be
better linked with .nationally-operated program. They must begin tq
operate, in tandem rather than in isolation.

An Assessment of Operational Experience
\

All the-fatts andfigures on training and its impacts reduced to some
rather simplie conclusions: CET (or its successor) should ,put more
emphasis on training, the duration of classroom training-should be longer,
and on-the-job 'training opportun ties should be expanded. Placement
efforts should go hand-in-hand with training, with an emphasis on 4ecuring
training-related jobs. Competency attainment should be \qressed and
performance standards maintained- for participants. Career-oriented
opportunities should be available fah those who, prove themselves in the
system.

The CETA system is not now designed nor managed to achieve these ends.
This is a statement of fact, 'not, a critique. CETA's mission over the last
decade has been, first and fohemost, to create jobs, ,1414.ich was probably
appropriate as the economy strained to absorb the eve increasing numbers
of yop and :female labor force participants. Evidemc in support of new
missions and approaches has not been available until recently. 'The decline,'
in labor force entrants which will -provide the imperative for change is
only begiffning to occur. _Yet if past .patterns are justified, they also
offer clues concerning the changes in policy and practice most likely to
move the system along the paths which are, in light of new evidence and
emerging labor market trends, now more appropriate.

.Decentraliiation and decategorization were initiated under CETA i the
belief that -decisions about services, delivery'' agents and participants
.could best be made at the local level in response to local conditions.
Diversity was both expected and desired.. A planning system and procedural
rules were fprmalizet to assure a fair and reasoned set of decisions,
placing primary reliance on an analysis of labor market conditions as a
guide to local .deci io s. It would be expected, then, that areas with
similar economic con i ions or similar target groups would tend to adopt
similar choices among in ervention alternatives. Recognizing the crudeness
of area data as wel) participant, service mix and outcome measures, it
is surprising that the service patterns, which vary so markedly among prime'
sponsors, bear little relation to either area unemployment rates--the
primary consideration in planning and allocation--or to the proportion of
youth served - -the participant mix factor expected to have the...largest
impact on the choice of local service strategies. The findings discount
the most common excuses of prime sponsors, that training does not
occur _because Aft "feds" force too many youth to be served,, that below
average OJT 'enrollments are necessitated by high unemployment, or, that
placement rates cannot be improved because of the. participant mix or area
'conditions. Decisions are more detennined by the structure of the
decisionmaking unit, its size,,and the historical approaches prevailing in
different regions.

Because of, the.difficulty in pinning down activities, services; or
outcomes, much less their interrelationships, performance monitoring has

I.
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been baicalj a ritual exercise. Where the diversity is so great because

V locel'flexibility and the lack of fede 1 standards, it is difficult to

second-guesS any local dension or to jtid e local outcomes. Unlike Job

Corps, ,where one center is very much li another,and the activities are

defined by a set of detailed requ men s for each element,-the descriptors

for, local activities which are used in the federally -mandated. management

,information system are not very specific- and the content standards for

activities are almost nol existent. "Classroom training," even with a

single prime sponsor, may range from a few hours of motivational and

character development activities to full-time occupational training for

over a year. Within even the broad descriptor categories, there is no

identification of the types of participants or the outcomes. The outcome.

measures are also so vague that they tell very little about performance; it

is doubtful whether a "positive termination" really means anything and

impossible to tell whether a "placement" is training related. Without the

ability to measure what activities are occuring, without standards about

what should, as a minimum, go into each of these ActivitiAs and without

outcome measures available bye characteristic of participants and services

received, it is impossible to make judgments about whether the activities

are adequate or the outcomes appropriate. Hence,'"the federal oversight

system focuses neither on inputs and their quality, nor on outputs and

their meaningfulness, but,rather on processes. Acceptable processes do not

guarantee (and in fact may not even promote) wise, decisions or positive

results. For instance, the summer programs operated by prime sponsors were

accepted until the last few years' as long as plans were filed and tie

participants and expenditures counted. Yet4nadequate worksite activittes:

podr supervision, and slack worksite, standards were found in recurring

assessments by the General Accounting Office. Beginning in 1978 the

Department of Labor began to specify standards about what was required in

wo ;ksites, provided models, demanded specification of activities in

worksite agreements,' but more critically, used these standards and

agreements as the basis for massively expanded on-site monitoring. There

were substantial improvements in the quality of.-Ivorksite activities as a

result: The improvements_ were documented by further site visits by the GAT

and the Department of Labor's Inspector General,. but were nomore visible

in the management information collected by the Department of Labor than

were the earlier shortcomings. In fact, unit costs rose noticeably as a

result of increased management and monitoring efforts and the enrichment of

worksite activities. 2/

. In a' system which focuses on aggregates, and emphasizes quantity over

quality, there is,little incentive for the prime tponscir to develop high

quality, intensive components. Since such components would serve only a

small proportion of pdrticipants, their effectiveness would" be completely

hidden in a mass of niimbers* under the current management information

system. ,Despite the cumbersome paperwork requirements on local systefis,

the management inform ion system floes not collect and report the .right

information ,needed toltuppott local .or federal management, or to o-promote

either long-term training or the progres'Sion of individualsin an orderly'

way through local systems.

The boogeyman of the heavy-handed federal government squelching local

creativity and di?tating decisiot-dturns odt*t0 te a pussycat. There is, no

evidence that the federal regulations or the.federal oversight restrict the
. ,

v.
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amount or duration af'clastroom traioing,undertaken by prime sponsors. The
law clearly allows for long training courses and urges ,targeting to those
most in need in'the eligible population. It is primarily local pressures,
habit and -administrative expediency -which result in the broadest dis-
tribution of limited resources. Everydne wanes more OJT, and federal
,oversight is certainly not the reason many prime sponsors do so little. It
is simply too difficult td market to employers.

Yet if the federal preSence is largely neutral concerning the exercise
'"ft , of local discretiop over activity mix, intensity and targeting, he

oversight- is not benign. It focuses attention on ritual'processes wh le
providing no direction as to what is,importapt. If the feds cannot or
not say what works or what "the standards should be, nor do they revi
quality, neitbwcan the local decisidnmakers when dealing with politically
connected lotal delivery agents. Why create new training igsfitutions or
approaches when existing deliverers are clamoring for supporrand there are'
no incentives and 'iN performance or impact standards for justifying
alternatives? Why concentrate resources when low costs and services for
more participants, are favored by both, local politicians and accepted by
federal monitors as an indication of efficiency. It takes all the
ingenuity and resources available to the prime Sfonsor to avoid the process
pitfalls that will be scrutinized in federal review, and to generate the
plans and modifications required by the feds even though they have little
to do with operational realities._

The basic issue, 'however; is whether decisionmaking should be
,loalized. A rational local dedlsionmaker conscientiously assessing
placement rates, costs and three month follow-up results might rationally
decide to emphaSize work experience, or to put ten participants through
4-week training rather than offer one participant 40 weeks of training.
From the local viewpoint, the effectiveness differentials do not square
with those estimated by then -ivory tower" national impact studies. Since
the most rational decision from a local perspective is also lie most
expedient, all the better! If residents must be placed only in local jobs,
and if these are scarce, the training options or payoffs may bi limited so
that job creation and short training for menial positions are the best al-
ternatives. It is not a- condemnation of the quality of local, decision-
makers to suggest that they may not know best in their limited context, and
,that it may- not st to limit the decisionmaking context toithe local
area.

More classroom training, can be accomplished by expanding the state
set-aside for vocational education, categorizing resources for training as
in'PSIP, requiring training under work experience as in PSE, or overlaying
a competitively-funded program such as STIP. Longer training can be
accomplished by. duration specifications for these earmarked and extra
dollars, by emphasis from the federal level, :and by the use of management
information system descriptors,that identify costs for specific types and
intensities.....of services so that false economies are not achieved by
shifting to less intensive activities within broad service categories.
Marginally More OJT can be accomplished by guidelines, set asides or
competitive funding to areas able to move OJT dollars, but the real answer
is to change thk formulato provide'for a "try-out" period before a hiring
decision or training contract is signed with the employer.
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These action would focus federal policy, but uld not represent a

reduction in local 'control, sinde there are already copious set-asides,
categorical titles, minimum spending requirements and e like. The key is

to align these requirements so that they achieve a oherent policy and

. provide clear guidance.

The real issue then, is whether a consistent national policy can be

developed and susta ed4 Currently the local CETA'system tries to respond
to ever-chviging pri rities, and make the most rational decisions based on

the evidence at hand, but the directions are not clear and the locus of

decisionmaking inappropriate. The answer is not a new program model, or
more vigorous performance monitoring, or redistribution of decisionmaking

authority, although all these steps may be reqqired. The key is, instead,

00 to determine at the national level what we are trying to Ichieve with
employment and training efforts, to set long-range goals, and to choose the

next steps that will, with the lest rupture to the present system, move it

in these directions.

60;
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SECTION 4.
THE UNDERLYING IS6UES

1-

The most basic issues' underlying empldyment and training policies are
,rarely broached, and some basic tenets have been accepted without question
since the emergence of manpower programs on a major scale-in the mid-1960s.
Because of cumulative changes, substantially different-prospects forhe
future, and the current-ietrenctrent and uncertainty, it is critical that
these-issues and postulates be reexamined.'

At the inception of manpower programs, our nation's income maintenance
system, left much.to,be desired. Although many persons in need may still
fall through the "safety nets," there has been dramatic improvement in die
scale and scope of cash and in-kind aid. Where major gaps existed in the
past, particularly in .aiding theovorking poor, these have been partially "/
bridged- by food tamps, earned income' tax credits, increased work in-

centives under welfare, expanded coverage and benefit levels under un-
employment insurance as well as boosts in the Minimum wage. For instatice,
among the 5.5 million full-year labor force participants in 1980 whose
earnings, combined with those of other family workers, were below the
poverty level, 2.5 million were lifted out of poverty by. receipt of
transfers and other income, and the average poverty deficit was reduced by
an eighth for those remaining below poverty. 3/ 'Wage and allowance
policies under employment and training programs need to be reassessed in,
light of these changes.

There!ias been a significant reduction since the 1960s in rgtor market
discrimination, making it possible for minorities with skills and cre-
dentials to compete on much more ,even terms than in- ther.past:`,Itere iS
also less discrimination in mainstream institutions such as co eges,

post-secondary schools and the apprenticeship system. To the degree
minorities can reach these entry doors with the required abilities and cre-
dentials, they have much more equalaccess. Since action has new become
less affirmative, 'deficits in preparation due to lilted prior oppor-
tunities must be ovecoMe if further progress is to be achigved. Tra-

ditionally,' employment and training programs have served as battering rams,

or else have offered separate training in separate, institutions. More
emphasis may be needed on providing substantive skills and credentials so
that the less employable can take advantage of increased mainstream
opportunities. A

When manpower program emerged. the institutional infratructupe was
quite limited. There were few community- and neighborhood -based drgani-
zations representing those in need.. Primary emphasis was placed on

building instituponal capacity and diversity. Likewise, to the extent
mainstream institutions had previously ignored the disadvantaged and their
specials needs, the programs had institutional chtage,missiOns. Practicing

what was preached, primary emphasis was placerL on equal opportunity
employment of women and minorities in the =mangement and delivery jobs in
the manpower growth industry. Now, with a wealth of community institutions
established, much institutional change achieved, and employMent and

training programs, a declining industry, it is neither appropriate nor
possible to give 'these goals the same priority as in the past, although

4
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they should certainly not be abandoned. Likewise; when resources were
plentiful, a "live-and-let-live" attitude prevailed among different

ilstitutions. Reductions in. funding will necessarily increase friction as
-each interest seeks to protect its own rice"bowl. Unless there is a clear
sense of goals and objectives, institutional leverage and political power,
rather than the needs of those_being served, will dictate the relative.

burdens of retrenchment.

.Though retrenchment exacerbates tensions and debate, it occurred

because the consensus in support of employment .and training policy .had
already ruptured, By the close of the 1970s, the notion of an active

.46' manpower policy--with countercyclical job creation efforts built OR a
stable base of structural' employment and training' activities--was
undermined by the evidence- of serious operational difficulties but even

greatee . political liabilities related to large-scale job creation.

Continually changed policy thrusts and overreactions to each perceived

problem had produced a compef-system, difficult to understand and almost
impossible to administer becaUse of the intricate procedures implemented -to

achieve contradictory objectives.
was

panaceas had all been tried with

little effect. For instance, CETA was initiated as a block grant approach,
promising that decentralization and decategorization would improve the

quality of services. Yet most of the flaws of CETA which were highlighted
in the late 1970s were problems of misuse of local control made possible by
the lack of effective federal oversight, not the problems ,of too much

central control . It is irontt thapithe strongest advocates of a block

grant approach are also the most vociferous critics' of CETA't'failings at
the local level. A variety of mechanisms have been tried in an attempt to
increase private sector involvement, from the efforts of the National'
Alliance of Business under the JOBS program to the creation of local

Private Indistry Councils. NAB worked for a while in the tight labor
markets of the 1960s but its leverage soon dissipated. Some PICs have
worked, most have not, but they certainly have not proved a savior of CETA.
Federally-directed effotts have been good in some cases and bad in others.
Some states have effectively utilized Goyernors. grants to link 4nd improve

local activities; most have not. Metftpolitan-wide activities have been
encouraged with modest incentives for consortia, but performance has been

disappointing to those who favor planning and delivery on a labor market
basis. In other words, there are few untried ideas and hence little faith_
that organizational changes alone will make a major difference.

Turning to the future;' two major developments are likely to sub-

stantially ter the setting of employment and training activities. '.The
labor ets of the next two decades will differ sharply from the

pre ng, two. The leveling off in female labor force participation and
e aging of the post-wfr babies into their prime working years will reduce

the surfeit of menial workers while -increasing competitlion for mjd-career
jobs. Labor market changls should improve the potential effectiveness of
training for persons of limited employability, but they will requi-Ov

changes in approach. The diversified vost-seccindary education and training
system that was developed in response to the post-war baby boom will face
sevvely declining enrollments as this demographic cohort ages. While the

mairttream system focused primarily on advantaged groups in the past,

justifying the creation of a separate track for the disadvantaged, the
system-will no longer have* the luxury of such creaming. There are, then,

MO.
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qualititf training sand to incTsdne'the training options or-:.

end Of the labor queue. -

-

These past, present, and future developments ,necessitate a recon-

si atiOn,of slime fUndamenialissUes and assumpticinS--however painful this

proce may be. First and foremost, it is.necessary to decide on the ,basic

ons of employment and training programs. Second, it must be de-0

termined whether or to what extent to maintain a 'separate remedial ,system

varying in:approach and assumptionS from mainstrear institutions. Third,

the income- maintenance policies, must be *examined and perhaps reconsti-
tuted to reflect changes which have occurred. Fourth, a detqmination must
`be mad; whether to continue spreading resources broadly among' clients or to

... try to concentrate on-fewer individuals'in order to prepare them to-compete
more equally. for available employment and higher educatibn opportunities.
Finally, there must be'a recognition of the limits as well as potentials

4 .

ade the 1
ose at the

A
S

for improvementin employment and training efforts,

.

Rethinking the F1 ssions

A -CJear definition40 *purpose. is the 'foundation .-of effective social

1 w policy. A vast array of missions have been assigned to -employment and.

, training activities. In some cases, these mirssions have .been cOntra:.

dictory. In the absence of priorities, they have alwfis competed for

scarce dollars and attention. In simplest terms; it is unresolved whether

manpower prograIns are addressiRg a cyclical rather than structural probfeml
whether they are targeted (or' people oar for.places, and whether thejr aim ....._

is to provide'palliatives"ft0er than cures. According to the le islative

emi
statement of purpose, 'CETA 1is 'intended "to provide job 1r ing and

employment- opportunities' for *economically disadvantaged, un oyed

- underemployed persons _which will' result is an increase'in their earn*
--apeincome,. end"' to assure Wat training' and other services lead to maximum

MP employment bpportunitie and enhance self-sufficiency.", TheSe are fine
. .

words,' but too vague fo federal or local policy formulation. The yin-

amplbyed, underemployed, '-disadvantaged may be suffering from either.

short-term or long-term pr lems; and different sections'of the law defihe

eligibility in differ ays to differentiote between the_structurally-
.: unemployed' and the c clicalTy unemployed. increases in earned income can

be achieved through temporary subsidized jobs, placement and job access

- -- strategiei, remedial barb -aids, or significa nhancement in individual

skills :and abilities. The gains may-rsflect ncreased labor force par-

ticipation, stabler employment, better pay, occupational *mobility, or
c bination of all of these. The gains may, be temporary, durable or e en
uc.Alattve. ' ,

The relative 'emphasis on structural and counteccyclical .goals has

changed from yeah to year, reflected in the violent fluctuations in funding.

levels for different activities. Between fiical 4975 and 1r6, thq

incr se' in- job crektion expenditures (measured, in constant 'dollars)incr
90 percent OT the Cumulativejecrease since the begining of the

W bn Poverty. Betwee4619771-and078Mhe increase in a single year Was
again equal- to 90 percept of the cumulative increase in all preceding

years. The Cons.tant 401ar delinei in the 'next two years erased three-

,
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fourths of this growth even though the aggregate lev= unemployment

hardly. improved: At present, th6e s a general co nsUs hat counterL..

cyclical.job creation iit wasteful, but public opinion changes apidly, and

if there were a sudden increase.in thesumemployment rate, there would be
temptation to` reinstitute job-ceeatiod141ternatives, 1 . , \ .

., Such staggering fluctuations in funding and aativity giVhave ruptUr

the delivery system. Any private sector business doubliTg in size.every-
four'years would have growth pains, bbt.if the product mix were satan-
tially altered each time withoutwarning, while the organizational-Struc-
ture and account* procedures were consjetly changing, there is ho way it
could perform effectively. This is wha, has been asked of the employment

and train 'fng delivery system. 7 ."

'However, growth and change are not the only problems.' There are parts

of thlr system that are designed and operated as if addressing- -short-te-nir-
Arabi-ems, although structural problems are supposed to be their objective.
'Resources are allocated accoeding to relative unemg14kment rates and, as a

result, there, are drama tic year-to-year fluctuations in local activities

even when the aggregate funding levels. do not change, and even though

structural problems do not fluctua,te significantly over the short-run in
either abs..:'. te or relative terms. Local prime sponsors are required to

plan, aintract, and deliver services on a .year-to-year basis. Unspent

resources at the end of the year are subject to reallocation,

This scenario affects all aspectsof operations. It 'leads to proghms

of the lowest.cOmmon denominator--those with the-least complexity that are
extension's of existing efforts and which can be expanded or reduced with
little' problem. The Interventions selected are short-term sothat they-can

be surged and can have an immediate impact. Such projects rarely consider--

multi-year or longer-terrn,sequences for individual participants. Sequences

could only be arranged by the prime sponsor by linking together separate
actkities, but each of these has very uneven enrollment patterns dictated

by annual funding schedules. The staffing patterns are also affected.
Only certain types of persons afe willing to live with the uncertainty oy

*., can be: found on 'a moment's notice. Usually, they are uncredentialed, ready

to leave for, other jobs4.undertining. stability of progelm delivery.

Finally( the stop and go.pattern, and the annual ,division of spoils among
,'competing claimants, almOst foreordains the use of existing community

resources rather than the development over time of improved training

.programs, since their continuity cannot be guaranteed.

This approach to local CETA programs is in markedlafteast to that for

Job Corps. Each center is considered a federal investment with planned

capital improvements over a multi-year period. CorOsmeMbers constantly

ic ational skills.

Job Corps operational contracts are for two years with the 'possibility of

extension for another y r if perforMance is adequate. In the expansion of

Job Corps in 1977-1.9 careful attention was given to balancing, the

geographic distributto of,. centers, building up capacity for serving

.special needs populations, and diversifyill training by the establishment
of a range of advanced career training offerings. Thisivias only possible'

because of the long-term focus and stable "direction sOv_the program. The

best and met stable' prime-sponsors also lye such a Tong-range institution

lr
<
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building focus, but this is despite rather than because of the ,design of
the planning adld funiling system for local programs.

Perhaps even more basic the fact that funds re distributed to
areas according to need. Juri ictions with the felpsf

ji

jobs and with the,

largest shires of their popul ns In need get disproportionate funding.
These areas, faced with massive job deficits, are least able to inyest in

the long-term because of the immediacy of problems and tbe'burdens of
enadNng massive job creation activitiesCtbeir developmental institutions
are usually overburdened and the payoff of training is rest questionable

because thire are few jobs for those trained. In some oases, such prime

sponsors have been Linable to.spend their resouyces, In whic'h" case the

dollars are reallouted to the better spenders, usually those whose

problems are, less severe, or those whose activities are even less ambi-
tiotis, and therefore easier to mount. Resources allocated to states have
generally been redistributed to subareas. based on need. Suburban and .urban

areas are offered mild encouragement to form consortia which will encompass
whop labor markets, but they are.then permitted to design activities which
mer y composite separate programs for separate residents rather than

the suburban areas) for residents of the less affl ent areas within the
providing training and jobs where the opportunities greatest (usually

labor markets (usually the core cities). Finally, national programs other
than Qob Corps have generally been used to support community-based groups

,and unions in the delivery of localized services, diversifying offerings or
increasing equity, but rarely aiding in mobility or providing anything
which could not be developed locally. In other words, allocation to places
has taken precedence over the most effective rvices to people. National

programs, consortia, state activities and r?Illocated funds should all be
used to encourage ,training and employment in areas where the opportunities

are greatest for residents from areas where the opportunities are most
limited. Instead of leaning against the wind, CETA has accepted, -perhaps
exacerbated, the status quo by its strictly localized focus.

CETA or its successor should be addressed exclusively to structural
problems. It should be targeted to people not just places. It should aim

to provide long-term cures rather than short-term palliatives. Thus, the

legislative purpose of CETA or its successor should be reformulated (1) to
provide employment and employability development activities for youth which
will assure an equal opportunity to gain .the basic competencies'required in

the competitive %labor market; and (2) to prov,i0e adults suffering from

persisting labor market-related hardship the trTining and other remedial
services of adequate intensity, 'quality and -duration to assure, as a

minimum, the capacity for self-support, and .fo,offer, as far as possible,

opportunities for substantial career advancement commensurate with in-

dividual ability and commitment.

To Wieve this purpose, Several fundamental changed would be re-
.

quired. It is not enough to merely abandon the job creation titles of CETA

and to continue with all the other requiretheats. Achievement of the

structural mission requites realignment of the enjtire system including

planning, Management information, regulations, allocation formulae,

eligibility rules, and most critically, fundieg stability; 'Uniform eli-
giOility and allocation formulae are needed which focus on economic hard-
ship,-the longer-term problems of individuals rather than just their cur-

3 3
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rent status, and the structural problems of areas, not just their transient

-unemployment difficulties. Employability plans for' individuals would

emphasize long -term as well as ,snort-eterm aims, i.e. indicating the

advanced opportunities for which they,might compete and the' performance

standards ih the immediate offerings_ WO' would serve as the basis for
this competition. The sequencing of program components, based on per-

formance at each step; would be encouraged. "Opportunity tracks' of

advanced training and career access opportunities would be *developed over
*time and maintained with links tethe current short-term-activities. All

resources not allocated to or, not spent by, local' ardas would be used to

provide opportunities for train,,ng and employment wherever these could most

effectively be provided but reserved for persons from areas where the

structuralproblems are most severe. Aggregate 4undirig targets would be

established for the long-term, with two-year advanced funding facilitating
a two-year planning and contracting cycle.

111!

Mainstreaming

. *

Most of_ our nation's formal training motided in post-secondary

schools and colleges. Public expenditures or*flonidary, yocationalland
'higher education were on the order of twe 'titries greater than the best

guess of private sector expenditures fors formal training in 1980, and over

seventy times %Eater than -CETA training outlays- for the disadvantaged,

. The mainstream system Of preparation for work has, several predominant

features. First, AA, is a system which 'maintaint Stendardsat each level
for the quantity and diversity as well.IS'the qualfty of inputs. Second,

.it:also maintains standards for individualpeagroe on throu§hithe system,
wit's minimum requirements for graduation'from any 1, and more refined

measures of performance that can be used in atse qualifications for

movement to the next level. Third, the ,syttem self-contained, with
built-in ladders and pathways so that, performance at Oflelevel determines
-the probability and direction of transition'tO the next. The payoffs _for

--completing any given level and the promise .0f-the opportunities at the next
provide motivation for individual perfOrmancg. * Fdurth, the.system sorts.
individuals so that, on average, those who adv4nce ardtbetterrable to meet

the requirements of the next. level than hdteAO do not. .fth, ere are

a number of second chance optiOns, icfi as alternativ schools, less

demanding Zolleges or. Ivo-year institutions, in orderqo a ow for the fact

that the sorting doefwnot work perfeCtly. Finally, the Stem provideS

credentials which' are recognized in the Tabor market, and th e credentials

are supplemented by more detailed information about the.ihsti tions orqhe

individual's performance in then whet provides a furthe basis for

assessing ability.,

most of the problems in this mainstream system are related to'devia-

-.potions from these principles:- deficiently 'trained teachers, grade inflation

and automatic promotion, unequal chances'of, advancement for persons of like

ability; sorting on the basis of factors -Orelated to performante, the lack

of adequate second chance qS'ptions, and the resulting debaSement of the
diploma as a credential for judging pastand potential performance.

A .
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The local training ,and remediation system for those 'failing in or
failed by these manstreati institutions operates by a completely. different
set of ,principles. Theee are.no system '-wide specifications' of course
content or personnel qualifications. Expectations and measures of par-
ticipant performance are minimal, and,..strict.tompqation standards are the
exception rather than the rule. For most participants, the primary
activity is prescribed at entrance and is a single experience followed by
termination.: Because there'ate no higher level opportunities within CETA
allocated. on the basis of performance; within the system, and because

allowances Often equal Or exceed the starting salaries in potential jobs,
there is little incentive.for the more able to work harder and accelerate
learrting. Sorting is discouraged. Although early,leavers tend to. be the

:less employable arAng trainees, the allowance system encourages par-

ticipants toremain itntraining even when they are not performing, and the
management information- system penalizes projects with high termination.
_Consequently, _complet ion. of a,CETA_ training program does! not ziean_olt_ch to

employers unless the training is secured from a mainstream institution with
its own reputation and standards, or achievements of" participants are
referenced to some outside credential standard such as the GED.

Therrare,several reasons why principles and practices of the remedial
,sy$tem are so divergent from those of mainstream institutions. One is
ideology--the belief that individuals who have failed in or been failed by
the schools and the labor market need success not reinforcement of previous
failure. Sorting is resisted' on the grounds that identification' of

"winners" also requires iOntification of 'losers." Manpower programs
emerged in.,the 1960s as a "piece of the action" for institutions and
individuals left out of the mainstream, so that different principles were
adopted,as d rationale for a separate system. Remedial training activities
Q a major scale are only two decades old, and delivery personnel have ngt
yet been professionalized and standards for, local activities have not beln
.developed, as they were, over time, in the more stable and mature Voca-
tional education system. The uncertain financial support provided for

remedial training, and the emphasis on day-to-day operations And "body
counts," has discouraged the development of an ,institutional infra-
structure. Short-duratiod, "one-shot" courses are dictated by' the
planning, contracting and funding .cycles. Local. systems could not mature
because of the frequent changes in policy; fluctuations in resources and

7,the harried pace of growth

With its principle s so at variance with those of mainstream iMosti-
tutions,' the local training and remediation system has difficulty in

establishing lirrkages. Only a portion of its participants can meet entry
standards without remediation, but CETA's focus has traditionally been just
this first remedial step. Courses may be purchased from local insti-

tutions, but these often amount to a special. class for CETA enrollees,
frequently of shorter duration and with lower standards.

Job Corps is the exception.'.It was designed to parallel and link with
mainstream institutions. It has competency-baftd vocational 'and educa-
tional 'programs that document individual achie nt, with standards for
progress and completion. Job Corps "sorts" in that less than one of three
entrants meets completion standards. Advanced career training components
provide multiple options all the way up to enrollment- in two -year and
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four-year colleges, but only to CorpSmembers who prove themselves in the

system. Thps, when linkages with mainstream institutions are achieved,
success in Job Corps can be, and has been, rewarded. For instance, unions

have agreed to apply apprenticeship-standards in many of the Job Corp?
%training courses which lead to qualification for skilled craft jobs and ac-
ceptance by employers. Similarly,, vocational schoolS,,colleges anq junior

colieges involved in advanced training have awarded credit for Job Corps

educatiop and training. The problem is not on of design but of recog-
nition. The Job Corps is relatively small and its centers are isolated, so

that employers and institutionsmay not be familiar with the Job Corps
approach.

There is no conclusive evidence but no real doubt that participants in

remedial programs are more likely to succeed in the labor market if they

can be trained in mainstream institutions and participate according to ,

naingtream principles. -,Almos't any employer 011 credit completion of a
year's training at a -local- community ctalergg or a recognized proprietary
training institution higher than a year's training in a program established

by CETA. The CETA reference alone may have negative connotations, and a
participant supported by CETA to go to a,local mainstream training insti-
tution.might do better by disguising this sponsorship.

Some doubt that CETA eligibles can effectively navigate in the main-
stream, but the evidence suggests that they can, with a little help. In

May 1981, 1,800 of the 42,000 Job Corpsmembers were enrolled in post-

secondary ihrtlIbtions% Over two-thirds of those who had been enrolled the

previous year returned--a rate .equalling that, of regular students in the

institutions. These youth would. ,not have been in college without this

assistance. Less than half a percent of a comparison group for 1977 Job

Corps participants were in coilegg in 197,9. In a structured experiment to

test a GI-Bill voucher approach as an'alternate treatment strategy for
CETA-eligible youth, only half of the control group attended college the

next year, compared to nine-tenths of those provided tuition and expenses,

as well as counseling and other assistance. Among the experimentals,

four-fifths of those who attended college were still enrolled through three

semesters compared With only half of the controls who driginally matric-

ulated. ,Those participants who were in the cohorts receiving educational

and personal counseling shad better' retention than those simply provided

financial support. J t

Some argue that mainstream institutions, will not serve the disad-'
vantaged, but there is no questibn that opportunities will be increasing.

Unlike the 1970s when enrollment in two-year post-secondary institutions
almost doubled from 2.2 to 4.2 million while enrollment in four-year

institutions \rose from 6.4 to 7.2 million, the "nrollment in two-year

institutions bill decline to 3.8 million by. 1988 unless there are changes

, in attendance patterns, while enrollments in four-year colleges will

decline to 5.7 million. J Excess capacity will generate increased

interest from mainstream constitutions. It is important to take advantage .

of these resources.

Congress has encouraged the us of these /institutions through ah

emphasis in the law on cooperation and linkage. However, the real o staele

is not the relational process, but the fundamental mismatch betwg
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principles of the'mainstream and remedial systems. In order td,fully and
effectively utilize mainstream institutions, CETA will have to ,tcing
individuals up to normal entry standards, which, in turn, will require a
two-tier approach, providing advanced offerings but only to those who

demonstrate the motivation and ability in the first tier and come up to
standards. The system now focuses primarily on preparation for and place-
ment in low level jobs without providing the more substantial opportunities
which are possible and needed. The remedial system will be more acceptable
to the private sector, and the credentials it,provides will yield more
payoff, if it operates like mainstream institutions,. e'

Deemphasizing Income Maintenance

Employment and training programs began their rapid expansion as part
libof the War'on Povecty, and income maintenance has always been one of their

primary objectives, even though the rhetoric has emphasized future earnings
improvements.. For classrooT training, the transfers are clearly identi-
fiableC- Allowances represent over two-fifths of the cost of local train-
ing with trainees receiving the minimum wage for'hours of `participation
plus reimburAement for extra costs of participation. Unemployment in-

surance recipients have their weekly benefit subtracted from this al-

lowance. Welfare recipients receive $30 above their weekly welfare benefit
plus expenses, rather than an hourly allowance. The transfer is not so
identifiable but still substantial in other activities. For on-the-job
training, participants are usually paid the going wage for the entry job to
whidfi they are assigned even though their productivity may be below

average. It is difficult to estimate the gap between the productivity and
learning rates of CETA trainees and other entry employees, although the
assumption, stated in regulations, is that the OJT payment, usually half of

the wage, covers this differential. In subsidized work programs, the dif-
ference between the usual minimum wage paid and the productivity of

enrollees represents income maintenance. For instance, for a variety of
youth programs it is estimated that the work activities return between $.30
and,$.70 worth of value added for each dollar paid. 6/ The income transfer
is, thus, between 30 and 70 percent of the wage bill,,,' In some programs
such as public service employment, where skilled but unemployed workers are

---,hired, the value added may actually be higher than the wage paid. On

average, though, when work experience is provided to persons of limited
employability, there is an element of transfer.

There are several justifications for these income maintenance

elements. Training and work are constructive activities, returning future
benefits in the first case and immediate benefits in the latter. From a

social perspective, income transfers through training and work--ere more
fruitful, less expensive, and therefore more politically acceptable, than
subsidiiation of idleness. Many trainees could not afford to participate
or would not be interested unless their income seeds were met. For

classroom training, the use 'of the minimum wage as an hou 1 alltwance
makes training,as attractiveas work (or even more .attra ive since al-
lowances are not. taxed). Alto, minimum allowances and rning floors
protect, against erosion of competitive wage levels.
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There'are also several arguments against income mehtenance, at least
,as structured under ourrent law and practice. More persons could receive

Work or training if the income maintenance elements were reduced. The

'allowances or wages are inherently inequitable, since opportunities are
available for a small minority--of the poor who are then usually lifted far
above the poverty threshold btarticipation. Where the cash benefits of
training or work are more, att ctive than the options in the labor market,
participation may be encouraged even though training is not desired or the
experience is not needed. Likewise, the differential may produce an

incentive to remain in a program rather than to transition quickly into the
labor market. When a minority of trainees participate only to get the
income, transfers, -it can detract from the quality of the training for
others. Work experience requiring less than "a day's work for,a day's pay"

may create unrealistic expectations and complicate adjustment to the

competitive labor market. Finally, a high allowance floor 1)mits the

resources and range for incentive mechanisms.'

The evidence provides some perspectives on these issues. Individuals

lacking the resources for minimal subsistence would surely find successful
participatioh difficult, and this absolute level of need is probably best
defined by the poverty standard. As a result of eligibility requirements,

almost all 'participant's in classroom training have an annualized income
over the last, six months which is below the poverty threshold or 7.0 percent
of the BLS lower living standard, or else they receive welfare. Their

average annual poverty deficit--i.e., the amount needed to bring their
incoMe up to the poverty threshold (based on income recorded on CETA intake
records, estimates of welfare benefits which are not counted in determining
eligibility, family size at eh try and the poverty levels associated with
these size categories) was between $2000 and $2500 lin fiscal 1979. It

would be even less if account were taken of the food stamps received by a
fourth of participants (in fiscal 1979). 7/ AIpinimum wage allowance in

1979 for 35 hours weekly of classroom training equalled an annualized.$5300
in untaxed income, with up to another $1000 available for dependents. In

other words, the allowance would be between two-fifths and half as Large if

the aim were merely to assure all participants a subsistence (povertyt

standard_of living during participation.

"4 Granted that no one gets rich 6), enrolling in a training course, the
issue remains whether the scarce resources. have been husbanded sufficiently

or.divided equitably. Some people have teen denied training because their
income was barely above the poverty level; others a few dollars below the
threshold enrolled and received allowances which moved them substantially
above the poverty level. In the'case of welfare recipients,.however, it is
ftssunied that the public assistance benefits meet needs, even' though these
benefits are substantially below poverty levels in most states. Recipients

are -provided $30 per week in addition to their normal benefit as an

incentive to participate. Thus, a person from a family with exactly the
same income from ,sources other than public. welfare would receive an

allowance three or four times.as large as the stipend to recipients.

Does lesser income preclude the sdccessful partiipation of welfare

recipients? Single parents who apply to CETA are more likely than others
to be assigned Nto classroom training (38 percent versus 30 percent in
1980),( AFDC recipients stay longer, in training (33 percent,of 1977 cl.ass-

330



316

a

room trainees. who were recipient's stayed 180 days or more compared 'to 3.1
percent of all participants), and have a dropout -rate only slightly, above
average (27 percent versus 24 percent for 1977 enrolles) despite the longer
duration of their scheduled training. 8/ In other words, it does not

appear that the lack of the full hourly alloWance is an impediment to
participation, even for the_paup which has the greatest family responsi-

biltfles.
_ ,r,

Job Corps takes another approach. Its total transfer& re estimated

at approximately $3000 per Corpsmember year in fiscal 1977, ut the monthly

alloWance and readjustment benef4t accounted for less than third of this

total. The cyrnent allowance dn entry is $40 pe month, b this rises to

a-shigh as $100 per month depending oh length a as does the re-
adjustment allowance which is available upon termination. Job Corps has

been able to fill its centers, -even though it provides less cash in the

pocket, because it offers a meaningful option to what is available locally.
The incentives are unquestionably one of the factors contributing to longer

stay.

If the allowance in local classroom training were reduced, by half, it

would mean roughly a oilt-fifth, reduction in per participant costs.

Training programs might also economize by...registering participants for the

welfare benefits to which they are entitled. One. -sixth of classroom

training entrants in fiscal 1980 were eligible but not'"-`receiving. public

assistance at application, and many more were Ailigible for but not

receiving food stamps. 9/ The preferred payment Night 'be through an al-
lowance, but the source of the funding might better be the income main-
tenance _programs the airewere to mize the amount of training with

the scaftu....eourtes targeted for thepiurpoee. Rational local. detision-
makers wo-Trd'prefer to avoid registration since they share in local welfare
costs while the allowances are totally funded by-the fegeral government.
Likewise, they would prefer to pace recipie4js in work experience, since
the wages offset welfare payments while the allowances do not.

The level of'allowances obviously affects the payoff of training from
a taxpayer's perspective. Under the most reasonable assumptionlythe
taxpayer benefit-cost ratio for classroom training was estimated t6 be .73
for 1.p76 participants. If allowances were reduced by half, the ratio would

rise'i'to .91. Under more liberal assumptions adbut the 'continuance of

post-program gains, the higher estimate of the taxpayer benefit-cost ratio
were near the'breateven point. under the current allowance approach, but

would rise substantially above it if allowances were paid up to the poverty

level rather than on an hourly basis. Allowances are not counted as costs

in social. benefit-cost calculations, since they are a transfer from

nonparticipants to participants, but the saffit public expenditure would

produce more social benefits if there were no alTowance payment and more
individuals could be served.

The evidence that 'allowances attract and hold participants who have
little desire for training is circumstantial. The have been no careful
tests of alternative formulations, and the few unstipended activities have
usually 'been short-term and in competition With stipended approaches. 12/

However, the circumstantial evidence is compelling. Among fiscal 1976

claSsrooM training entrants, only 37 percent were employed 12 months prior
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to entry and 20 percent o h before entry. With the'allowance pro-

viding a Minimum wage income or an incentive supplement to welfare pay-
ments, it is clear-that at least four-fifths and probably more received a,

higher incode in-program than one month prior to entry, and at, least

three- fifths received-More than they had before any temporary problems were

encountered. Likewise, the post-program employment-rates were 42 percent
one month after termination rising to 54 percent one year later, i.e.,

nearly three-fifths received Mbre income during participation than they
could Ind would immediately afterward, while nearly half received, more than

they would one year later. 11/ It would certainly be' understandable if

persons lingered in training and if delivery agents were reluctant to

terminate participants with inadequate performance.

Tfle effectiveness of allowances structured as incentives,has not been
tested, but certainly the logic is compelling. If each trainee in fiscal

Y976 were provided ,a $100 bonus for finding immediate employment in a

training related job, there would have been a "windfall" for the 42 percefit

securing employment without the bonus, but the $4200 for every 100 par-

ticipants would have beer more than offset if just one more of the

remaining 58 per hundred gOt and kept a job, for one year at the .average
immediate post-program'earnings of $6700. The ecortbmics are even greater

if "self-placement can substitute for institutional placement. For in-

stance, Employment Service costs per placement averaged $160 in fiscal

1980. The evidence of the success of low-cost job search assistance

suggests that this activity coupled with placement buses for classroom

trainees could probably make a ,substantial difference placement rates

and placement costs. Off-the other hand, incentives for staying only make

-sense If there are completion standards and the bonus is based on com-

petency attainment, not just staying. All incentives, need not be

financial. If career training opportunities were allocated based on

performance 'in short, basic-16e training activities, a lower incentive

bonus might be used because the Opportunity itself could provide moti-'

vation.

The savings to be realized by paying lower ages-to participants in

work experience and OJT are potentially substantial, but there are several

issues which must be addressed. If Work experience were targeted to those

with no recent employment and with extremely limited skills, the principle

of a learner's differential--which is already contained in the Fair Labor

Standards Act - -would certainly make sense. If the work experience were

structured as. training, then part of the payment'(up to the level of output'

of the participant) might be charged to wages, and the remainder to

allowances structured ac incentives for performance and self-placement

rather than paid for hours of participation. The mechanism for lower wages

in OJT would be a "try -out" period in which the individual .would be

stipended by CETA as a training participdht, receiving allowances rather

than wages. The individual would not be an employee of the company and
would not undercut wages. A reduction in wages for subsidized 'work which

offers no training or employs those who could do the. same work without '--.

training is certainly,not reasonable. A requirement, fOr remediation as

part of all work experience, the use of work experience to identify '

training candidates, and a time limit on the allowance element in work

experience woad help to protect against abuse. On-the-job training at

lower wages is inequitable if,'as is usually the case now, the individualsF,
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'placed are very closely matched in experience to the requirements of their
jobs. But the try-out approach should permit the assignment of more"
disadvantaged participants since the uncertainty and risk are reduc6d for
the employer. These safety features must be implemented as part of any
changes in income maintentrici approaches. Moreover, any reduction in

allowances or wages will reduceNthe benefits to participants, and even if
reductions are warranted from the taxpayer's perspective, they are only
justified from a social Welfare perspective if the savings are used to,
serve more individuals, to proVide_,incentives for performance or to assure
expanded training opportunities.

\41

Penny Wise, Pound Foolish

A, major policy issue is whether to invest intensively in a few in-
dividuals' or less intensively- in -Thrger number. Because of scarce re-
sources, this rationing decision is unavoidable. The national impact data
suggest that there are very substantial payoffs to longer term classroom
training. The income gains relative tp controls for 1976 participants were
nearly four times as great,for those staying 21-40 weeks as they were fdr
thbse staying 11-20 weeks, and -more than six times as great for those
staying over 40 weeks. The evidence suggests that participants who are
less employable and, in particular, black males, gain more from OJT-than
from any other intervention, so that this Oproach may make'the most sense
for persons most likely to be excluded from primary labor market jobs.
Even with OJT subsidies, however, it will be difficult to market such
individuall to employers unless their employability is first enhartged. Is

longer-term classroom training, then, the answer? Can OJT be arranged so
that less employable or higher risk,persons can be placed after remedia-
tion? There are several- factual and normative issues that must be
addressed before reaching judgments on these questions.

While the comparison of average individual gains of long stayers
versus short stayers strongly argues in favor of long-duration classroom
training, a more appropriate perspective may be the total gains of trainees
from different duration-of-stay combinations. Severs l persons can be

trained short-term for every one trained long-term, and while the in-

dividual gains may e less for the short-timers, their combined gains might
be greater. If it is assumed that the cost of training is directly pro-
portional to the weeks of training, then for every 100 persons receiving
over 40 weeks of training (with an assumed average of 50 weeks), 167 could
be served in the 21-40 week category (with an average of 30 weeks) and 333
irk the 11-20 week range (with an average of 15 weeks). Based on the gain
estimates for fiscal 1976 classroom training enrollees (leaving by the end
olf calendar 1976), the differential in total gains is less than the

differential in average gains. SignificiTtli, however, the payoff of
longer-term training remains substantial: 12/r
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i oodtrato-toro A long -term
Gains of Gains of

'4IP trainees trainees

Intermediate- as percent as percent

Short;-tem, term Long-term of gains of of gains of ..

trainees trainees ,trainees short-term moderate-term

(333) OW (100) trainees trainees

S 293 $ 550 $ 1,589 188 289

244 898 1,364 368 154

..

537 1,448 24973 270 205

97,569 91,850
. .

158,900 94 173

81,252 149,966 138,400 185 92

178,821 241,816 297,300 135 /' 123

T he extent longer training pays' off, it is important to determine

whe er partictpants will stay long enough to complete. The evidence

suggests that the limited duration of CETA classroom training has not

resulted primarily\from high dropOut rates. Among fiscal, 1977 classroom

trainees, just a forth of those who reported on completion status con-

sidered themselves have been dropouts. A third of these self - described

completers parti ted for mare than six months and 15 percent for over 9

months, Kttch was little* different from the 27 percent and 13 percent

respective l among all participants. Conversely, 34 percent of self-

re?orted completers stayed less. than 90 days, only slightly below the 38

percent of .all trainees. In other words, the distribution of actual

training duration was not markedly 'different froM the distribution of

planned training duration. Significantly, most dropping .out occurred

early. Forty percent of self-described dropouts left the program within

two months; past that point the dropout rate Was relatively constant. Put

another way, if.a participant stayed more than two. months the chances of

completing were four in fives 12/ This suggests the possibility of

two-stage training, where the initial two or three months are used to

identify those seeking and likely to sOcceed in/longer-duration training.

.7---0ropouts as share of classroom
trainees reporting on completion

status (fiscal 1977 entrants

Length of stay into classroom training)

0-60 days 41

More than 60 19

More than 90 19

More than 120.. 17

-More than 180
More than 270 15

.J

Factoring these dropout patterns into the simple model would 'increase

the relative benefits of longer training. Each time an 11-20 week slot is

refilled, the high probabili early leaving is faced again. The

extension of the 11-20 Week- ot to a 40 week slot will mean fewer new

entrants and fa ,lesstr-percentage of early leavers. If those who drop out
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from longer training; say, during the 21-40 week period of a 50 week'
training program, experience. the, same gains as persons scheduled for 21-40
weeks 'of training, then a longer 10eduled period of.training would almost
always pay 'off. Multiple stages of training would help to assure this
result. ,

- The experience in Job Co dis provtdes confirming evidence. The chances
of completing ayocational pr gram are 30 percent among all entrants, but
among those staying more than 90 days, the chances increase to 50 percents
For all enrollees the average duration of stay is 6.0 months. For those
who stay more than 90 days, tAe average s .9 years. Where advanced pro-
grams are offered which represent significantly better opportunities, anff
where individuals compete for and must prove themselves to get" into these
components, the dropout rate is extremely low. For instance,.in the Job
-Corps advanced career,. training for computer customer engineers and
peritors--an eighteen month combination of work and training with guar-,
anteed high salary jobs for completers--nearly nine of ten finished the
training. In the advanced program in junior and community colleges, the
length of stay of enrollees was substantially longer than that of other Job
Corps enrollees staying more than 90 days while, the retention rate in
college equalled that for students in the schools in which they were
enrolled: 14/ These advanced, components required at least:90 days par-
ticipation in Job Corps, so that the early leavers were screened out. It

appears, then, that the two stage approach does work.

Even if the extra immediate post=peogram earnings for short-term
trainees cumulated to those of the long -term trainees, there are Several
reasons why the "quantum leaps" for fewer individuals might be preferred.
For instance, 167 persons might be trained for an average of 15 weeks with
two-thirds of these completing training and gaining $100 each in earnings.
On the other hand, 50 perfaniLmight be trained for an average of 100 weeks,

of whom only a third would complete but with gains of $770 each. Nomi-
nally, the benefits and costs would be the same. But society would have 83
more welders and entry clerical workers in the first case While the second
case would mean that it had 17 machinist-S- or executive secretaries. The
economy would probably be better off in the latter case if this meant
filling skill shortage t and helping to ease bottleneckt. Put another way,
there is ,a -fair.chance that the short-term trainee is displacing a like
person who would otherwise be getting the entry job, while there is less

,chance,that the longer-term trainee would be displacingeseyene, much less a
peer, from a more skilled opportunity. In theory, it, is also more likely

, that the longer training, if it provides a'credential or a chance to enter
and compete equally in a care ack, would have greater continuity-of
benefits. The preliminary e e offers only partial confirmation.0110i
Benefits increase between the.f st and second post-program years for 21-40
week paracipants in contrast to those with shorter training, but they fade
out somewhat for persons with 40 weeks or more ofraining. For women,
however; the 'gain from longer* training apparent1740pereases over the

jpost-program period. 15./' -

Another reason lip longer training aimed to produce substantial career
advanement is that' it can be used as an incentive for performance^in
shorter training, just as the chance to get into a.prestigious college Cs
an incentive' to maintatn grades in high school. There is no reason to

.

ti



321

believe that the disadvantaged will respond to opportunities any

differently, and the limited evidelte supports this view. In Job Corps,
for instance, the, attendance and icompletion in on-center .GED programs

increased when the advanced program in colleges and junior colleges was
introduced with the requirement of a diploma or GED before' entry.
Likewise, enrollees in Job Corps centei.s\with,more input into the college
program indicated that they planned to stay longer in order to get. into the
advanced prograM. 16/ This incentive effect will only occur- if there are
enough advanced options,. 4f they are attractive, if assignments into them
are hinged on performance, and if the options and performance requirements-
are made known to enrollees. If more.advantaged participants are simply
assigned at entry to the advanced courses, there is no incentive effect.
Thus,, it is necessary to Integrate second tier with first tier oppor
tunities if there is to be a synergy. ,

For the duration of stay is not the -issue, but rather the
differential between the experience and tredentirls of-the participant and
the minimal requirements of the job to which he or she is referred. The

best approach would appear to be a combination of work experience and OJT,
or classroom training and OJT, i.e.,. where the *performance in a primary
component would be used to identify potential as well as to improve skills
up to the level required for entry and success. in the on- the -job training.
Unfortunately, this coupling of activities is rarely used. Only 2 percent
of 1976 participants were enrolled in a combination of classroom training
or work experience and OJT. 122 Another approach would be to let the
employer try out the participant before making the hiring decision. In

either case, it would then be, possible to increase the differential between
measurable characteristics of the partitipaht and the normal entry re-

.

quirements of the job _without increasing the risks for the employer.

A Focus on Competencies

Competency-based approaches for education, vocational education, and
employability development, seek to identify knowledge or skill "building
blocks" and to arrange them 'hierarchically according to importance,

difficulty, and pedagogical sequence. Learning and experiential activities

are organized into units paralleling these tompetency ,clusters and

hierarchies. *Measurement information systems are formali2ed to 'assess

skill or knowledge attainment and to track mastery of the building blocks.

Step-off levetls are identified where meaningful certification can be

provided for mastery .of the subsumed competencies for those not'advancing
further.

Most remedial and special education curricula are coMOetency-based.

In mathematict, they usually begin with additioco and subtraction of whole
numbers, multiplication, then division, fractions,' detimalsolnd so forth.
Addition is necessary before multiplication iS possible, and multiplication
is necessary before long-division can be_accomplished. JO teach addition,
as well as each of the subsequent competenciei, there are tutorial

materials, as well as sets of drill .and practices exercises. Mastery of

addition is tested by the ablleity, to correctly answer a variety of

problems, and progrpss to subtractions does notoccur until addition skills
are mastered. Likewise, remedial reading and,languagr;arts systems,usually
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defide clustersof skills or "strands"' such as vocabulary, antonyms. and

4
synonyms, 4 usage, interpretation, and the like. Each sitrand has its

own buil .froCks of lessons and tests. The building blocks in each

dotrand are4RidUled ,so that advancement along each strand provides the

com*tencies needed to master competencies at., the same levels in other

strands. The leveTs 'can beset so avtojarallel grade-level norms in the

scholgi: GED instruction is based Ova clustering of high school con -

pet es into five functional areas. A uniform national testy withfive

t subparts, is used to'measurf initial skills in each category and lessons

area structured to overcome test-measured deficiencies in. any of these

&vas. There are a set of practive tests which can then be used to assess

pr Tess with the lessons, and when they are passed, the full GED test may

be taken. Each state will grant a diploma to nongraduates who achieve

adequate scores on each of the subtests, and an aveVage 19' the total
tests, as determined by varying state standards:

Competency-based vocational training curricula have been developed in

, almost every occ in. As an example, competent' -based courses in

oarpentry usually b in with lessons concerning safety; terminology, tool

uspge and care, and the understanding of sketches. The next bluster may

include lying-ou0 and ,grading Foundations, and: might ten advance to
clusters of lessons concerning framing, roofing, exteporiwork, interior,
finishing, and finally remoldelipg. There may be several building blocks in

each off thep- clusters. ATE entry carpenter mighf need basic knowledge in

each of these clusters. _An.advancAcarpenter might need a higher level of

skills in each cluster, Skills are usually assessed by knowledge tests,

but also by tO successful completion of deSigytted tasks. 41

There are ,also,lome competency-based approaches fsr basis life skills

training and employability development. For instance, some curricuti

subdivide basiq, life skills into areas such as consumer skills, citizen s

nights, job application, and job search techniques,.caeer knowkedge, and
pie ,like, with lessons designed to achieve each _of these cluters of skills

and with written tests 'o measure skill or knowledge mastery.
,..

.

The various alter atiVe compet ncy-based education, vocational

training and employabi skills syst s differ *in the specificity and

clustering of,their to ding blocks, he deSign of the knowledge/skills
nierarchiev....theisegment of the hierar y to which they are-directed, as

i

well as the, r mber and types of tests o tasks to demonstrate competency

attainment. They also differ in the lessens and activities which Hare
developed,to provide each'identified competency.

-The setting in.which the) are applied also varies. At the extreme is

k , the -Job, Corps. education appr ch. All C rpsmembers operate within a

uniform s*stem, all materials7Pin,Job Caps are referenced to the same'
standards, all indivfdtal option". within Job Corps depend on progress

within this system nd individual teachw and centers can be judged

relativ -to their. vitto move students forward in this system. In most

other settings, the ompetency-based approach is less comprehensive.. One

t in five high school 'fn the nation requires seniors to pass an indivigual

competency test. Some states and some local school systems have adopted'

icOmpetency systems for the kindergarten through 12th
to

levels which

dictate the skills required to move from each grade to the next and they

.
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have restructured curricula to 'focus specifically n these competencies.
Most employ a single competency test" which seniors m t pass to graduate.
Two of -three- schools with compet6c9 tests for gradu tion have at least
some special' remedial courses developed to Overcome sp cific deficiencies
as measured by these tests. In many other gases ere there are rio

comgetency standards overall, a competency-based system may' operate
alongside regular classroom instruction. For instance, students may spend
some of their day in self-pacedComputerossisted.ipstruction systems based
an competency/ hierarchies, but participatthe rest of the day in a regular
classroom where progress is graded r tive to rjass norms. For vocational
training, there are a few occupations such as radiology or nursing-where
licensure requirements serve as the ferencc points for the competency
standials. Apprenticeship involves the specification of the skills which
must M mastered an'd provides the framework for competency-based in-

struction In appi.enticeable occupations. The apprenticeship standardsand
training requiremehs for each occupation vary from state to state, but the
systems for any given occupation have a great deal of similar,ity.. In most
applications, however, competency-based vocational, training Alstems are
restricted, to a single delivery institution or set of institutilts. Some

public and many private for-profit institutions structure their t'raining.to
"meet the need5 of industry," i.e., they Ven-tvine their competency
hierarchies. and the step-off levels in Conjunct* with'rebresentatives of
the,private sector. However. such efforts are usually ad hoc.

Commtency-based systems have several inherent advantages: First,

they usually involve individualized, self-paced learning. This has

''.11k1 pedagogical as well as operational attractions. Individualized. systems*
make sense for those who can progress faster or cannot progress as as

norms. .Where individualized systems are in place, it is not neceskrry-to
segregate the slow or fast learners in. special classes in order to meet
their needs. Many students learn more easily when lessons are organized in
"bite-sizgd"-c4Unks which provide positive reinforcement each time one is
mastered. Sonie individuals can do better when cornered with their own
abilities r r than claissroom norms which compound their inadequacies.
Such systemnelp to identify when skills are not mastered so that remedial
attention can, be concentrated when and where it is most ipeeded., In a

4,,,regular classroom a studentmay sit quietly for a semester and never learn
4/anything without tpis being noted; a unit approach provides continuing

indicationtf effort and,accomplishment.

Second, 'in any system which serves- those who have severe income and
earnings problems in need of immediate attentj on, participation cannot be
scheduled on a. semester kills. Instruction needs to be open-entry and
exit. Participants will vary widely in capacity, so that any remedial
system of instruction must allow entry at the lev,p1 of ability. Remedial,
treatments are voluntary rather than legally tnforced like school
attendance, andqthe. disadvantaged /may have many problems that criferrupt
th'eir courses mid-stream. A competency -based system is ideal since they
can.:return later without repeating all previously learned segments.

Third, the formalization 'of a single hierarchy of competencies
reqUires consensus on leatng prOcesses-Iftelsx the skills that are needed
for certain tasKs or o comes. This consensus can help to provide

legitirpacy to the education and training which is provided. There is,
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then, some assurance that the individuals who are credentiale8 or have
completed will know certain information and be ableto perform certain
skills, and that the skills and knowledge are appropriate.

Fourth; where a hierarchical system of building blocks has been

esnblished, it is -possiple to cross-referenCe materials to the level;

strand, or unit to which' they are .directe then to -assess their
relative effectiveness in helping individuals to mas er eat Eompetency.
For instance, in Job Corps where there is onedinifo system of, strands,

levels, -and units structuring education efforts, almost all available

commercial and. publicly-developed materials' hive been screened for

applicability and cross-referenced to this grid. Available for each center
and instructor are a range of pre-screned written materialsfrom different_
publishers, Job Corps-developed lessdWs, as well as computer-asSisted dhill
and practice and tutorial lessons. The teacher may Ittoosp -from these

options or may develop his or her own. Gradually, experience has been
4 gained about tow well each of these different materials wdrks. This

information has been used to add to ant subtract from the options system-
wide, and to communicate insights between teachers and across centers. If

each center had its own hierarchy of competencies and competency tests,
each would have head to screen and cross-referende materials, and there
would be limited transferability of the lessons because the systems would

1 - be so different. A standardized reference system is particularly important
given the rapid expansion of computer - assisted `instruction lessons. In a

prime sponsor with numerous delivery agents offering remedial education, it
would be impossible to utilize a minicomputer and terminal -system unless
the reference framework were standardized.

Fifth, the use, of a single competency-based system permit$_ better

performance assessment and .evaluation. Where there is a uniform fra-Mwork,

the entry 'competencies are knbwn for all individuals, i.e., they are
measured against the same standards_so that differences in the individuals
served by different agents can be more exactly determined in making ccm-
parisons. The gains resulting from participation can also be assessed by

the Same standards, id then weighted in. light of the time and cost to

achieve theSe gains. The subdivision into building blocks permits a more
refined estimate of impacts than when the'only success measure is com-
pletion of a benchmark such as a a ruler which measures in

inches w give a better indication of height and its consequences than
one which meastfres only yards, particularly when many of the distances
covered are less than a yard.

ip Standardized and refined measures of in-program changes ate par-

ticularly- important where there are differing service mixes and approaches
that produce the outcomes. Marginal, increases in educational competencies
.bear only a modest relationship to immediate employment chances, so that
assessintg the success of an education component by the placement rate of
participants is not very'exact. Different agents may be responsible for

placement and education. If the former is effective, the latter might
appear effective whatever the quality of its instruction and vice versa.
Where an agent handles_both remedial education and placement, the per-
formance in either component ma obscure the performance in the _other.

.
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Sixth, the use of a stanardized, competenicy-based framework can

simplify the teaching task, permitting teachers to concentrate on meeting
rather than

the`

specific needt, and more on utilizing rather than
selecting or developT6g lessons. This is particularly important .where tie

vocational- instruction or education%is delivered by staffs whichare not

.--...%-91...well-trained to make such decisirS. School and vocational- education

systems .try to assure quality-by dictating the, necessary preparation of
teachers and specifying at least the core materials which.will be used.

cETA at the locail level usually contracts with a multituqe of de- livery

agents, which vary in standards for teachers and materials.

'There are several possible drawbaCks to competency-based approaches:

First, any system Qf building blocks And skills hierarChies may not be
optimal for all purposes and all .persons. As, noted, ,there are several

different remedia competency-based systems, each with its own hierarChy,
learning strands, and levels. Presumably it could be determined which of
these works more effectively, on average, from a pedagogical and opera-

tional viewpoint, but _none will be optimal in all circumstances. For

instance, a competencyi might n9t be equally important in different

settings. Auto mechanics training in the Southwest would have to give more

priority to air, conditioner maintenance than ,a course taught in the

Northeast. The educational steps'bx which cost renedial students learn
best might not be appropriate for those with learning disabilities. The

basic issue is whether the exceptions are rare enough or the basic frame-
works flexible enough to allow for specialized subsystems to be cross -
referenced or additional measures and treatments 'added.

-Second, any competency-based systeil requires tests or demon§t tions

of ability through task performance. There are problems Art. the a racy

and.application of ,any tests. These are reduced where'the tests a the

curricula are closely interconnected as in competeency=61sed systems wh re
each wit contains its own test, the accomplishment of a set of units is
documented by questions drawn prom all of these separate tests, so that

trainees become accustomed to test-taking. Yet where curricula ,provides
learning which is not closely related to what is tested, the benefits may
not be measured, so that over time emphasis will be 'placed on approadhes
focusing narrowly on the tested competenties.* Mastery of some competencies
cannot be tested but must 'be demonstrdted, which introduces a judgemental .

element even when there is very clear specification of. the, tasks and

performance standar . If. delivery agents are judged by the accomplish-

ments of students, ey are likely to generousl,' Iliterpret any standards

and an outside c g system may be needed to assure accurate assess-

ments.

Thi!d, competency-based systems usually increase papehvork. Each unit

or building block ends in a series of tests or skill demonstrations which

must be graded by students or teachers. Level tests' must be applied.after

completion of a set of building blocks. There needs to be-a tracking of

individual progress through the system. In contrast, there may be only

four or five tests 'a semester that must -be gradedtand recorded in A regular

tlAssroom. The real problem comes when competency-based systems supplement
traditional approaches, so that the tracking needed fortpe individualized
system is in addition:to, rather than an integral 111111F1 of, the regular

`
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grading and- assessment system. The benefits of the competency-based

approach increase when it'-is used consistently, i.e., the curricula is
adapted to this framework, and students, teachers, And delivery agents are
judged according to performance within this framework. In Job Corps, there

is._,this. consistency. In many other systems;.. however, there are dis-

junctures. Individualized education plans (IEPs) are required for special

populations in the schools, and usually these include competency-based
preScriptions. But special education classes most oftensupplementuregular

activities, so that students are graded by what they do in regular

classrooms, while the individualized approach is a separate, overlaid

sAltem. The plans, formats and methods of tracking progress ,towards

achievement of IEP goals are rarely standardized every within school

districts so thatinstructors" are not judged according to the p.drative
.

;prggress of their students in relation to these plans. Thousands of filing

"blnets are full of IEPs (and'CETA employability plans) which hve little
tiooship to treatments and for which there is no tracking of outcomes

re ative to plans or of which 19 to these outcomes.

Fourth, competency-based systems can be a challenge to traditional

approaches and personnel'. Much of the training received by teadtwrs and
vocational instructors -- learning to prepare lesson plans, to sup'ey and

select materials., to make meaningfdl presentations to classes, and to

diagnose individual problems--is of reduced importance in individualized,

coppetency-based systems. Teachers used to exerting control over students

through class norms and peer _pressures may be uneasy in educational

settings where students can progress at their own rate and are judged

relatime to objective standards. The sure teachersmay not be prepared for
nor inclined towards the individual' interaction which is a part of com-

petency-based -instruction. It is easier to use student aides and para-

professionals in a competency-based system, and this may threaten the

( professionalism of teachers as well as their job security. Finally, the

tracking of studenti' performance by a uniform and objective sistem

facilitates better comparisons of the effectiveness of teachers. No"-one

like's to beunder the gun constantly to produce results.

.
..

Turf issues are unavoidaOle where uniform standards and apphoaches are
li involved. Everyone may 'agree with the concept of the individualized

competency-based approach, yet some believe that each school district or
pyime sponsor should establish the framework, others believe that standaed-

setting should occur at the state level, while there are advocates for the

creation of uniform national standards. The issue of debate is whether

differences in students or teachers ,between areas add states require

different systems, and whether these diffehetices must be determined

locally; but.to a large extent,: the corelivestkm is simply who getS' to

call the shots.

. With 'the e4eption of 'Job Corps, employpent and training policy has

not addressed content issues such as appropriate' standards, for delivery

staffs and services, the types of materials Alich are utilized, the

competencies which are attained, Or the framewIrks by which
training, and employability devqlopment are structured and tracked. Eac .A.

prime onsor is left on their own, with no stipulations in the regulations

nor ihe federal plan and performance review process, ao with almost no

techn 1 assistance. Few prime sponsors have specialists in training,

0 I
f) 4.,

.I.
I



327

'education, .or basic life skills training, even though these',are 'the major,'

human resource development components of CETA-funded local activities. As

a result, few set standards or try to track participants relative to these

4
standards. TheymimAlly contract with whatever institutions exist locally

and, accept their standards, if any. It is impossible in such cases to

-compare the effectiveness of like training activities

gr

within, e prime

sponsor area, mutt', less across prime &ponsor areas, except by the post-
proam results. Yet these are poor indicators of the quality of training
since they are depekdent on the, type Of clients served (whose skills at
entry are not measured) as well as placement and 3obaccess effectiveness
(which may vary Widely). Each d'eli'very agent must screen all available

materials and choose-sa curriculum, which- is a hit-or-miss process when
staff has not been traiiied to make such decisions. Many develop their own
lessons, hierarchies andlSkills building blocks without any test of whether

these are better or worse than ones already existing. Job developers and

placement personnels then try.ito market product& which vary 'widely in

quality. Employers cannot know what tasks CETA trainees can perform or
what knowledge they have attained.,

The picture is the same for CETA-funded remedial education offerings.
If a community-based work program for.dropouts wants to add an educational

or employability skills component,, the delivery agent must, screen all

available materials. It will have to set up a system for assessing
progress in these.materials and establih standards of completion. If the

delivery agent were instead provided the.Job Corps system or another one
like it, it would simply have to hest the students to determine their
beginning level and try-out them various lessons that have already been

pre-screened for each 41evel. Technical assistance materialswould already
be available on how to use these materials, The uniforIn competency testing
framework in Job Corps is already cross-referenced to SAT, CAT, GED tests,
and grade level norms, so that the deliverer would not have to validate

separately the quality of its educational activities.

CETA employability skills training, which is ustally Focused on youth,

includes a potpourri of 'activities. No one knows what an'individual has
accomplished or learned, and hence the "graduate" is little better off in
competing for jobs than the nongraduate. Each Pre-employment activity uses
its own system of assessing employability skills, so the assessment must be
repeated each time the individual participates in another activity.

These shortcomings could be overcome by'the adoption of standardized
systems for measuring, tracking; and certifying competencies and for

structuring CETA education, vocational 'training and employability skills
development activities. For -each' major otcuOation 'of trainjng, the

Department of Labor, in conjunction with apprenticeship and vocattonlia

education experts, could screen the various competency-based systems and
agree qn a competency hierarchy spanning from the entry level to the most
advanced training level. These would be much like, but Improvements on,

the Training Achievement Records used in Job Corps. Short tests And

required skills, demonstrations would be specified. The vast array of

existing competency-based curricula in CETA, Job Corps, and vocational
education which aim at.different levels in this hierarchy and seek to move

trainees different :distasicg could, then, be screened for adequacy and
cross-referenced so that anyone developing a-training program at any level
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would be provided the- best of .the available option$. An entering par-

ticipant in CETA would be given a standardized test of vocational aptitudes
and abilities (and the score would be recorded on the MIS intake form). He

or she wou'd be assigned a training, cluster and mould enter at a level
based upon already acquired skills. and competencies which wound ,be noted as

the beginning point on the training record. Training would be offered to
phvide each of the competencies in the hierarchy, whether through one of
the nationally-identified curricula options or a locally-deyeloped one.

Presumably, the locally-developed curricula .could be divided into modules

to parallel the hierarchy, but an alternative would simpTy be to apply the
knowledge tests and performance demonstrations to document achievements in

a standardized way, however these were taught. Other ski llt and spe-

Clalities could be documented to supplement, the trafiling rOord if the

delivery agent were providing more than the,minimum training. Thus, all

trainees in carpentry in various courses in a prime sponsorship or'in the

nation could be pegged according to where trainees started and how far they

advanced. As part of the monitoring process, the prime sponsor could spot
check whether trainees could indeed perform as indicated by the training

record, thus assuring that competency standards were maintained. Each

prime sponsor or perhaps each state, in conjunction with enployers, could
determAa# the or step -ofd points which would be certified. - Sone

might ffoose'to put greater emphasis on a particular competency by adding
more detaled rstandards'to supplement the national framework. The national
systen_woul-d" presumably be consistent with the usual apprenticeship and

licensing requirements, so that at the statele'vel, it could be determined

which of the skills and activities had to be acquired toe achieve an
apprenticeable level, and any additional requirements that would have to be

added to meet special state expectatiRns.

In basic reading, mathematics and language arts, up through the GED
level, a uniform competency framework would be much like, but an-improve-

. ment upon, the Job Corps educetional system. Each participant in CETA

would be given a short, standardized reading and mathematics test at entry.

The scores would be part of the record, along with other demographic

informdtion, since educational competence is a major determinant of

employability. Participants in need of ranediation would then be placed
within an echicational component at the level of demonstrated ability, and
their advantement though standardized 'competency levels would be tracked.

The end point would be noted on the management information tystemtas an

outcome. Experts could (as they haye dohe. to date for Job Corps) screen
and cross-reference the.oast array of available competency-based commercial
and public curricula (including CAI lessons), providing options for each of

the standardized' building blocks (and, perhaps, purchasing in large

quantities certain of the best materials which could be provided...as a core
program if prime sponsors choselto utilize it). In such a system, each
state would- deteriline the step-off points, 'just as they do now on the GED

test by setting the average and individual score requirements for the-five

GED subtests. In fact, the GED categories, practice test?,--And related

instructional materials would be integrated as the ca' in the national
system, since they have already been adopted by Till states and are used in

Job Corps. But it might also be possible to identify a "basic skills"

step-off point 'lower then the high school diploma level which would

recognize acqusition of some of the basic academic abilities expected by
&employers even for entry. jobs. This makes sense since many of the dropouts
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who participate in_CETA cannot be brought up to the GED level, but can at

least master these elementary skills.

'A competency-based employability skills framework woild define and

cluster the knowledge and skillsneeded to enter'the world-of -work. 'One of

these cluster5-could be the "basic skills" certification just mentioned.

Others might include consumer skills, citizen's rights and i.esponsi-

bilities, job search skills, and occupational decisions. Acquisition of

competencies in each of these areas might be tested but would also

necessarily inlVde the successful completion of certain tasks'such as

opening a hank ccount and applying for a certalli number of jobs. There

has been some progress in specifying pre-employment skills and skills tests

under the. ,.consolidated Youth Employment Program which adopted a competency

based apprdach, and a comprehensive system has been developed for Job

Corps. 1.8/ The vast array of materials which have been developed in recent

years would be screened and cross- referenced, with perhaps a core package

provided to prime sponsors. There would be a standardized form for

tracking individual participants, and documenting mastery of each

knowledge/skill cluster. Again, the management information system would
count the number of participants achieving these basic competencies.

In the SETA context, the "pros" of such ccoMpetency-based approaches

would outweigh the "cons" for several reasons:

First, since CETA is 100 percent federally financed, it would .be much

easier and more justified to establish a uniform framework than would be

possible for education or vocational OdUcation, where there is a long

history of local control and most of the funding comes from state and local

sources. CETA deals mostly with the individual,s who hay& left or are

excluded from these basic education and vocational systeNS. The dis-

advantaged are more likeTY, to have intempted participation, the inter-

ventions are usually short-ttrm, and it males sense in these contexts (as

it does in the case of the GED) to have a single measurement and tracking

framework so that can be cumulated over several periods of par-

ticipation.

Within CETA, the roles of the various players would not be markedly

altered. State and local governments would still have the authority to

choose clients, to adapt to local conditiong, and to choose curricula.

Paralleling the GED approach, states could still establish their own

requirements along A standardized competency hferarchy. Likewise,.prime

sponsors could choose;, in conjunction with employers,' the levels of

vocational skills needed for sets of jobs, or could determine each em-

ployer's needs separately. The prima sponsor would still be free to choose

the level of entering participants (consistent with CETA eligibility) and

how far to try to move them. Curricula could be chosen from among the

screened alternatives, or the prime sponsor might use other curricula but

with tracking of progress 'according' to the standardized competency

hierarchy. Extra requirements could, of course, be added to this hier-

archyl .

Second, because CETA participantsare outside the mainstream systems,

the standards imposed wo d' not challenge these other systems, on the

contrary, the developmen and adoption of competency ;frameworks might

350
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provide a `basis for the integration .ofiltETA activities with vocational
education, apprenticeship, military training and. education. Vocational
education has been moving rapidly towards 4 competency=based approach, and
there is a possibility of legislative consolidation of federally-supported
post - secondary vocational education and CETA training. Certainly an
important step iffthis direction would be to adopt common nomenclature so
that there would be transferability between curricula, records and creden-
tials in the two systems. Likewise, apprenticeship, itself,' is a com-
petency-based system' specifying the Allis and knowled needed i

ticul'ar jobs and the ways in which these can be obtained. Standards diff r
from state to state but usually cover the same, building blocks. The

frameworks evolved under CETA could be made as consistent as possible with
those core state systems. In each state, the CETA -framework could be

'referenced relative to the apprenticeship requirements (or the requirements
could be altered to match the CETA framework) so that training could build
towards certified career tracks. Much work has been done to identify the
transferability of military training, i.e., to determine the competencies
provided which could be applied to civilian occupations. The adoption of
standardized skills/ knowledge hierarchies for each occupation would
provide a reference framework. In addition, CETA training right be used 4s
'preparation for military careers and credited upon enlistment rather than
repeated afterwards. Melinkage. with education systems is alrtady
achieved to some extent through the CEO sYstem, but standardization ofiCETA
approaches below this level would enable states to speOfy and credential a
basic skills level-lower than high school equivalency.

,

Third, it is likely that CETA will increasingly emphasize human
resource development, including mandatory combinations of training with
work. It is critical to be able to track the effectiveness of each of the
components in the service mix, and also to 'be able to mount quality
educational offerings which supplement other? activities. Since CETA
participants are disadvantaged and frequently 'minority group members who
may suffer from discrimination, it is all the more impprtant to document
the competencies they attain and to do so by an ,objdette system which is
recognized in the labor market and by all delivery institutions.

The competency-based approach will .\,help to assure the quality of the
CETA materials and instruction without\requiring the credentialling of
staff at the delivery level. The pre-screbning of materials by experts and
the use of an individualized self-paced system reduce the need for staff
who are highly trained in lesson planning, materials select4on, and
education or training philosophy. It permits greater use,of,indivi s

who are good at work g with participants needing personal attentio and
understanding. Beca e materials and offerings are so diverse in th CETA
System, and there is no common reference system, it is now almost moos-
sible to offer technical assistance on the substantive education and
training offerings. A common reference system will facilitate technical
assistance.

Fourth, the imposition of such a system would not addsignificantly to
paperwork- requirements since CETA already must prepare .individual em-

ployability plans for each participant which include assessments, service
plans and goals. Prime sponsors are charged with linking each training
,occupation to apprenticeship standards wherever appropriate. Records of
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GED attainment are alrdady kept so that-there is some tracking of in-

dividuals relative to this goal. Much of the CETA-funded human resource

development activity at the local level is, by necessity, competency-based

and open-entry and exit, thus requiring recordkeeping at the delivery sitt-,

to track individual progress., A uniform framework would permit full

utilization of compger-managed instruction capabilities as well as

1
computerizatton of ny\recordkeeping tasks. It is only when the frame-

works are thesame an noi*nclature is standardized that economies of scale

can be achieved thr gh tuipuIerization. Thte introduction of such al-

ternativesystems where tests are taken and.scored on terminals, where

assignments are made by the terminals based on progress in lessons,. where

computer-assisted lessons are shared on a wide scale, will dramatically

reduce paperwork, The technical feasibility of such systeins has already

been demonstrated.

fifth, the competency-based approach would provide, the basis for

measuring the effectiveness of CETA components. All entrants in local

prime sponsor activities and from one prime sponsor to another would be

assessed using standardized educational, vocational, and employability

skills tests; this, information would add significantly to the determination

and comparison of employability. Where a remedial component is combined

with another activity such as work experience, it will be possible, to

directly measure whether the remediation is effective rather than trying to

infer from post-Program outcomes which reflect the impact of the total

treatment. The need for ini0Voved performance assessment end management

leads in the same direction as the arguments for standardized competency-

'based frameworkt.

Finally, these standardized competency-based approaches could be

implemented incrementally without rupture to the current CETA system. The

competency-based education approach of Job Corps has-been well tested with

a disadvantaged population and could be adopted as an option for all prime

sponsors, supplemented by a requirement that all participants be tested at

entry and .exit using Job Corps reading and mathematics tests, and that

their scores plus hours of treatment in educational component be recorded

in the CETA management information system, as they are in the Job .Corps

4 MIS. A competency-based employability skills program is desperately needed

,because of the diversity, disorganization,,and uncertain quality of pre-

employment activities under youth pr rams. A standardized curricula might

be provi s an option, but tl standards- for "basic employability

skills" f ach individual might be incorporated .an outcome measure on

the MIS. occupational competency hierarchie ould be developed and

implement r one occupation atia time in a coo inated effort with the

Apprentice p and vocational education systems. Work,is already ynderway

to develop such competency frameworks in several occupational areas,

borrowing from the extensive developments in the vocational education

community.

Without question, there will be problems in implementing such frame-

works and in forcing change, in the traditional ways of doing business under

CETA. There will be justifiable complaints where the systems do not make

sense in local contexts, and these cases' are sure -to, be exaggerated by

Individuals and Institutions adversely affected by the changes. Yet if

CETA is to increase its emphasis on human resources develqpmdnt, if it is to
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realize the potentials of comput rization for management, technical
assistance and instruction, if the qu i substantive offerings is to
be improved, if performance is to be me sured and if the activ-i-trie_and
participants are to be better marketed to the private sector, employment
and training policy must begin to address these controversial issues and
move towards the standardization of competency. Assessment and tracking
systems:and instructional frameworks. Because aTA is a federal system,
because its clients need individualized, self-paced assistance offered_in a
variety of settings, and because they critically need documentation of
their competencies so they can compete more successfully in the labor
market, it is crucial that CETA take the lead in developing and imple-
menting competency-Aased systems.

Realistic Expectations

/
One of the most difficult issues of social policy is to agree what

constitutes success or failure of social interventions, to set realistic
expectations, and to then judge performance by these standards. Employment
and training programs have suffered in the past from ovirselling and then
failure to measure up to inflated expectations. For stance, President
Johnson claimed, in signing the Economic Opportunity Act,-thateach $1,000
invested in Job Corps would return $40,000 over a lifetime. From a social
benefit-cost perspective', the Job Corps investment is profitable, but the
"profit" is closer to $.40 rather than $40 orb ,each dollar invested. The
present value of the earnings gains alone:do, not even amortize the
investment. If it were not for the program's Aibstantial impacts on crime,
it might not be considered profitable. Mpredvr, the taxpayers' benefits
do not exceed costs under most assumptions. here is no doubt that the Job
Corps provAdes a unique - opportunity which results in substantial gains.for,
those who omplete. But participation does not assure self-sufficiericy.
Even though the proportion of 1977 participants who were taxpayers in-the
next two years was a fourth. above the proportion among like nonpartici-
pants, and even though the proportion who were welfare recipients declined
by 41f, a fourth of Corpsmembers were still outside the labor force two,
years-aTter .termination and the average annualized earnings of those
employed was just $8,000, or only slightly above the poverty level for a
family of four or the earnings from full-time work 404144minimum Wage. Iv

.

.,

For local classroom training, the earnings grins pay back the social
costs, yet self-sufficiency is- not the 'result for very many participants.
Two years after termination, less than three of ten second-h4If 1975
trainees had,annual earnings of over $6,000--or roughly the 1977 poverty

1 level of a nonfarm family of four--and two- fifths of these were persons who
had earnings above- $4,000 in the year before entry. A fifth oof trainees
had no earnings two years later. Although on-the-job training produces

re substantial- earnings gains, itoes riot assure self-sufficiency
either. Two-fifths of second-half 1975 trainees had earnings-below $6,060

in the second post-te'rmination year, and,a tenth had earnfKgs below $1,000.
Over half of those with earnings above the $6,000 threshold were substan-
tial earners,(above $4,000) ikthe year before entry. gp/

Are these reasonable- batting averages? The answer depends on the
perspective. For instance, the recent estimates of the rate of return on
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investments in college edication range from 8 to 16 percent, while the rate

of return for two-year technical degrees is between 8 and 15 percent. The

rate of return has declined over the last decadq although the amount of

deterioration is subject to debate. For fitite malts, four years of college

is associated with between Qne-third a4d two-fifths higher earnings than

for high school graduates, and one to three years of college is associated

with between 5 and 10 percent higher earnings. For black males, the

returns to four years of-college are almost double those for whites, when

they are compared to other blacks. 2.1./ The total cost of college in fiscal

1980 was $5,000 per student per year. -EstiMating.foregone earnings at the

minimum wage level of $6000 annually, the cost of four years of college

would trius be $44,000. Next to these figures, the gains from five months

of OJT or classrpom training or six jponths in Job Corps--18 percent, 10 -,

percent And 8' percent, respectivel7 do not appear inconsequential.

Likewise, the estimated social rates of return--45 percent for Job Corps, a

minimum of 38 percent for classrOom training, and a higher, though

uncertain, rate for OJT--are more than reasonable. Alternatively, the 350'

hours of remediation averaged An classroom training might be compared with,

the 15,000 hours averaged in the primary and secondary education system:*

Should the expected benefits be proportional? The dropout rate in Job

Corps is high--perhaps excessive to some--but the one-third completion rate

does not look so bad when compared to the less than 50 percent completion

rate of two-year colleges. 22/

The schools and the labor Market are not _perfect sorting mechanisms;

but they do, on average, separate the "winners" from the "losers."

Failures and deficits may cumulate over time so that even though a person

has innate potential, there can be enormous impediments to its realization.

Thus, a low batting average is inherent in any program which seeks to

substantially alter the skills and behavior of individuals who are identi,

fled' on the basis of prior failures Or employment handicaps. The more

ambitious a program, the smaller the proportion who can complete it, 411

else being equal.
4

The chances of translating increased skills'and credentials into

increased earnings are also constrained. Within the CETA population, many

Job Corps or classroom training completers achieve skills equal to those of

more 'advantaged individuals, but few enjoy the same earnings. The CETA

ertinee and the post-secondary vocational school trainee may type at the

same speed perhaps even read With the- same ability' but if one is a

welfare mo her and the other independent of childcare responsibilities,

employment less likely to be interrupted and jobs easier to find for the

latter. Fu hermore, employers are unlikely to give fail credit to CETA

training.- T private sector sees the system as one which screens in the

least employa le, does not sort out the poor performers, and'provides only

modest duration of training. If adequate numbers of entry workers can be

found through contacts with trusted employees or other reliable mechanisms

which reduce the risks, why should employers draw from CETA for anything

but medial jobs? The employer has to be convinced' that the training is

real and'that the train s can perform; othervfise the employer will respond

only if bribed or coerce

Ih light of these ealities, the expectations concerning the payoffs

AWI il will result from improvements in the system must be tempered. For

4
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instance, if the proportion of local classroom trainees staying over 110L
weeks were doubled from the 7 percent level in fiscal 1%76, with propor-
tionate reduCtions in each of the snorter -stay caqgsftes, and if these
longer trainees benefited as much as thbse in 1976, the average impact. of
classrom training would be increased by only a sixth. Moreover, the cost
per parcipant would rise by an eighth. Similarly, if enrollments in

advanced career.training in Job Corps were expanded so that one-third.of
the completers achieved post-:program earnings gains double the average for
completers, this would i crease the average gain for all Corpsmembers
(based on the 12-1& mont Jost - termination estimates) by two-ffths, or
from 13 to 17 percfnt of ntrol earnings. But the number wh6 could be
served would be reduced by a fi if each of the advanced trainees
remained an extra year. 'Total ear ngs'gains from the same Job Corp ex-

penditures, then, would rise by a nth and the social benefit-cost ratio a
little over a twentieth.

These crude simulations merely suggest that longer training means
fewer will be served,, and that the larger earnings gains of the few who
benefit more must be averaged over all other participants. If the proposed
changes occurred, they would not dramatically alter the overall performance
.of the training systeth, although they would increase the rate of return on
the public and taxpayer's investment.

The degree of possible reorientation is also constrained by the
proportion of the CETA population that can benefit from advanced training,
as well as by the number of advanced opportunities that can be secured.
Less than a fourth of Job Corps participants, for instance, enters with or
securesa diploma or a GEO. If half of these participated in college or
post-secondary programs, they would still represent only a third of

completers or an eighth of total participants. In local programs, which
serve a more varied and less disadvantaged population, a larger proportion
could benefit from "quantum leap" approaches. The constraint is really the
ability to organize such offerings and to link them to jobs. Training and
job links may be very difficult in depressed areas where the disadvantaged
are concentrated. Mobility arrangements to secure training and jobs
elsewhere are not going to be of interest to most participants. Even in

, Job Corps, where participants hale demonstrated their willingness to leave
home at least tempolarily, the increased moves across cities (excluding Job
Corps relocation) ire only 20 for every 100 participants in the first' 18
months after termination. 21/ Moreover, there are serious problems in

mounting relocation efforts because of the political sensitivity of the
issue. A reasonable goal might be to serve between-a-tenth and a fifth of
all participants in CETA in mobility-oriented programs, which might be
expected to achieve an increase in suburban and intrastate mobility of a
few per hundred total trainees, and even less interstate mobility. However
beneficial at the margin, and however correct in the direction of emphasis,
this will have modest impacts on aggregate measured benefits even, if the
mobile individual5 gain significantly.

Wile of these changes will be achieved rapidly. The benefits of

advanced training options, for example, rect o'f the premise that indi-
viduals will be sorted and developed in a firt tier of activities and then
a select few will move to' the second tier. Simply creaming atjntake and
selecting the best individuals, or openly recruiting more able individuals
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for tfigIse opportunities, will result in-more modest net benefits. The

advanced training options will take time to eStablish', but it will be even

longer before the feeder system is linked tb,these'opportunities, and
grticiparits move through both the first and second tiers. Even if the

eltnings improvements of second tier participants were quite substantial,..

it would be some years''before the gains noticeably increased the payoff of

all CETA training. Likewise, realignment of the employment and training

system #nsistent with, mainstream Principles is a lengthy institutional

change process. The development and utilization of cbmpetency assessment

systems; input requIrements, staridardtad curricula and graduation

standards takes time, and it will be even nger before the labor market's

perceptions of the system's Effectiveness are altered and potential clients'

are convinced that, in fact, real opportunities are being offered so that

they can get more from CETA than a weekly check.

Because massive impacts cartnot be expected and any impacts will take

time does not argue against the directions of change, or theiT substantial

payoff at the margin. Since the current training activities are working,

mance the changes involve e steady realignment rather than a revolution in

these procedures, and since the new system would be in place by the

late -192Us when the labor market effects of demographic changes will be

most strongly felt, there is nothing to be lost by carefully building a

.second tier bf advanced training activities, providing opportunities to

successful participants in the first tier, and gradually changing the

thought processes and operational procedures in'the system that already

exists. Without expecting major or immediate improvements in overall per-

'fornance, there is- evertheless good reason to move ahead.

3'
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114, 4111 JA6TION.6:
'Pr SHAPINGTHE FUTURE

. The Quest

. ,

Since the first ploype nt and training programs were implemented at
the beginning of t 1960s, there haat been a continuing quest for a

"national manpower p icy" and,a "national manpower system.', The Moly
4. grail" was a comprehen e and coordinated set of programs. addressing both

0, , structural and tranSitOna rket problems. The structural measures.
include basically reverita ive activities--youth 'jobs and re-

eiployment ,.services that. would compensAte for opportunity deficit
'minority aqd poor youth; programs that were basically corrective--including

intensive,remedial assistance such as -Job Corps, classroom and on-the-job
training, and comprehensive services forpoverti areas; plus those that
were basically ameliorativejob creation 1100 older wOrkertand for welfare
recipients plus sheltered *Kirk for the handicapped. The measures' addressed *

to ;transitional problems wukg include countercyclical job creation to
; absorb a significant share Of4The undriployodo plus adjustment assistance to

aid the victims of mass layoffs, foreign competition and other disz
locations. Ideally, these elements of the manpower system would- be co-
ordinated _with other 90ernmental decisions and actions under a national
mAripOwer:poli6. By linking with affirmative action efforts/the placeme

. performance of the training programs could be- improved,- while the avAil
bility of hiring and training subsidies would provide'a "carrot"
along with the affirmative 'action "stick." Trainin,g_ alfivtties were
initiated as a means ta-proVide the -skilled manpower Wattrfact f'rms to
depressed areal; conceptually if not operationally, they remained lbsely
interrelated with economic development activities. Employment and raining

- programs were intended as a mechansim to help public assistance recipients
-achieve self-sufficiency, or at least, to provide useful output to offset
the costs Of income'maintenance. Manpower policies were to be coordinated
with military and mmigration policies to balance supply and demand tn,the
labor market.

vol

The quest carried us far: Youth development activities increased
dramatically in th4 mid 1960s and in the late 1970s. Training efforts rose
throe lh' most of the, two decades. Structural and countercyclica-employment:
measures' expanded exponentially as part of the Carter administration's
economic- stimulus package. Countmixclical jobcreation was established in
principle when the trigger formula was added to ETA in 1976, authorizing
funds adequate to 'crgate jobljor'one-fifth of the excess unemployed above
4 percent. ThellumphTer.iiawkirns legislatiOn provided -a framework, pledging

lithe nation' to combatting both structural ancicyclical problems. There were
steps to link economic development activities initiated linden the stimulus
package with expanding employment and training programs: Welfare refotm
proposals and demonstrations were mounted, with. the goal of transforMIng
countercyclical- PSE jobs into AOpportunities for' -welfare "recipients as
ionemplymentopsed. A large-'scale, experimental program was implemented,
guaMoteeingIMParttime school-year 'and-All-time summer jobs to1all poop
16- to 19- year-bIlds remaining. in or returning to school: ',Expansion and
reorientation of youth progqms was proposed and almost passed into law in

gp 1910, with te aim, of creating astable and cornprehensive memployability

4
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developrient stem. Tentat linkages were established between CETA and

the military to traiq for tlitary aintry and to. utilize domestic military

facilities. The certification procedures of Trade Adjustment Assistance°
were. liberalized in the late 197*, and adjustment programs were extended
to the lumber and airline industries, where conservation measures anal
deregulation, respectively, caused dislocations. A "positive adjustriient

assistance' demonstration-was announced- in ,the waning days of the Carter
gministration in order to incense retraining and relocation under Trade
Adjustment Assistance,

4
Thus, the nation came very close to establishing a manpower system, and

policy consistent' with the ideals which had existed since the genesis of
employment and,teaining'programs. . Yet, even as the policy measures were
being adopted'and,programs implemented, the consensus and resources began
to--erode. Befdre the Reagan adM4Ostration entered office with its pledge
to cut back pie role of government, the Carter administration and Congress
had already 'reduced countercyclical public service employment, 'Making a

sham of the trigger formula and ,bUryim any hopes bf translating the

Humphrey-Hawkins full-employment bill into -a meaningful, commitment. The

favorable results of the youth. Entitlement program were ignored, and the,
brakes were applied to welfare reforms The Reagan administration'quickly
finished the work, eliminating all Oblic serAce employont, drastically
retrenching youth- programs,. Wielding 4he Meat-axe on trade adjustment

assistance, and proposing workfare rat7ter than guaranteed jobs and training

as the direction for welfare reform.'
t

The underlying issue in-the public

debate shifted from how quickly-the nation could afford to implement the
1-emaining elements of a "national manpowepolicy" and a "national manpower
system," to whether we should even continuePfederally-funded employment and
training activities..

There are reasons Lor this dramatic reversal which had nothing to do

-.with the wisdoM of- the' policies or 'programs. Employment and training
activities were one of the few controllable elements in the federal budget,

and hence, easiest to cut. CootercYclical progranis were reasonably-pop-

ular wile people were,being hired, but there were feW,political.benefits
once -the opportuqjties were .filled. The-Congress whic,i, voted on appro-

prialions never 'received political credit-,"sinct the hiring decisions were
madel°1ocal1y, but always received the heat when local excesses Were

discdvered., Trade Adjustment Assistance was a promise made t6 buy off
opposition, tq'tariff'reductions; once these-i-eductions had been imple-

mented, the promise could be reneged. The Wuctur'el portions OCETA were
concentrated in poverty,iipas, and increasingly targeted on the poor, and
the delivery systeM was:rblated from the mainstream institutions, so that
the programs had linlited constituencies. fhe conscience of the majority

was eased by the cllim that a booming economy Would result from reduced
government expenditures, soon creattng jobs for -thole other:84w. served in
public programs.

While these 'reasons largely explain the drastic retrenchment, the

shortcomings of employment and training policies and programs were also. a-

factor. TO.:out ix bluntly,. the preventative elements did not have-

demonstrable preventative impacts; many' of the corrective teasures were

dtluted. until they provideoP only short-term help; the c ercyclical

components did fairly well in hiring during the build-up MI poorly in

Ar
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. transitioning and phase-down; adjustment assistance did.more to compensate
for the Pin associated with change, than to facilitate adjustment.

Basically, alq these.measures became ameliorative 4n emphasis. This is not,

to say. that they had no impacts on transition,_adjustment, preparation,
prevention, and career advancement, but they'usually reduced to the lowest
denominator so that their long-term effects were subverted to maximize im-
mediate, ameliorative impacts.

hosic lesson is that it is difficult to mix missions. When there

are dual roles, those whilth are most immediate and easiest to achieve will
overwhelm the others. Alleviation of'symptoms is simplOs than the achieve--

ment 'of cures.

This is not to argue that symptoms should or can be *Pt red. Our

economy does not'4generate enough jobs for those at the end of the labor .
queue. The shortfalls are severely felt by the young, minorities and

residents of poverty areas. It is a judgment, whether'job creation is

preferrable to income maintenance or to' doing nothing.- It is a fact,

however, that job creption efforts in the.1970s would-have.performed'better
if not 10, rapidly impaaded, and could have been designedtpid improved to
increase their transitional, preventative and preparatory cepacts. B,It job

creation is basically an ameliorative approach. If problems are to be
cured rather than simply rittigated, it is necessary to .pay much more,

' conscious attention to, and pace more priority on, human resgme develop-
ment.' The drastic retrenchment of job'creation at this junctarTrmakes this
shift in priorities a fait accompli. Most likely, job programs which are
now being retrenched WITT return to favor at some point. Yet if this

roccurs, it does not mean that comprehensive manpower policies' and systems
which combte job creation and human resource, development missions are
appropriate: Training, education and career access activites for those at
the end of the labor queue have a different "gestalt" from= ob programs,
and though the measures should be closely integrated, they need 'separate
policies and approaches. Thus, an "active manpower policy"--the holy grail

of the last two decades for advocates of employment and training programs--
%must be redefined. There needs to be a new vision' of what can be or should

be achieved in the future through human resour,ce_developmenti whatever

occurs on_the4job creation front. 't

10

While .there are shortcom4ngs in the design and iMplementation of ''our

hu n resource development efforts for persons of liMited employability,

t th tting,in which they must operate is much to blame. .'The flaws in CETA
training that reseive attention, and the improvements that can be ma,de by

'their correction, .are minor 'in terms of the "big picture," eventhoughthe
larger and more critical dimensiOns are rarely examined and certwinly,not
blamed for the problems they cause:1 First, the distribution of pdblic
resources violates principles of horizontal and iiirtical equity. Through

the secondary education level, the distibution 7% reasonably equit_ble.
There has been some progress qualizing expenditures among the school

distr/cts of'fich and poor, mtnori d nonminority." Remedial activities
and those focused on special needs populations expanded rapidly (at least
until recently), helping to equalize opportunity. The major problem comes

whet' young people leave the secondary level. Higher education predomi-
nantly serves persons of high socioeconomic status, and public,expenditures
for human resoue development ,eyond Ibe secondary level are concentrated

.
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0 on higher 'education. The distribution of enrollees in two-year insti-
tutions and post-secondary'vocational institutions is more balanced than in
four year institutions, but the disadvantaged and less academically able
are underrepres(ented throughout. Public; support for remedial training

efforts are meager ip comparison,, whether measured in.aggregate dollars,

the proportion of those in need who are helped, or the intensity of

investment in 'any-participant.

Human resource development efforts--both the mainstream components and

these targeted to the "leftovers"--Tust operate in a void, preparing

individuals for the labor market 'without specification of work require-
ments, without established bridges into jobs, and without the invilvement

.\s

or interest of the employer commu 'ty. There are exceptions for pro-.

fessional occupations, such as docto , lawyers; engineers, teachers and
nurses, where job requirements are developed and maintained by the pro-
fessional community or through licensure, but at the middle and lower

levels of the occupational structure, the requirements for jobs.are rarely
specified. Employers have no incentive to work with the preparatory in-
stitutions and/or to formalizec,ehtry routes unless they face shortages of
pirticular types of workers, but this ,uSlat.1-yoccurs only - at the upper. ends

of the skill distribution. For most jots, -employers prefer to be left
alone with their own methods of recruiting and standards of selection. As

a result, training and education must be general rather than customized to
prepare individuals to meet specifiebirequirements. cMany, who- could be

trained to or already can meet the truerequirements of a job' are not'

hi' ,s .

Because limited resources areAdevotedto remediation or employability
development for those who do not make i into higher education, these

dollars are targeted on persons by the only quantffi ble and readily

f
available proxie of need--family income-,-and then spr ad as 4broadly as

possible among those who are eligible. This encourages he development of

"a separate delivery system for the poor, one which has objec-

tives, and one which is ,,isolated from the labor market and mainstream

institutions because it recruits high risk individuals and does not do
enough to substantially change or sort then. Within this Separate systel,

the major emphasis is on "dividing the pie," frequently creating sepanAe

.programs and institutions for each need group and eachielimension of

employment problems. Even though the problems and groups d4erlap., it is

difficult to link the separate program's and institutions. There is no real

reason, for instance, other than institutional history and vested interest,
why the Employment Service and CETA should Pot be consolidated, or that the

,WIN program for welfare recipients should be operated separately, Orlikeven
that post-Secondary uaggional training and CETA should not be under the
same decisionmaking111111Fework even if operated. by separate professional

systems. . ,-

Some very basic changes would be required to achieve greatels equity in

public human osounte development investments, to increase their payoff by
altering some of the grountrules' in the labor market, and to improve their
efficiency by elimina.ting. institutional and vested interest barriers

between related efforts. These changes must be fundamental goals of any
human resource development policy. While there are a4ariety Of ways to
realize these aims and almost infinite possiOlities for a human resource

360.
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development system, the following approaches 'are certainly among the

options, whichdeserve consideration:

"
Preparing for.Emfiloyment

The cornerstone of any human resource development policy is a primary
and secoperjr-education system that, indeed, educates. While much at-
tention hai been denoted to the failures of education ,deflected .in

declining reading and mathematics skills of students on standardized tests,
`Op reasons are relatively simple and the prospects for improvement not all
that'gloomy. The crushNqrapidly expanding enrollments, the breakdown of
standards for-teachers anettMents;the proliferation of missions assigned
to the, schools, and the lack of adequate alttrnative settings for youth not

performing well in regular classrooms, have been the major ,causes of

current. problems.. Enropments are Wready declining, and there are more
teachers to chooseifrom; the use of competency standards fer studer and

teachers 'are receiving increased' emphasis; school systems are
returning back to the basics as resources become less plentiful; al-
ternative schools' operattd within regular school systems or by community-
based organizations havelexpanded in recent years. These trends should be
accelerated so that'achievement of basic competencies would be the primary
,mtssion and focus of schools. Materials and teaching, methods could and
should reflect the real world of work through career education concepts.
In.recognition of the increasing propensity to combine' part-ti-Ms work and
education, ther:kcould be flexibility in the sequencing and schedul'i'ng of
school, including options such as shorter days. a quarter system, or more
'entrl. and 'exit possibilities. Nevertheless, the "three Rs" Would be

stressed during school hours so that it is assured that students who
advance andgraduate:have achieved the requisite competencies.

*

The developme nt of "employability skills" and the provision of first
work expediences where there are no other alternatives, would be 'the

responsibility of a federally-supported, community-based system working
with and within the schools. This system, which would utilize as delivery
agents neighborhood based organizations, ,-business groups, nonprofit
intermediaries, unions, iocaipnal education agencie, the federal/state
Employmerit Service, and schools, themselves to provide career

counseling, occupation information, job search assistance, and placement
help to those who wdnt needed such aid. Transition services would be

guaranteed to all young ople,and the progress of each youth in achieving
basic employa671.ty skills and experiences would then_be tracked: Sub-

sidized jobs and'other developmental activiti such.as remedial educatiop

1Phd Job, Corps eniry training, would be.tergeW to young people with more

severe needs. FirsV employment opportunities could-be guaranteed to

persons from low-income families, or those with severe employment.handiCaps
unable to find unsubsidized employment-, but these jobs would be predicated

on school attendance andoperformance,'and would be aeleast 4s demanding
as, and no more renumerative than, jobs in the private sector, so that

there would be Incentives for transition. There would alsobe limitations

On the total hours of subsidized work. The aim would be 'to assuve that

every youth wanting to Work would have some job experience ;before leaving
school, along With the necessary ocareer information, counseling and-,in-
struction to enter the adult labor market.

I
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4
Career Investments

All persons permanently leaving the 'universal secondary education

system' and the universal employability development system, whether grad-

uating successfully or dropping out before attaining academic competencies

And employability skills, would beAbserved by a career development (and

redevelopment) system. Each (citizen wouid have a "career investment

account" which would provide support, as under the old GI Bill, foon, in-

tensive, remedietion, career training or post-secondary education. EaCh

individoek would receive an endowment, perhaps the equivalent of the

average trtion, room and board cost for two years of college. This endow-

ment could be used to polish up the basics at the point of career entry,

for movement into a second career, or for retraining and relocation in the

case of, dislocation. The endowment might be increased to reward military
service or volunteer work in VISTA, Peace Corps or a National Youth Service

program. It might also be increased for individuals adversely affected by

government decisions, such'as tariff reductions and subsequently increasing

foreign trade.

The "endowment" could be used for higher education, post-secondary

vocational training in public institutions, training in certified private

sector institutions, or participation in public programs designed spe-

cificall for the hard-to-employ. It could also be used to finance

mobility for career -improvement. The "endowment" would be used on a

voucher ,basis. Each institution would charge the "full freight," liould

maintain its entry and input standards, and the individual, could, then,

choose among the various optiOns. The voucher would not always involve

cash payments from the career investment account. For instance, tax

credits for college could simply be noted in the account. For guaranteed

loans the charge might be. based on the default rate and administrative

costs or the subsidy costs for below-market interest rates.

The single account approach would, 'KGs, subsume a variety of separate

aid programs including college tax credits, Basic E Opportunity Grants,

much of the aid to post-secondary vocational' MUcation, readlystment

benefits, remedial training ectivites, and perhaps GI-bill beneflits (if

there As a return to the old GI-bill approach for veterans). The net cost

of such a system for satiety is not the sunrof the endowments which are

used, tit rather the increased career training and education which would

occur f6r those who wantto but are not now able to acquire training., The

account would equitably redistribute public expenditures among individuals

of different income levels. Some nOw receiving more than a fair share of

public funds would be capped at the endowment level. Any public aid beyond

the endowment period would be conditioned on later service contributions

such as .doctors serving in the military or the Publis Health \Service, or

would be loans repayable at market rates, perhaps through the tax struC-

. ' ture. Rich end poor would, then, receive /equal support from the same

system. Career training and pregaralion would be provided not on the basis

of a need determination, but as A right. The disadvantaged could u'se their

endowment in the same way and in the same institutions as the nondisad-

va,4aged, if they could qualify, or else Could use them to secure remedial

assistance.
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The.career development system would serve a brokering function. Its
A purposes-would include outreaching to assure that those with special

problems utilized their endowments, helping individuals rto make the riga
career investment Choites, monitoring to protect 'dgaihst omisuse of
vouchers, providing mechanisms to facilitate mobility, cestifying the
quality of education and training institutions,, and developing institutions
to fill local needt where voids exist (although these would.haveto become
self-supporting through the vouchers of participants). Thish.brokering

*system would be forged by' the realignment of currently separate but very '

much related activities--the federal/state Employment Service, CETA, WIN,
veterans retraining services, post-secondary vocational education, vo-

cational rehabilitation, and the apprenticeship system. 'All the separate
delivery systems already have pyramidal decisionqaking structures, but the
decisionmaking levels and authorities vary widely so that coordfhation is
difficult. The systems would. not necessarily be merged, but the decision
pointy and responsibilities would be made parallel. Federal funds for each
purpose, subject to whatever strings are attached, would be charineled to
states and then to area "Career Investment Brokering Agencies" (CIBAs)

which would have allocation, planning and oversight responsibilities within
'each separate category,_ subject to state And fedvalereview. The FBAs
would be the same for all these activities. The CIBAs mi§lir be
dictions of' a minimum size, consortia of jurisdictions; or substate

° districts. The minimum unit would probably have to be larger than the
existing cutoff for prime sponsors, since increasing administrative burdens
and decltning funding levels have%made this system uneconomical as well as
difficult to manage.

\''

The realignment, alone, would solve some problems, tut Ofxore im-.
portance, it would facilitate ether needed changes. There could. be a

single advisor council for career development' and redevelopment activi-

O-Inig

ties, perhaps lath subcommittees for each specific cus area. -Reporting
nomenclatu;.e, funding schedules and decisionma procedures could be
gradually standardized. The basic benefits for career investrvitifti would

all be noted in the same account system so that it would be possible to
keep track of the expenditures from different sources for each individual.

The lines of responsibility - -which have become blurred in practice .

under most federal grants in aid--could be clarified so that the federal
government would monitor the states and the states would monitor the )ocar

,, agencies, and they, in. turn, would have responsibility for monitoring any
subyrantees. Nationally-Tun programs would consist only of Chose involvihg
multi-state target,populations, necessarily involving mobility and resi-,
dential support. Likewise, state managed programs would be those drawing.
from several CIBAs, rather than simply augmenting local activities.

The ultimate aim of these realignments is a one-stop, comprehenS'ive,

full-services approach for all career investment activities. Any in-

dividual needing help in preparing for career entry or reentry could turn
to'a one,stop agency.that would have access-, to all available institutions

and services. They wdUld.be provided by right s long as the Individual
had a balance in his or her 'account: The full services at the One-stop
center would include brokering of opportunities vailable outside the area

but allocated, to its residentsi.both those .developed by states and those
,developed by national funding to Ohomote interstate mobility. THe military

f.,
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would be another option, and the one-stop agent could'help the individual
to make his oh her choice in light of a full range of options by providing
independent counsel and ombudsmanship relative to the military career.

s
Incentives fore Private.Sector

.

This universal career investment approach would help to make human

resource development efforts more equitable. the use of voucher and
one-stop treatment approaches would helpto integrate efforts for the dis-

advantaged and mainstream human resource development activities. '`(et

ultimately, these .measures would stil it be limited without Ceps to in-

fluence the demand side of the equation-71.e., the labor market setting in

which this system and its participants'. must function. Traditionally,

emphasis has been restricted toithe supply side. With the exception of
limited affirmative action efforts and -tax credits for hiring the dis-
advantaged and welfare recipients, labor market processes and their results
have been accepted ,as a given, with public policy seeking to adapt in-
.dividuals and treatment strategies to these realities.

Competitive markets are best left alone unless there is a compelling

reason for intervention. One such reason is when the costs and benefits to
decisionmaking units in a market do not reflect the costs and benefits to
society. This is clearly the case in private sector decisions about

training-investments. As long as the education system turns out an excess
supply of highly (perhaps overly) educated workers and the public picks up
the tab, firms will take advantage of this system and avoid their own

training. 1f each firm had to pay for the education of each college
graduate it hired, they would certainly cut back on the number of graduates
hired as well as the course requirement d costs. Likewise, investments

in worker training by individual firms may of be profitable because, with

our highly mobile workforce, the benefits may be captured by another

employer willing to pay a few dollars more to the employee. Oneway to
overcome these disincentives is an employer t covering some oPthe costs
of preparatory activities now provided as "fr mgoods," combined with a
offset where firms provide their own training or Worker educational bene-
fits. A "career investment tax" on the wage bill could be used to cover,at

least part of the cost, of career investment endowments. Employers with

tit Ir own training programs, or participating in cooperation with public
programs, could' receive .credit againsl the tax. Associations could pool

resources and establish training programs. Employers who did not train

would simply have, to pay the tax. Penalties might also be invoked for

relocating firms not offering retraining and relocation benefits or ad-
,

%lanced -warning to their previous employees; the individual accounts of
affected workers would ,then beicredited so that they would have the means
for retraining and relocation. .A training tax could be incorporated into
and managed by the Social Security system. In other words, employers-and
employees would'pay for some of the costs of career' preparation and re-

training in addition to unemploynient,iflisability illness and retirement.

The apprenticeihip, approach might be fostered by granting a lower

career investment tax rate or "experience rating" to firms willing to

register poSitions .with a federal/state apprenticeship system. Partici-

pating employers would articulate the competencies required for the jobs as

354 0
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well as the training needed to achieve these competencies, would set the
standards and monitor the training for registered jobs, .and would then
reCognize the credential for completers of approved programs. The stand-
ards would be utilized in training activities financed through the career
investment system. Trainees would, then, be provided skills specifically
required by employers rather than receiving extraneous training. The
requirements would be known by trainees and training institutions, so the
performance of both could be monitored. Most importantly, the certifica-
tion of completion would be recognized in the labor market.

A
Ideals and Realities

InLa_period when budgets are being slashed for all social programs and
when taxes, particularly added payroll taxes, are anathema, it may appear
naive to even hint at the possibility of a comprehensive employab ity

development system, an individual entitlement to human 'resource i st-

rents, a training tax on employers or an expanded apprenticeship tem.

,Yet there are several reasons to believe that these notions are jot as
unlikely as they may appear today, Moreover, as long as these options are

. not totally ,implausible, and as long as they provide the appropriate
guidance for increnental policy decisions, it is not necessary to believe
tVt, they are probable long-term developments.

A comprehensive employability development system is realizable,

Schools haves never devoted substantial resources to counseling, guidance,
or placement, and are now retrenching in this area, so that they would
welcome outside support. More and more, these activities have become the
Aidomain of CETA- funded efforts. The Youth _Incentive Entitlement Pilot
Project's experiment has proved that part-time school-year and full-time
summer jobs tduld be guSranteed to all low income youth ih school or
returning to school with a'pricetag of less than $2 billion if the minimum
wage were paid for all hours of participation. 24/ If the wages were lower
and `the total hours Of participation were restricted to'assure only. first
_employment experiences, it would be possible to reach a broader group of
youth, probab1 including most of those with below average family incomes.
Transition services could be implemented at a relatively low cost., A

developmental system which could reach into the schools and serve all

youth, utilizing an individualized competency assessment and achievement
reasurement system, has already been tested in a variety of settings under
.the Consolidated Youth Emplot Program demonstration. In other words, a

'comprehensive youth develorrny/gutal system is completely feasible, its

elements well- tested and its pricetag not overwhelming if viewed as a goal ,

for a derlde in the future when there will b6 fewer youths.

The concept of separate universal Systems for education and employa-
bility development, with scho'Als concentrating on academic basics' and

community-based Snd 'employer-linked local agencies concentrating on

Nmployability skills, is certainly acceptable as an ideal. The two-year
eview of youth employment problems by the Vice Presjdent's Task Force on
Youth Employment tinder the Carter administration, which included an ex-
haustive -effort to assets all empirical evidence but_ also to give fair
hearing to all perspectives and interests, reached theAbnclusion this was
the direction to-move. The proposed Youth Act of 1980 which'embodied this

3 (-10.)
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approach enjoyed _bipartisan support although it was not enacted. 25/ The

Youth Incentive Entitlement Pilot Projects component of YEDPA, which tested
performance-Conditioned jai guarantees for-poor students, 'emerged frdm the
Republican side of the aisle. Budget stringencies may have postponed the
implementation of these approaches and the realizatio of a comprehensive
employability development system, but there was broad consensus about the
directions of change even if resources,were considered inadequate at the
beginning of the 191psi

4

p move forward.
,

-.\ By the same token the entitlement to a minimum level of 'career

training and assistance doeS not necessarily mean a massive expansion of
gornmental activity. To a large ext t, the investment account would be

-anothet way of paying for or simply eping track of activities that occur

er"already through tax credits, subsidi to colleges, Basic Equal.Opportunity
Grants and manpower programs. Not all of those who are eligible to receive

benefits will utilize them. By the time such a system is implemented, the
labor 'market at the entry level should be tighter, so that fewer would

, choose a training alternative because of the dearth of work options. If

the long-term increase in the portion of the population enrolled in post-
secOndiry activities continues, 'a larger 'share will ali-eady be partici-
pating when the endowment is implemented so there will be less. incremental

expansion. The endowment can be financed because the declining numbers of
career entrants skuld substantially .offset the incremental proportion

provided education and training under this approach. Plus, the total

enrollments and expenditures for career training and eilUcation may not be
substantially larger as a percent of the work force or national income than
they are today.

0
k

.

Entitlement' or endowment notions are hardly foreign. Each citizen has

an endowment for a, primary and'%econdary education (and, in fact, is not

even free to choose whether to use it). Since longer education aid
training are necessafy to function in an increasingly comdMex society, it
would make sense to extend this approach to the post-secondary level, as

some states have essentially done with subsidized higher education. 'The

voucher and individual' account approaches are certainly plausible. The GI

BillOne of the most popular human resource investment programs in our

nation's history--has tracked .a fairly large portion of the adult, popu-

lation under its entitlement system. Currently, service agencies collect

and retain detailed case files .on individuals. For instate, CETA is

required to track services received' over a five year period even if

individuals move from one jurisdiction to another. Social Security and

military registration are a fact of life, and sooner or later it is likely
that more foolproof citizenship and work certificates will be establieid.
An individual account, as opposed to numerous overlapdi g record systems,
would be no more of an infringement than social security retirement benefjt
records, and equal protections could be built into the s stem.

The voucher and account notions force recogniti t at choice should

be maximizedfor all individuals. Institutional a vested interests are

intertwined with those-of participants and, all too frequently, those .being

served become captiv of delivery institutions. A crucial 'question is

ai)

whether the4individua , ',if provided the,,same resources and information

about the,optiOns, wou d make the same choic'es, and, in particular, whether
the disadvantaged would, continue to use separate institutions or whether

.1
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they would choose to enter the mainstream. The vcbcher ap)roach forces the
question, and could be a useful supplement tb, if -not_ substitute for, the

service system which now exists for the poor.
c.

Whether a human resource investment system is accepted, realignment of
separate programs and approaches makes sedte:' Attempts to force cooper-
ation between CETA, the. Employment Service, WIN and vocational education
through overlapping councils, reviews, sign-offs and set-asides have gone
about as far at they -can where the decisionmaking structures are so much

.4. oUt of,alignment,and plans are evolved separately on the basis of distinct

thought patterns and nomenclatures. The ideals of comprehensive and co-
ordinated administration, common terminology,and.one-stopl full services,

are important if they restrain fisiiparous tendencies of separate programs

APftd provide direction and discipline for incremental movement towards their
ntegrationt ( LikewiSe, the nation that federal, state, and local rewo1si-1

bilities should be reconstituted so that states provide options that
,

localities cannot, while the federal government provides opportunities for
residents of all states, can help to cut through the current confusion of
roles and resporisibilities. .Instead of providing options for...mobility,
training.and.jobs which are not available locally; both the states and the
"feds" fund local activities in addition to bmt rarely coordinated with

those developed by local' decisionmakeis. Local decisiohmakegs are con-

strained to planning for local labor markets and in light of available

local institutions. The dollars are channeled where the opportunities %re

least. While Job Corps is a notable exception, providing ft mobility and

for intensive training not offered locally, it is not integrated with the
local systems so that the youths no most need this type of assistance-are
not always the ones who enroll. These probTains neigito be addressed

whether the career investment account approach is adopted.

The realignment of 'all the currently separate human resource invest-
ment programs into a uniform and comprehensive system will be a nightmarish
process. Yet the Reagan administration is clearly in favor of the con-
solidation of like programs and the proviSTon of increased authorities to
states,' There is likely to be some action,on this front even if the career
endowment and employer tax notions are not accepted. The reauthorizatio'rr

of vocational education and CETA at. the same time, and the continuing
discussion of Employment Service reform, and the diminutive size of WIN,
offer immediate possibilities for such realignmentS. The restoration of GI

Bill benefits is under )discussion and this might be easily integrated intb

a comprehensive system: :Pinally, the trade adjustment problem will not
disappear'becaute budget cutters have decided .that benefits are Ito longer

owed to those affected by past policies. New trade issues will arise,
norgers will again have to .be "bought 'off," and the proposed account
systep; coupfed with extended unemploymeht insurance during the training br
relocation period, would be an expedient approach.. °

.

The one-stop, full - services 'approach is hardly a new concept. It

occurs today' under-vocational rtbabilitation. The vocational rehabili-
tation specialist is the broker for medical Arid tfainingftervices which may

be. arranged or purchased flaw an account for each individual. The

Veterans' Adminiitration also itovides help' in some cates on a "full-

services" basis, particularly for disabled ,veterans; it arranges for the
A various types of assistance for which the veteran is eligible by right.

CI,
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. Sgme state and local prime sponsors, have made progress in integrating

services under CETA, the federal/state Employment Service and Vocational

rehabilitation. Given encouragement, this trend could easily accelerate -.-

' )

Ifle

Finally, the ow '!radical" notions of a career investment tax and a

substantially -expan d and legislatively-supported apprenticeship system

are not unforeseeable. The employer tax assumes that the economy will need

trained entry-level wqrkers, both because of the reduced supply of entrants

and the increased' skill requirerients. If labor market conditons force'

employers to do training, anyway, and if those who invest find their workers

pirated away by other firms, they would have nothing to lose and something

to gain from such a tax. Thetax heed not and will not cover the full

costs of the career investments, becalse there are broader societal

benefits. Moreover, the scheme might berintroduced as payroll taxes are
eased through general revenue tax financing of the redistributive aspects

of Social Security, or 45 unemployment declines so' that unemployment

insurance taxes fall. To soften the blow, state unemployment insurance

debts, to the federal trust fupd...-might be forgiven, thus'substituting

training taxes for the increase in unemployment insurance taxes needed 'to

pay back advances to states from the federal government. 4is is not to
argue that,it will ever be easy to sell new taxes and a newapproach, a

certainly not to suggest that it will be costless. The basic purpose o

the career investment account is to assure increased training investments

for persons who would otherwise be excluded. These extra resources could

be provided exclusively from general revenues, The, reas&n to favor payroll

tax support for some of the costs is to provide incentives for the private

sector to do more training itself and to get more involved with public

efforts.
"0

1 .
.
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The idea of an expanded apprenticeship system, where employers

articulate job requirements and the training needed to meet these require-

ments, thereby formalizing career entry ladders, has been much more widel4

accepted to other induitrialized nation's, particularly when they faced a'

shortage of entry workers as' our nation will in the coming years. Our

nation's apprenticeship system, with under 300,000 registered apprentices,

covers a far smaller portion of total employment and far fewer occupltions

than the systems in most of the European natians. There are now no

financial incentives for cooperation by employers. It is not unlikely,

therefore, that the emerging shortage of entry workirs,, combined with

financial incentives, will increase employer interest ih'the apprenticeship

approach.

Debate over a career investment tax and a national apprentic4eship

systeM might be helpful as a way to demonstrate that supply site efforts,

no matter how well designed, are ited unless the demand side is also

leveraged. Training programs whi concentrate on those who areleast

employable will not succeed in mor than marginal reordering.of positions

at thet end of the labbr queue unless the unsubsidized sector--private,

public and nonprofit--feels that it is in its b#st interest to train to

meet needs rather ttian.., to hire already qualified or overly qualified
workers, and unless'.employera consider it'in their, best' interests to work

with public institutions. The private sector must now be approached with

subsidy bribesand appeals to corporate coriscience'in an effort to convince,

them that the workers provided through the employMint and training system
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are as good as others even though they have "high risk; characteristics and
would normally be shurined. All too often, employers turn away from these
appeals by disparaging the training or the red to ak that goes with the
,bribes, simply because they do not believe they' have a risk-taking or
training mission, and no need to accept one when there are plenty of
low-risk applicants available. The threat of a tax might, in itself,
generate more active efforts by the employer community. This was the case
in Germany when a training tax was legislated but never implemented because
employers voluntarily increased their involvement in the apprenticeship

'system. At the very- least, public debate, and privatector opposition
would reveal the dearth of formal training in the privatekector and would
dispel the claim' that vaguely defined "private sector alternaties" can
replace public programs. If nothing else, it would force greater recogni-
tion of the fact that the disadvantaged, and the institutions.that serve
them, do not, alone, bear the blame for their problems.

I ft
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SECTION 7.
NEXT STEPS

the. appropriate short-terF goals are much more straightforward and far

less controversial. The weight of 'evidence documents' the need for sig-

nificant reorientations of our, nation's manpower.programs and poficjes for

persons'. of limped 'employability.. Training- deserves more emphasis; and

subsidized jobs should be combined with and lead into.remediation, serving
as a mechanisn to identify those with potential for longer -term, training.

Oh-the-job training rules need to be changed to make the approach more

marketable but also to facilitate OJT participation by the more 'disad-

.vantajed. The duration of training should be increased through the

addition of a second tier of long-term train4ng activities which provide

the opportunities for "quantum' ea0s" in employment status. These second

tier activities mUst.be integrated with shorter-duration, first -tier work

and training effoAs which are now eilp primary focus of CETA. Performance

in these base level activities should be used to determine potential for

advanced training so that the advanced opportunities encourage better .

'performance. Placement must be emphasizeieeth greeter concern for the
career potential and training-relatedness of the jobs, particularly where

more intensive investments are made in participants. Mechanisms must' be

developed to facilitate the movement of individuals from geographic areas
of severe need to- areas where employment and training oppdrtunities are

more promising. Finally, the training system must be stabilized, with

increased focus on qualitative, rather than quantitative, dimensions, rand

with greater use of competency-based education, vocational training.,anct

employabilitx skills development.
4

Such reorientations, while achievable with only modest legislative and

administrative changes, would have far-reaching implications, "gley would'

make the employment and training system for the disadvanteied more like the
mainstream preparatory institutions, with increased emphasis on individual

performance 'Standards and more sorting of the "winners" from the "losers."

Income maintenance objectives would be downplayed, and'Ancentives initiated

to reward participant performance.. More intensive aiTiStance would mean

rat fewer individuals could, be served. Priority would have to shift from

the amelidrattve, job creation oriented approach of current programs to a

stable and continuing focus on structural!problems. The issues raised by

these changes cannot be resolved by facts and figures alone, but rest on

normative and political judgments. Resolution will require continuing

disaussien. Yet the available evidence suggests.thedimportancee!maift6'.'"

stream precepts, the problems of current income maintenance approaches; and

the payoffs of greate resource concentration.

While decisions on next steps should certainly consider long-tim

goals, no consensus exists today, and, indeed-, the publiC discussion has/
hardly begun. The only agreement seems to be on whatnot to do. The long--

standing:ideal of a national manpower policy which could include both

structural and coulaercyclicalvkcomponents has been undermined by the

evidende, of severe operational and political problems in rapid job.

creation, and, even more tellingly, by the evidence that jpb creation and

meaningful training rarely go fiend -in-hand. But a new consensus has not

yet.emeraed, and options such.asa comprehensive employability development

37.0
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system to' assure basic skills for, entrants into'the.adult work- force, a

GP-bill voucher approach, to.assure'equitable,anq effective career in-
vestments, a dramatic expansion.of the apprentice ip system in 9prder to
better identify the competencies and training necessary for career entry/
and tax incentives for the private Sector tolivest in training, have, to
date, received little"atentiOn or analysis. Whether one agreespWith the
politteal feasibility of these letions or ip the desirabiiity of such

comprehensie' reform in-lhuman resource ,develbpment7 approaches, however,
theselong-term proposals are reasonable navigational aids for -next steps,
'suggesting the need to more equa)ly 'distribute public human resource

investments4' to Actis them more towardsthe.end of the labor queue where
.the payoff'011 inorease.in the next two ,decades, to move from a separate
needs7baSed delitery sySte5 tog one integrated into the mainstream, to

im ve the.-earee entry process so liat'there'isbless waste and greater
edu , and toofoster the involverrieh4ofthe private sector.,'

Thebest means to achieve thee ends are debatable. 'JudgMents" mussll be
based pn what we Know from abstract analysis of impact patterns, benefit-
cost cdmPutations and labor market, theories, a? well as'from nutsand bolts
'assessments of decisionmaking and delivery patterns. The following ream-
muKdationss while necessarily' judgmental,- are strongly /supported by both
the tlieoretiral' and applied analyses. These steps would% achieve. the.
desired improvement's in,the current system, without major discontinuities
Or drastically expanded resource requirements, by modifying the service
comPoripnts,' utilizing, self - enforcing mecharti4ms and incAltives to improve
perTodkance,.'expanding -second-tiari'longer-duratioin trainiing, activities
loally; and gradua)le implementing an_array of state and career training
activities providing mo 'ty options,

, b

4 An .611phtlivsolkTrai a

.4,Training be a mandated element of 'work experience activities.

- The 19178 requirement for training ur4*.Title IID public service employment
40was straightforward and resulted 'M increased use of PSE as 'a training

vehicle. -The)regulations-Ibr.-work experience, career employment experience

abaunder' youth' /programs and 'suriim14- :youth eqployMent activities, call for

enricRment of work with- educaton,' training and transition services, but
the di, not' set any targets. Whether structu-ral PSE is restored, its.

Sdlwaside. approaCh _for -training shovid. be adopted; and theLtraining
activi ie' under Ark, .progr8MsLshould- 4, tracked in 4..te pariageMent
inform systearas is now dohr ip the case of PSE traini64:- Hours of
unstipehde paper and pencil as;Well as computer-assisted instruction might
be a sxandaa art,of the workweek for in-school, summer, out-of--
se youth and adu, t- work experienceprograms, Another approach is to

111 structure work 'projects as 'training'. Ohe.,-,teste0 model is the Ventures in
4 CoOlOity ,Improvement program,' wilicK MOunttd4large-scale, carefully

:organized orestoraton .proje 1, utirTeng ,uniorr,supervisors, linkages to

apprentideShip, ineasureme s competency acqujsition,agradUated work

tasks, and perforgante requirements74fOr partici ants,/ 90' tat wort and
training- were .synChymous. S' tar work projects t .be'structurld to

;provide training in Other%occu tions.

\411
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On-the-job'training regulaqorLshould be modified to provide for a

"try -out" employment approach. CurOntly, an employer under OJT must hire

an individual without being ableto discern whethe0 the person can be

trained to meet requirements. In other words, the subsidy must covert the

training cost, ,end lower productivity, but also the hiring risks. As a

result, emplbyers are reluctant to participate in 1,71. unless Provided

workers with previous 'experience in tte same fields or those who are good

' bets. An alternative would tie tea:allow a three-month or six-month "try-

out" period-.during which. the CETA prime sponsol, would pay allowances to

sft,..1he trainee placed In the private sector. At the end of this "try-out,"

'the, employer would ,make a hiring decision. - Basil on the participant's

remainingdefictts at the end of the try-out, an- "OJT-extended" contract

could be negotiated to cover ay, further training. Alternatively, the

employer might be eligible for the Tergeted Jobs :fax Credit at this point

(assuming tt remains- in effect), after certification that such an incentive

would be warranted. This try-out approach would be attractive to employers

because they could sizt up the participant .befoghka permanent hiring

decision. But it wand also allow the prime soonsirto better judge the

ability .of the individual to perform the specific job and .to detenllne

training needs. Individuals participating in -the "try-out" phase could be

offered remedial services and assistance. It would be possible to take

somewhat greater risks, i.e., matchin' more disadvantaged individuals with

any given job-. Few really disadvantaged would be productive during a'short

training period, so that there would not be a windfall to eMployers.
AIP

OJT is allowable' but rarely used in the public and nonprofit sectors

because of the availabiliy'of PSE and' work experience subsidies covering

the full costs of hiring. Given the' evidence that PSE or work experience

increase post-propram earnings primarily when they function As try-out

mechanitms in the public, sector, it would be° useful 'to formalize this

dimension, permitting try-out employment for unsubsidized' jobs in' he

public and nonprofit sectors under the same ruleS as in the priiate sector.

If-a tax credit were provided for subsequent training to the iiiivate sector

employer., a simtlar,payment might be made to the nonprofit or public agency

to encourage permanent hiring, or else an extended OJT contract eiduld be

negotiated. As in the .private sector, this would permit employer ith

"real" jobs to take a risk on individuals more disadvantaged than thos e

usually hired: This _approach chid also be usefully 'linked to counter-

'cyclical revenue sharing rather than mounting a separate cETA job creation

.effort hen stimilu.§ is next needed.

Adding Second-Tier Opportunities 4
P

gr

. New classifications rbr local training activities' should be es...

taplished in the 'federal 'regulations VW the management information system

10 so that long-duration training er) be identified, properly budgeted, and

'empliosizet: Itis 'neces'sary.to clearly define and accurately measure an

activity before it can be encouraged, and there is no recording of length

of'training In local ,rograms. A quite simple approach. is to divide what

is now 'lab led as ,"classroom training" into more refiped categories.

,
"Weer TraTning" would be primarily occupational in focus, with a planned

duratjop Of at least 1000 hods. "Career Preparation" would be rimarily

educational in focus, And also planned to last over 1000 hours. "EntrOP.

372



352

-Training" would, be primarily occupational, and "Basic Skills" priMarily
educational, with both planned'to last less than 1000 hourS. Expenditure,
outoome, and participant data would all be divided according to these cate-
gories. Likewise, plans and goals wouldbe identified separately for these
activities.

Minimum requirements could, then, Jae established for local Career
Training, Career Preparation, and' On- he-Job (Try-out and Extended)
Training. In the review and approval process for local plans, there might
be targets foi these activities developedeither by regression analysis'of
prime sponsor data in-order-to allow 'for partt'cipant mix and lotal nomic
variation or by,averaging the level for all prime sponsors and u ing this
as a guideline. Another approach would be to legislate a set-asi e out of
the funds provided' by formula su'that this proportion 'could )onl be used
for "these longer career training interventions. .If the-set-aside were not
spent .locally, tht f-esources would be part of the tleallOcations used for
state-level programs or nationally-directed 'Career Training' and Career
Preparation activities.

.
4 State supplemental vocational education set -s ides shoUld be reserved

for 'Career Training and Preparation activities,' i.e.,' long-term training
and rernediation- expetqd to -significantly andpermanently improye--em-
ployability. Prime sponsors would compete for these state funds 1 provide
training to local residents, perhaps matching; frprii-their 'formula allo-
caSions. The state Could establish its own programs,to serve .residents
balance -of -state areas and of local jurisdictions unable to mount ac
ceptable prpgrams, or else it would buy slots frOm the prime sponsors with
exemplary programs and arrangg for the mobility and rgAidential support.
The result would be an in - state program, very much like STIR', but with
mobility,features. Thevprojects would be funded on a two-year cycle. Such
activities would have first priority in arty reallocation of resources
providedbi formula, tooprime'lansors within the state.

4440k Advanced Career..Training progr ams in Job Corps should be expanded and

diversified., For each general occupational area of training in Job Corps;
there should be.at least ane advanced training component which would draw
fromtcenters throllighout the nation those trainees who wonted to continue

careercare prepaT'ation and had demonstrated the capacity and Maturity.
These advanced courses, wo 1 -focus, on 'expanding career areas in each
occupatillp. ;The Job Corps -secondary and college program should also
be continued, and its oppo un ties More equitably distributed'rather than
drawing disproportionately frod a few eenters. A reasonable target would
be to expand advanced trafftg options to one-thir of slots in ,lob Corps
which, becauseof their much longer duration of stay, would serve about
one- fifth of participants:

CoFpora e Career training prqgrams of up togNo.jears ' duration would
. impleme ed under_natiohal direction to prrvide intensivE7 fully--

. subsidize classroom instruction and in'ternshipS-in prop:whs operated or

0 directed by corporationseand employer associations guaranteeing unsub-
1 I sidized employment in jobs with career potential fot all thqse completing

the training,,,The participants would be carefully screened from local CETA
programs to lidenlify those Ito could'make it with assistance but who.would
have- little 'Chan without it. The opportunities wduld'be restricted to

3 a" 4.-4
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persons frOm disadvantaged backgrounds. (not just those eligible in the six

months before application) who had proved themselves in education 'and
training .activities. The occupations .of training would have a minimum

annual startin salary of half the mean earnings of year-rdund, full-time
male workers (the equivalent of roughly $10,000 in 1980). The -jobs would
have.to have_ documented career progressions beyond tjylo entry level. The

institutional training would be in established corporate, or association
:facilities, or in programs established jointly Wlth''Ipublic institutions.
The internships would be provided by. the sponsoring corporation or

association member's, and would be carefblly 'integrated wall the, c,lassropm

instruction.

It is recognized that only.a li
associations have established train
.Create such centers, and not all of

IIP0* tareer entry jobs for dikadvantaged p
the quality of training and even if t
programs would have to be developed on
building up gradually to and then mai
goal would be to provide, on a cont.i

entry opportunities annyally.

ed number of large corporatiOns or
centers or , would be willing to

.would be willing totguarantee
rticipa4Aeef they could assure

costs fully covered. The-

case -by -case basis with the aim of
taining a permanent capacity. The

uing basis, roughly 10,000 career

Forging the Elementl'Into a System

Work experience is, according tO---1;eSelit regulatilhS, restricted to
persons with'no previous experience, those reentering the labor force or

11111

those in special need of a supportive work environment. A periodic review

f status is required in Order to encourage the transfer of participants
nto other activities or.private*sector, employment as rapidly as possible.

This does not usually occur. Average stay in work.expec,ience was slightly

longer in 1980 than in 1976. 26/ The sequencing`of activities, i.e., work
followed by OJT of classroom training, is all too 'infrequent. ;the most lt

straightforward appr ould be to limit- the work experience foirany
individual to 50t h , or roughly three monfhs,of full7time emplbjment,
two years of summer ployment, or one year of summer'and,part-time school
yew employment. search assistance woulle be required for all par -

ticI Bents at.-the end of this period. Successful completers of Apork
experience Who had participated effectively in job search assistance, but
were unable to find14?n4Ubsidized employment, would be given- priority in

local traAing
2

activ. ties. -

7.-

Income maintenance and wage policies shbuld be designed to encourage .

entry into unsubsidized employment and successful ,performance in efhployment

and training. activities:. Partlicularly, in the summer youth employment
program, compensatin0 should be .reduced., The aim should beAto serve those
young' people whb have no other options and to orovide them a first ex-

perience so that they01.n find unsubsidized jobs. There noileubt that

the program, hort.server,aldilsadvantaged group,.but,it prWably maws from

the front of .the queue among thOse'eligible and does not encourage tran-
sition becaUse'the minimum wage is higher than what most could earn in the.,

private sector' (three-fifths of 14- and 15-year-olds who worked iR the-

private sector etrned'wjess than the minimum wage in 1979,-while partidi-

omits this agf-7representing 45 'percent-of summer enrollments--were all

111
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paid,the minimum' wage). 27/. It is no wonder that teenagers
A
are anxious.o

. come back one summer...after another. Perhaps the easiest approach, as

suggested previously, is*t require summer enrollees to spend o.day a week
or the equivalemtAn man ory but unstipended instruction, 'and the re--
mainder of timein,minimum ge work. Incentive payments might be uted for

those achieving milestones in the instructional- program. This would avoid

Confrontation over the subninimu4 wage issue by providint the mi.nim4m,-

du'ing work hours but a lower'hourly reimbursement for the full period of
particpation. This same 'approach .could be used for in-school work ex-'

perience.

The allowance under local train-ing programs should be r ituted

into three components providing for maintenance, particfpa ion expenses,'

and performance incentives. The. maintenance allowances would cover the

poverty deficits, i.e., the differences between family income including

theAeash value of .food stamps) and 'the .higher of the poverty. level or 70

percent of toe lower living standard, not to ex,ceed the hours of partjci-
pation multiplied by the minimum wipe, Participation expenses would be

determined on an individual basis to reimburse demonstrable expenses.
Perfopmance incentives would be designed locally and might reward length of
stay, completion, and self-placement. These incentives would be United to
one-fourth the hburs of participation times the minimum wage. A best guess

is that the substitution of this Wowarice approach for:current policies
would- /educe the average costs of local classroom training by 10 to 15

percent.

OJT opportunities Auld be targeted .primarily for successful pair -

ticipants in other components. First priority 'in assign6ent should be

,given to successful cOmpleters of local Career Training and Career

Preparation to assurea payoff fron this large investment. The assignments
should be commensurate withithe vocational .skills which hie been learned
and the coqetencies which have been attained. Second priority in assign-

'work

be given to successful participants in shorter-term training,

work experience, and other local activities. t

ALO Prime sponsors should be utilized as recruiting, referral., and prrace-

t agents for Job Corps. Each could be provided. a quota of Job Corps

Opportunities and could receive credit for referral into 'Job Corps, but

wouldialso.have the responsibility for placing residents upon their return.

Job Corps would have an advance warning system *to, notify prime sponsors
instantaneously' ink the case.' of.eafly termination and prior to planned

graduation, for comPleters. In case of relocation to another area, plau-

meht would be the responsibility of the raOpient prime ,sponsor, with

,reimbursement by Job Corps, unless Job Corps contracted, with a union or
other placement agent.' Job Corps would, thus, -be integrated with the

comprehensive local systems- even though managed at the federal level.

Advanced Career TOlining (ACT) in Job Corps, Corporate Career and

st4te-directe4, Career Training and Preparation prograv must,. also be'
integrated with first-tier activities. Each eintrant into'JotIOCorps is,00w

%provided' a catalogue of centers which includes a description of the entry

trains wi availablelat each. When a full "portfolio of ACT offerings are

developed, these should also. be presented a catalogue' specifyiqg the

entry requirements and probabilities for each offering and delailint the
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expected performance ip and outcomes from training. lesentation of these
options should be a required element of entry orientation and of counseling
upon completion of basic reading and- mathematics or entry vocational
training in local. programs..-

. Each prime sponsor should be rovided an allocation ,of opportunities

for state - directed advanced training programs and naftional)y-junded..

Corporate Career slots. In each 'case, the entry and .training requirements
would be specified in detail. The prime sponsors. would, then, identify'

local participants willing and able to leave tocbmplete advanced training.
This catalogue approach an allocation of slots according to need would
assure all individua's an equal chance at "qUanturl leap" opportunities.

With the shrinking size of CETA, it makes sense to consolidate local
programs. 'The preferred approach is a bifurcated system with a set of
youth developmental activities preparing young people up to the point of
readiness for career training or entry, and an adult sy/tem which

`providesthe career training 'and career entry activities. This was the approach
recommended in the proposed Yout-h *t9fr-4980 and it makes a good deal of
sense. For most youth, teen problems do not presage permanent diffi-
culties. Teenagers gradually increase work activities, gaining the

experience and competenCies for career entry, so that unemployment rates
fall rapidly by their early 20s. However, the Peen problems -would be

reduced, and the career-chances improved, if,transitional assistance were
available to better guide the process. The disadvantaged and minorities do
not have the same opportunities and their progress towards career 'entry
lags. They need first work experiences, a. helping hand along the way, and
exposure to career options--in other words, short-term assistance sequenced

over these difficult years--if they are to enter the career job maret
without. handicaps. Intensile reMediatkon 6r training in a single episode

is not appropriate until the'youth has Some maturity, commitment, and sense
of-direction. ,ThiA, the proposals for the Youth Act included a detailed
system for benchmarking:competency development and maturation, arld, for

arranging a sequuce of, short-duration services over the teen years as
determined by individual needs and patt#rns 'of development. This youth
system would use experiences in summer and in-school work programs, among
otherd things, to make a determination of the readiness for career entry and

career training. The youth developMental system would, thus, serve as a
feeder ,into the adult, career-oriented system.

Limited services sLh as job search assistance, testing and guidance, .

basic life skills training, and remedial education should be used ta

identify thos -in need of more help, rather than operating in many cases.as
separate trea ents. These services, if unstipended, all have low. costs1Ni

and might be,e panded even with 0irrent budget stringencies, Inexpensive

minicomputer terminal networks or microcomputers can be used to deliver
short-duration assessment, wocld-of-mork -instruction, occupational

information and remedial educatio,to anyone who needs such services. She

networks and terminals are a .way to link: with all de ivery agencies,

)1n

particularly the schools. Job search assistance, in-scho 1 employabilitY

i-services delivered by specially-treated nonprofit irate ediaries, and
ore-Amploymenservices for' out-of-school youth-and adults, have proved
effective in diverting, individuals from the use of intensive training that
is not needed o$ for which they are not ready. Significantly expanded and

.
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formalized 'transition services 4hould be offered without eligibility
requirements other than theneed for and interest in help, and should
identify those who need more assistance so that they can be channeled into
first-tier activities in either the youth or adult systems.'

4

Increasing Placement Results '
.1/4"

A crucial, element of the "try-out" OJT approach would be a sLsule:

of-two"--no'position could be refilled more than twice without a permanent
hire.' This would encourage placement and would be a self- enforcing
mechanism. If individdals were assigned to menial jobs lacking oppor7

4 tunity, they would be likely to :terminate without pl;Eemdnt and the

positions could not, then, be refilled. There would be iteration towardS a
portfolio of try-out assigdMents attractive to participaRts. On the other
hand, the employers could not "try out" endless numbers' of participants
simply to secure subsidized employees. Such a protective mechanism is
particularly important i4f the try-out approach is used in the public and
nonprofit sectors, wherq,wprk'experience slots have often been used,over
and over without a transition into permanent employment.

Ta- further enc. as- placement,- employers making a permanent hire.

would be eligible f e t "fa". OJT negotiated at the end of the try -out
pehod based on an asses &- mt of the individual's performance and'remaining
deficits. It would also be useful to continue A variation of the Targeted
Jobs Tax Credit,- but this should be restricted t employers hiring coM-
pleters of ,Career Train.ing, Career Preparation, J Corps or Try-Out QJT,
and' should- be !pased on a determination by the prime sponsor that ',the

.;employer. is taking an extra' risk or will incur extra training costs .0
fli ring the participant.

Under the second-tier efforts--Corporate 'Career, Career Training and
Career Preparation activities, and Job Corps Advanced Career Training--
there would be self-enforcing mechanisms to assure training-related place-
ments for all completers. The Corporate Career program would involve a
guprantee'from the sponsoring corporations or emplivr associations that
everyone successfully finishing the fully subsidized period of classroom
training and internship would be provided a training-related job by the

corporation or association at a guaranteed minimum salarylevel,. For state

and local Career Training and Preparatidn, there wou14%be a' requirement for
the placement of three of four completors in jobs utili,zing the acquired
skills or competencies before 'd new contr ct or. new class could be

initiated. This requirement, combined with e Oriority under try-out OJT
given to completers of such long-term trai ing and: preparation, would
encourage placement efforts prior to the comp etion of training.4 In Job
Corps, the dAratars, of Advanced Career Training lipid be responsible:for
placement activities. The placement of three lh four completers in

training-related jobs would also be required. The tax cr dit and try-out
OJT approaches would be authorized :also for these complete s.

To assure placement from first -tier activities, AXhe' rfOrmance system
would emphasize unsubsidized placement above all oter goo s. Placements,
thus, nqed' to be recorded by activity, .with further'. d ignation as to
whether '4016 are training- or work experience-related. The loyal allo- ,

a
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cation.formula might be modified to provide 10 percent added funds to prime
sponsors. exceeding ,their expected (based on regression analysis) placement
rate,. LoweSt performers would be precluded from competing for state Career
Training and Career Preparation grants (although residents would still be

served in programs operated by the state,, or in other jurisdictions finded
by the states, as well as44n national advanced training programs).

For school-age 'teenagers, placement is not usually an appropriate
outcome. If youth who are not,yet ready for the full-time labor Market are
included in the data system,' they will obscure the placement results and
reduce the possible leverage of performance monitoring efforts and in-

centives. Alternatively, pressure for placement might result in fewer

teenagers being' served. The bifur6tion of !heal delivery systems into a
youth developmental system and an'adult career entry and training system
wgiold solve this problem. The, "sticks and carrots' for placement would
peimarily be applied to the career system, whereas the youth activities
would emphasize the de'velopment over time of the basic competencies needed
before entry into the full-time labor market. If the bifurcated approach
is not adopted, youth for whom elacement is not an expected or desired
outcome should be designated ina special category sa that they are not
included in the calculation of the placement rate.

--414

Job search assistance should be an exit service in all components.
The evidence indicates that the employment rates of both youth and adults
4can be increased by job-finding help. A. strong argument can also be made

4 for bonus payments to participants ...whcr secure their own jobs and stay in
them for sorfit period, say three months. jhe incentive component of the
reconstituted allowance formula could be used to provide suer bonuses.

Mobility Options

The Career .Training and Career Preparation ac-bLiyeities funded with

state, vocational education resources would provide for .mobility. The

grants. would be competitively distributep, but the opportunities for

participation would, be allocated according to need. Thus, primesponsors
without local Career Training and Preparation activities, 'as well as the

baiance-of-state areas, would, be allocated a number of slots in the

state-operated progfams or in the state-funded activities, of other prime

sponsors. The advanced programs would include. funds for mobility aid

residential support. The' first priority for formula allocated resourcs
not spent by prime sponsors withiq, a given stare would be the.expansionlof
advanced opportunities so that individuals from these underspending areas
'could be provided Career TrainA and.Preparation elsewhere. Since these
advanced components would serve only a minority of all participantS, and
since most jurisdictioris would be 'able to mount at least some local ac-
tivities, the mobility arrangements would be required foronly 40 small

portion of total participants in thf training system and should be

feasible.

For the nationally-dtrected,Corporate Career program, Job Corps might
serve a the administrative mechanism, Since its authorization provides the
needed flexibility, mobility, and national focus. The age limitation would

, have to be waived for older participants, although' the most appropriate
. :
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target group may well be young' adults. The training activities themselves,.

would be managed with minimum red-tape by each participating corporation or
association. A private sector Job Corps contractor(s) dould serve as the
intermediary management agent far the program, i.R.,",working to identify

and screen local candidates for the opportunities, registering and keeping
track of them Iduring participation:, and arranging- for mobility and

residential support.,, The contractor might.also ha,ie ,responsibility for
Identifying and, developing Corporate Career opportunities. .Thus, the

private sector would be dealing with a compatible intermediary rather than
a government bureaucracy.

The retrenchgent of Trade Ad,lustMeOt Assistance activities makes it

even more critical thit relocation and retraining be integrated into

`regular CETA activities.' Yet a stable, structurally- oriented, localized

system cannot deal well with mass layoffs, particularly when there is no

advanced warning. Retraining and relocation, which ares probably the best

options for those ;who do not have a good chance of,recall, are rarely
utilized because local training facilities are focused on local jobs,,there
is limited knowledge bf opportunities available elsewhere, and no help in
arranging,4e-r. mobility. Therefore, a national intermediary or several

intermediaries should be supported under the direction of the 2epartlent of
Labor to provide assistance to markers, firms and communities where mass
layoffs ,occur. The intermediary would,, as early as possible after the
announcement of the layoff and upon the request of the local4prime sponsor,
provide on-site employability and skills transferability assessments for

the laid-off workeis. It would.have pre-packaged job sear4h assistance
materials as well as providing funds to initiate training. A full-time

unit of the intermediary would condudt job development in areas and in-
dustries where. -transferability would be feasible, thus establishing a

relocation job bank. Based an-individual assessments of workers, the unit

would make' travel and job interview arrangefrents, would pre-screen for the
employer and would seek to move groups of employees and their families if
possible. If training were needed, this could be financed in the original

community or in the relocation destination. 'Pripe sponsors in the source

and recipient areas woyild register the trainees, with reimbursement 'from

national discretionary:funds or reallocated funds. Alternatively, the

resources currently authorized for Title IIC upgrading and retaining, which

have not been utilize' by most prime sponsors, could be reserved for such
purposes rather than allocated by formula, so that resources could be

provided instantaneously where needed most.

."

There -are several organizational alterrvitives for intermediaries.

-Existing groups might be utiliZed, such as the Manpower Demonstration
Research. Corporatfon or-Public/Private Ventures which operated supported
work, and VICI respectively. National community -based organizations could

coordinate such efforts through their local chapters. Private for-profits

could -serve this function as they do under Job Corps management contracts.

Quality,ond Stability

TheseNTA steps constitute' yet another restructuring of employment
and tilning activities. If theyare to be achieved.without rupturing the

c rent system- -which is providing training that on average is effective,

11 1
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and in some cases is exemplary--there is a need to lighten the adminis-
trative .burdens and to remove many'of the extraneous recuirements. With
the use of self-enforcing mechanisms such as the rule-of-two under try-out
OJT, the 500-hour limitation for work experiene, the three-in-four.
placement requirement for long-term training approaches, priority' for
training completers in try-out OJT, and, set-asides for the advanced

components with automatic allocation to stele and tional mobili ty
progragis in the case of underspending locally, th e need for
detailed plans and process-oriented regulations. " am's Razor' should be
used to eliminate the ever increasing complexiti of the legi,s ation and
regulations. Perhaps a ood place to start is in the platThing requirements
for CETA, given the evidence that there is very little relationship between

types of participants, area conditions;, treatment .strategjes or outcomes
despite. the mandated planning .process. Quarterly reporting. and review by
the federal government is not necessary and should be ended, substituting
an end-of-the-year report that includes monthly enrollment, spending and
outcomes by major category of activity. Another usefyl change would be to
provide two year funding for CETA. At the very leas§, changes are needed
in adrrrinistrative rules regarding reallocation so that two-year- contracting'
can be undertaken for Career Training and Career Preparation activities.
The allocation 'formula should be based on hardship factors rather than
unemployment, and the allocation share might be revised every two year's
"rather than annual ly.

The Department of Labor should adopt and require uniform, multiNlevel
'competency standards for the major areas of academic, basic life
'and occupational training. After review of the best curricula and

materials, it ,should select those most appropriate for CETA client groups,
reference them to the'competency standards, and provide them, Ito local de-
livery agents upon request. For instance, the Job, orps reading, and
mathematics diagnostic and achievement ineasurement systems might be stand-
ardized for all CETA reading. and mathematics programs, and all the
materials which have been referenced to these systems could be catalogued,
purcha,sed in quantity to save costs, and provided to prime, sponsors to be

used by their subagents. Likewise, for each occupational acea, th6re would
be a ladder of skills and -knowledge. .Theachievepent of each step could be
tested or judged by successful perftrinance of specific ta*ks. The

competency ladder Would be established in consultation with employers and
unions and in cooperation with .the Bureau of Adult and Occupational
Education in the Department orEducation and the Bureau of Apprenticeship
and Tr ining to the Department of Labor. Once established, all available
currt la_ from private sources as &ell as t se developed With public
support could be screened, an referenced' to each' of the competency di-
nensions and levels. Those in the public. oman ,could be provided for
local .use, and the best of the priya'te mater could ,be rectinmended and
purchased in quantity to be supplied on re est. State and local %rime
sponsors could, and would-be encouraged to, develop theirown curricula fo
education, vocational training and basic life skills instruction, but would

have to .reference them to. the standardized )ignostic and 5aciiievement
measurement systems, and would proVide them ,to Department of .Labor so
that. they could be shared with other prime s onsors. States and localities'
would establish completion standards. for specific components and per-
formance levels. required for advanced op rturfities, these Standards woultd

be 'referenced _to tbestandardized di,agn stic and achievement measurement'

Cf
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systems, just as states n set varyihg. requirements for. the GED by
.reference to nationally-st ndardized competency tests. Thus, local

idecisionmakers would have 11 Zibility-to choose among a comprehensive array
of materials, to set standards for each component at any level along the
skills measurement hierkrchies, and to develop their own materials. _Yet

they would have the advantage of less expensive acquisition, savings in

'materials and screening. costs, and greater transferability of- model
curricula.

An institutional performance review and improvement plan should occur
every two years (just as colleges are reviewed for accreditation on a

regular basis). Thisstop-to-bottom on-site assessment approach, combined
with an analySis of performance data, is used in Job Corps. Each center
also has formal imprvement plans tfor the use of federal capital-funds,
curriculum changes, and Corpsmember'projects. The approach would 'simply be
extended to prime spahsers (arid to the Corporate Career projects). Federal

-teamt-or contractors could conduct assessments of-each discrete activity
They woul identify where minimum standards were not met and

improvements could.be ,made. DeVelopmental plans prepared by each locality

:saved

outline the steps to improve local training; capacities. The time
:saved by 'federal personnel in reviewing Current 'quantitatively-oriented

_ plans; quarterly reports and grant modifications wo ld be used -in the field
to review lOcal institutions. Local institutional assessments might also
be obndudted by citizen's review'teams of employer , educators, vocational-
educators and community representatives.

The propitious coincidence of the reauth.drization of vocational`

educattpn and- CETA.might''be used to realign the cisrionmaking structures

from the 'state level down, particularly if f dere cOntributions to

,.secondary vocational eduation are reduced, leavin primary emphasis on.the
. post-secondary level. The states could be given- t eauthority to designate

area "Career. Investment Brokering Agencies" or IBAs subject-to federal
guidelines, with thee proviso that jurisdiction of more than- 200,000

population. would atAomatically Oalify. These- 1BAswould have planntng
anb decistonmaking authority for both federal ,voc ttbnal education and CETA
funds,. subject, of course, "to .state and feder 1 policies. Interagency
ommittees'might be mandated at the federal-and s ate levels to standardize

the management information and follow-up rg irements for votatipnal
education and' CETA,-as well as. to develop th stand4rds for competency
aAsessMent,.and curricuia. If this were taken, -the federal/state:.

rErrfloyMent.Service and the WIN program Should be consolidated. into this
structure.

These_ legislative d administaiive acti
produce instant or dra tic improvements in

tivities. ..In fact, it is of- utmost importanc
a,measured Ashion. As the Job- Corps eiperie
the 1960s, intensive and compleZ training p
overnight. Even more critically, it will t

to alter behavior agd thought processes in the CETA System so that it is
reoriented to -accept! some unfamiliar concepts such as sorting, long-term
treatment; and.a focus on_ careers rather-
output df long.-term trainees would.nbt be
the decade even. ii`' rapid iMp)ementation

st by themselves, will-not
ployMent.and training ac-
that they be implemented in
demonstrated to vividly fin

°grams cannot be established
e.time and a tohstant effort

a . .

han just jobs. A substantial
xpected until the last half of
()flowed a 1982%eauthorizat'ion.'
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Yet this is.also when ire-can expect both impr6Ved economic conditions and

declining numbers. of labor force entratisw That is needs is to set the

course properly and to proceed without t* constant polity ch'anges which.

Mave characterized'eMploy0e.nt and training efforts ,of the last two decades.

.The'sagging prOtZrity,of the 1970s, and the decline our economic

growth relative 'to' other-developed nations, taught us e dangers of

'_short -term perspectiyes,- inadequate and erratic investment in capital and

-equipmentand wasteut use of scarce natural resources. The lessons are

equally 00icable to. hurrah reiqu'rces'.. The future of the economy and the

social fibrit depdnds in greet measure on our willingness to initiate, and

to fo)loOhrough with consistency,' policies 'whin-wll develop the skjlls

of those who' have traditionally been .,discarded and ig6bree,lbut who will be

neededflmore in the next' decade.

At le'asion this one issues the, prescriptions' to achieve equity and

efficiency are coincident. Those" who preach the supply-side Gospel, as

well as those concerned with.mitigating the inequalities whith have proved

resistant to short- duration interventions,, should be able 'to find common

ground in suppOrt Of more intensive training invesfments;,for persons of

limited employability.
-

I
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.
. no -

..
.

Transition services: .

definitDon and authorizatioh, 19, 242-43
enrollments, 22-23
expenditures, 23-27
schogl-to-work transition, 119-22, 238-42.

4
Union participation:

Jotr Corps, 48-49, 266-67
Ventures in Community Improvement, 137-40, 238

Universe of need, 1, 2,279=81.

'training as share of, universe of need, 7, 40, 45, 280-81

Unemployment:

'Determinant of prime sponsor decisions, 197-216, 295-98
allrotation factors, 236-36,-309

4

Ventures in Community Improvement (VICE) demonstration, 137-40, 238, 350-51
Vocatipnal.eduction:

expenditures and enrollments,-24-26 -

linkage with CETA, 329-30, 340-46, 360-61 . ,)

set-asides, 17-18, 242-43, 252-53, 298-?00,'352

1.
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Vocational rehabilitation, 340-47
Vocational explorattom:

activities, 122
4efinition and authorization, 19

Vouchers,-340-49

Wage subsidies, 2, 19, 67-72, 166-72, 220 21,'2 '6 -99

Work experience:-

as training, 8, 9, 126-43, 288, 351
career employment-experience, 20
costs, 25-27
definition and authorization, 19, 20

(' duration, 353-54
earnings.impacts, 57-59, 85, 130-36, 288 ,J

.employment impacts, 82-84, 2i7-20; 288
enrollments, 22-23 4 ,

.

relative effeCtiveness as judged by prime sponsors, 2r7.20, 24-97
securing worksi.tes, 220-21 ,

supported work, 117-:19, 127-30, 138-40, 142-43, 288
value of output, 59-61, 138, 142-43, 218-20

wages, 317-19,,,,353T55 .

Work Incentive (WIN),program, 13, 345-46, 360-61

Youth Adult Conservation Corps, 17-18
Youth:

assignment patterns; 33-36, 38, 45 -49, 223-25, 2513-59,4282

'igains.from training and work, 76-81, 103-11; 128/33, 135, 223-25 t .

shares under Title IIB and prime sponsor decisions, 197 -216, 295-98

Youth Act of-1980,1)037, 344-45, 354-55

. Youth Ca'reer Develop nt demonstration, 119-21

outh Community. Conservation and Improvement Projects(YCCIP), 1A17, 126,,

t/437-40
Youth Employment angitraining Programs: ;

GED impacts, 126
legislation and regulations, 16-17, 19, 20
training, 195-97,.238-45

Youth Employment and Demonstration Projects Act (YEDPA), 14-15, 16-17,

199-200, 230-39
Youth Incentive Entitlement Pilot Projedts1(YIEPP), 17-18; 140, 245,

336-37, 344-45
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