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Introduction

Teenagers have historically worked 1less than adults,
generally because they are enrolled in school. It has become
apparent, though, that there is another group of youths who are
not 1in school and not working, and it is this group that has
caused concern about how our labor market functions with respect
to youth.

Because some groups of youths have difficulty getting and
keeping Jjobs while others do not, it is important to be cleqr
about what we mean whea we talk of "the youth unemployment
problem." We must look carefully at the question: "How much of
a problem is it, and for whom?" This paper attempts to answer
that question (as well as what can be done about the problem)
through a review of recent‘ literature. The major studies
published since 1980 are included in this review.

The paper is divided into three sections. In the first,
research describing the nature of the problem is reviewed. Data
on the incidence of youth joblessness'and trends over time are
presented to show where the problem really lies. BResearch on the
consequences of youth unemployment is also summarized.

The second section identifies the major causes of youth
unemployment -- both those factors that cause the aggregate youth
unemployment picture to deteriorate as well as those that explain
differences among individual youth. The material in both
Sections I and II is drawn largely from two major reviews of the
youth employment literature: one written in 1982 by Richard

Freeman and David Wise entitled The Youth Labor Market Problem:




Its Nature, Causes, And Consequences, and the second written 1in

1985 by Charles Betsey, Rob Hollister, and Mary Papageorgiou for

the National Research Council entitled Youth Employment and

Training Programs: The YEDPA Years. Both of these sources

conducted comprehensive reviews of the literature and summarized
available research knowledge. We supplemented their findings
with other studies where relevant.

The third section of the paper explores some of the major
programmatic initiatives targeted at the problem pf youth
unemployment. Wherever possible, evaluation data showing the

effectiveness of the approach are presentedi



I. The Nature of the Problem

A.  Incidence and Trends

Unemployment rates for teenagers have always been greater
than those for adults. Yet in the 1last 35 years, youth
unemployment has increased in both absolute and relative terms.
Between 1950 and 1980, for example, the unemployment rate for 16-
19 year olds increased from 12.2% to 17.8% while the unemployment
rate for adults increased very 1little from 4.4% to 5.1%
gHumberger, 1985)., By 1982, during the worst of the receséion,
the teenage unemployment rate of 24.5% was more than twice the
unemployment rate for all people (10.8%) and the unemployment
rate for black teenagers was 49.5%. Even in 1984 when the
national economy had improved, the figures were 7.5% for all
persons, 18.9% for teenagers, and 42.7% for black teenagers
(Betsey, Hollister and Papageorgiou, 1983).

A closer look at the unemployment figures shown in Table 1
reveals a growing gap between white and non-white  youth. The
unemployment rate for white male teenagers 1increased only
slightly from approximately 14% to 18%, and the rate for white
females has stayed. virtually the same since 1964, In contrast,
the unemployment rate for black teen males has skfrocketed from
around 24% in 1964 to nearly 40% in 1984, The rate  for black
females 1increased somewhat, although not nearly as much as for
black males. (Because data for Hispanics are not available

before 1978, it is impossible to detect any long-term trends.)



TABLE 1
Youth Unemployment Rates

Year

Group 1957 1964 1978 1984
Adult white males

35-44 years old 2.5 2.9 2.5 4.6
All youths

16-17 years old 12.5 17.8 19.3 21.2

18-19 years old 10.9 14.9 14.2 17.4
White males

16-17 years old 11,9 16.1 16.9 19.7

18-19 years old 11.2 . 13.4 10.8 15,0
Black males

16-~17 years old 16.3 25.9 39.8 39.8

18-19 years old 20.0 23.1 30.7 38.5
Hispanic males

16-17 years old Data not 27.5 30.5

18-19 years old available 13.9 21.6
White females

16-17 years old 11.9 17.1 17,1 17.8

18~19 years old 7.9 13.2 12.4 13.6
Black females

16-17 years old 18.3 36.5 41.5 42,2

18-19 years old 21.3 29.2 36.3 36.6
Hispanic females

16-17 years old Data not 29.9 25.2

18-19 years old available 16.6 21.4

Source: Betsey, Hollister, and Papageorgiou, 1985,

This gap between blacks and whites is especially troublesome
because it is a fairly recent one. In 1954, approximately equal
percentages of black and white youths were unemployed. Since

then, unemployment  among black teenagers has far outdistanced

that among whites. Thus, the deterioration in the employment
status of youth as shown in these numbers is concentrated among
black teenagers. In absolute numbers of unemployed youth,



however, the vast majority are white because of their greater
proportion of the population (Freeman and Wise, 1982).

Research shows that unemployment is concentrated among those
with the lowest levels of education. Unemployment rates are much
higher among high school ' dropouts - than ' among high school
graduates. Moreover, unemployment is concentrated among
relatively few persons: those unemployed for very long periods.
For example, 54% of all periods of unemployment for male
teenagers 1is composed of teens who are unemployed for more than
six months (Freeman and Wise, 1982). Only 10% of all teenagers
account for more than half of total teenage unemployment
(Feldstein and Ellwood, 19Y82). One study concludes:

In short, the data suggest that most
teenagers do not have substantial employment
difficulties, but that for a minority of
youths, there are long periods without work
that constitute severe problems. This group
is composed in large part of high school
dropouts and contains black youths in numbers
disproportionate to their representation in
the population.*

There are problems with using unemployment data to describe
the youth jobless problem. One is that the unemployment rate is
misleading because it ignores those not actively 1looking for
work. The unemployment rate counts only those people who report
that they are looking for work but cannot find a job. Since
there are many more individuals who are not working and are not

looking for work, the number that are jobless may. be even

greater.

*Richard B. Freeman and David A. Wise, eds., The Youth Labor
Market Problem: Its Nature, Causes and Consequences, The Univer-
sity of Chicago Press, 1982, page 6.




Table 2 shows a better measure of joblessness for youth than
simple unemployment rates: the employment—to—populatién ratio.
This is the number of employed youth divided by the total nunber
of youth in the country. While the employment rate as a propor-
tion of the youth cohort was the same 43% in 1984 that it was in
1957, the rates changed for different groups within the youth
population. For instance, the employment rate for white females
grew from 38% in 1957 to 47% in 19Y84. The rates for white males
and black females declined slightly, but not a great deal. How-
ever, the employment rate for black male teenagers was cut 1in
half between 1957 and 1984, dropping from 48% to 25%. These

numbers show that the problem for black male youths 1is even

greater than that depicted by unemployment data alone.

Table 2

Youth Employment-to-Population Rates for 16-19 Year Olds

Year
Group 1957 1vea 1978 1984
All Youths 43.9 37.3 48.5 43.7
White Males 52.4 45.0 56.3 49.0
Black Males 48,0 37.8 29.8 25.2
White Females 38.3 32.2 48.7 47.0
Black Females 26.5 21.8 23.5 21.8

Source: Betsey, Hollister, and Papageorgiou, 1985,



The second and perhaps most important flaw in the use of
unemployment or even enployment-to-population data 1is that
neither set of data accounts for the fact that many youths are
jobless because they are in school full time. It is generally
argued that full-time students already have a full-time though
unpaid occupation —-- attending school -- and thus should not be
counted as unemployed. One study found that almost half of the
teenage unemployment rates shown in Table 1 for 1978 was due to
youths who were enrolled in school full-time (Betsey, Hollister
and Papageorgiou, 1985).

To get around this problem, several researchers  have
calculated what they call an "inactivity rate;" i.e., the number
of youths who are neither in school nor in the military nor
employed relative to their population. Table 3 shows these
inactivity rates by race and sex. The inactivity rates for all
groups of 16-17 year olds are relatively low: between 4.5% and
5.8%. Thus, most lé—l7 year olds are either in school, in the
military or working. But the inactivity rates for 18-19 year-
olds vary dramatically. They are lowest for white males (13%) and
white females (18.5%). The rate for black males age 18-19 is
much higher at 29.3% and for black females it is as high as
42,2%. Thus the inactivity rate for black females is four times
as high as that for white females. Some of these females who are
not working and are not in school are either pregnant or parent-
ing - teens, although the data do not tell us how much of the

female inactivity is due to childbearing.



Table 3
Inactivity Rates by Race and Sex
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White males

16-17 years old 3.3 3.6 4,5

18-19 years old 8.0 4.7 13.1
Black males

16-17 years old 8.4 3.7 4,7

18-19 years old 14.6 13.2 29.3
White females

16-17 years old 9.6 4.6 5.7

18-19 years old 31.9 13.2 18.5
Black females

16-17 years old 11.5 6.4 5.8

18-19 years old 36. 2 28.0 42.2

Source: Betsey, Hollister, and Papageorgiou, 1985,

B. Conseguences.

The research literature has shown that unemployment for
teenagers does not by itself foster unemployment later 1in life,
but it does lead to lower future wages. There is little evidence
to support ~the hypothesis that time spent out-of-work as a
teenager leads to recurring unemployment later in life (Meyer and
Wise, 1985; Ellwood, 1Y85). However, there is evidence that shows
unemployment as a ‘teenager leads to reduced wages later on
because tﬁe individual failed to accumulate the necessary work
experience that is required for advanced earnings. Put another
way, individuals who are unemployed in their youth obtain lower
wages 1in subsequent years because they have accrued fewer years
of experience (Freeman and Wise, 18835), One study found the

difference 1in wages between employed youth and unemployed youth
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eight years later to be 6.9% for black youth and 15.9% for white
youth (Becker and Hills, 1980).

It has also been suggested that unemployment among youths
might be associated with other problems, 1including high rates of
crime, drug addiction, suicide, and teenage pregnancy (Rumberger
1985). However, the data are unable to distinguish what is cause
and what is effect.

One author comments that one of the consequences of youth
unemployment is ‘the creation of a new underclass that 1is
restricted in its social mobility. Youth are only able to access
secondary jobs characterized by low wages, monotcnous work, few
or no fringe benefits, high turnover, and little chance of
advancement (Lowenstein 19835).

In summary, research tells us that the majority of young
people make the transition from school to work with ease; that is,
they either experience no unemployment at all or they are
unemployed for only very short periods of time. However, the
concentration of unemployment among a small fraction of youths is
cause for concern since unemployment has been shown to lead to
lower wages 1n later life and since it is .associated with a
number of other social maladies such as crime and drug addiction.
In the mnext section, research on the causes of teenage

unemployment is reviewed.



II. Causes of Youth Unemployment

In general, the research literature reveals a high degree of
consensus  on the causes of teenage unemployment for the group
that is having difficulty getting and keeping Jjobs. Much of the
research has attempted to identify the individual characteristics
that account for differences in unemployment rates among various
youth groups. These factors are described below under the head-
ing "Individual Characteristics". Other explanations of unemploy-
ment look at market or demographic factors that affect the aggre-
gate employment situation for youth. These are described first
below. It is important to distinguish between these two sets of
factors because interventions targeted at one may have no influ-
ence on the other.

A. Aggregate Factors

There are six factors most often cited in the literature to
explain why youth unemployment in general is so high. These
variables do not explain why unemployment is so high for
particular youths,; rather they affect the aggregatg demand and
supply of labor that leads to fluctuations in the overall youth
unemployment rates.

Demographic Trends. Although some authors suggest that a num-

ber of demographic trends are causing high youth unemployment, a
close review of the research reveals little or no evidence to
support these hypotheses. One explanation put forth, for example,
is that youth unemployment has increased because of the rapid ex-
pansion of the baby-boom youth population in the 1960's and early

1970's. According to this view, the labor market has been unable
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to absorb the entry of the massive baby-boom generation into the
labor force. Yet research shows that changes in the number of
youth do not correspond with changes in the youth unemployment
rate. The most rapid increase in the youth population occurred
during the 1960'3, yet overall rates of youth unemployment
changed very little over that period (Rumberger 1985). Moreover,
research has shown that the labor market absorbs large numbers of
teenagers during the summer months without any <change in the
unemployment rate. Although teenage labor force participation
has been almost 40% higher in July than the annual average, the
teenage unemployment rate has been somewhat lower in July than
the annual average (Clark and Summers, 1982). Several authors
conclude that because there is no relation between the size of
the youth population and the unemployment rates, the projected
decrease in the youth populdtion during the 1980's should not be
construed to mean the problem of youth unemployment will auto-

matically lessen. (See Figure 1.)

Figure 1

Actual and Projected Number of Youths Aged 15-19, 1960 - 2000
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Source: Betsey, Charles, et. al., 1985.

11



Another demographic hypothesis that has not been entirely
borne out in the literature is that the sharp and continuing rise
in the labor force participation of adult women and the influx of
immigrants -~ poth legal and illegal -- have reduced the . number
of jobs available to yoﬁth. While one study concluded that it is
possible the increased numbers of women in the labor force may
have worsened the employment prospects of youths (Betsey
Hollister, and Papageorgiou, 1985), other research contends that
there 1is no evidence of a similar impact by immigrants. One
study for example found that increases in the Hispanic population
(which accounts for a substantial number of immigrants) have not
hurt job opportunities for black youths since youth unemployment
rates are similar in cities with large and small Hispanic popula-
tions (Freeman and Holzer, 1985).

Poor Macroeconomic Conditions. The youth unemployment rates

are more sensitive to macroeconomic conditions than are those of
adults. Since young workers generally have less experience and
fewer skills than older workers, they are more likely to lose
their jobs during economic downturns and have  more difficulty
finding new Jcbs. Research has shown that a one-point 1increase
in the adult unemployment rate decreases teenage employment by 5%
and minority teenage employment by 6% (Clark and Summers 1982).
In addition, the extent of poverty in an area affects the
employment chances of youth. Several researchers have found,
not surprisingly, that those areas with greater proportions of
families living 1in poverty and those youths living below the

poverty standard tend to have lower rates of youth employment




(Rees 'and Gray 1982; Freeman 1982). Together, these.findings
suggest that a relatively high level of economic activity is
essential for any long-term improvement in the youth employment
situation.

Occupational and Geographic Shifts. A number of shifts in

the occupational and geographic structure of the labor market
that have occurred in recent years may have had an adverse effect
on youth employment. The types of less-skilled jobs for which
youths (who generally have little experience and few marketable
skills) would normally be hired represent a shrinking proportion
of private-sector employment in the U.S. (Congressional Budget
Office, 1982), Furthermore, the shifting role of the military
from selective service to a volunteer army has caused the
military to recruit the best qualified candidates, leaving per-
sons with inadequate skills to compete in the labor market (Hahn
1986).

One hypothesis put forth by several researchers is that the
decline of agriculture and the movement of black families from
southern rural areas to northerﬁ cities ezplains the high
unemployment for black youths in the 1950's and early 1960's
(Betsey, Hollister and Papageorgiou 1985; Rumberger 1985). As
young black men from the rural south where unemployment was only
3% moved to northern urban areas where unemployment was 20%, the
overall unemployment rates for black youth increased. However,
since 1970, migratory patterns have changed and yet black youth
unemployment continues to escalate. This suggests that migration

alone cannot explain this phenomenon.
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Another possible explanation, although it is sometimes dis-
puted in the literature, 1is that the movement of jobs from the
inner cities to the suburbs has increased unemployment among
central city youth who are primarily black. Although there 1is
some evidence for this theory (Leonard 1984), other research has
shown that the movement of jobs away from the inner city cannot
explain the ©black/white employment differential that persists
within inner cities. One study found, for instance, that  for
black and white youths living in adjacent neighborhoods within
the central city, black youth employment could be as much as 20%
lower than white youth employment; similarly, blacks in neighbor-
hoods near jobs were no more likely to be employed than blacks in
neighborhoods far away from jobs (Ellwood 1983).

A final hypothesis, although one thaf has yet to be tested,
is that youth unemployment has climbed since the 1970's because
the Jjobs that youth could find were increasingly low-paying and
otherwise unrewarding (humberger 1985)., Two facts tend to corro-
borate this view. First, jobs were more likely to be found in
clerical and service occupations. And second, youth have been
found to change jobs much @ore frequently than adults: about one-
fourth of young men age 18-24 change jobs yearly, compared to
less than one in ten among 35-54 year olds (Freeman and Wise,
1982).

Minimum Wage. Although it has generally been thought that

the existence of a minimum wage increases youth unemployment
since some employers will not hire youth whose productivity is

lower than the minimum wage, recent research shows that minimum
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wages  have had only a small impact on youth employment (Freeman
1980; Wachter and Kim 1982). One study estimated that a 10%
increase in the minimum wage would reduce youth employment by
only 1% (Brown, Gilroy, and Kohen, 1983). These studies indicate
that minimum wages have had little effect on youth unemployment.

Matching Mechanisms. The research literature notes that one

of the causes of aggregate youth unemployment may be the lack of
effective mechanisms that match youth with jobs (Malvenaux 1983).
More specifically, some authors argue that the unemployment that
normally accompanies the transition from school to work may have
increased during the 1960's in part because state Employment
Service agencies reduced their emphasis on job placement
activities for high school seniors (Congressional Budget Uffice,
1882). During the 1960's, as part of the War on Poverty,
E@ployment Service resources were shifted toward disadvantaged.
adults and out-of-school youths and away from students making
the transition from school to work. This may have had an impact
on teenagers' ability to find jobs, especially for students from
low-income families who have less access to good labor market
information and job contacts through family and friends.

However, in response to the argument that youth unemployment
is really a problem of matching job seekers to job vacancies, a
recent study found that the number of unemployed has . increased,
not decreased relative to the number of job vacancies. There were
an estimated 2.5 unemployed persons for every job vacancy in the
middle 1960's and an average of 5 unemployed persons for every

job vacancy in the late 1970's (Abraham 1983). This study  sug-
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gests that rising unemployment rates are not due simply to
greater difficulty in placing youth in jobs, but rather to an
insufficient number of jobs.

B. Individual Characteristics

The literature contains a number of studies that seek to
determine why certain individuals are less likely to be employed
than others., This body of research is less concerned with why
the aggregate youth unemployment figures change than it is with
guestions about particular individuals.

Family Background. It has been shown that family background

has a positive relationship to the probability that a  young
person will be employed. Une study, for example, found that an
increase of $5,000 in parental income is asscociated with an
increase of more than three weeks in the number of weeks worked
by teenagers (Meyer and Wise, 1982). In addition to ‘income,
family structure 1s associated with the employment status of
youth., Teens from female~headed families have lower
probabilities of being employed. One study found that youths
whose siblings are employed are more likely to be employed (Rees
and Gray, 1982). This could merely reflect local labor market
conditions or characteristics common to all members of one
family, or it could mean that employed siblings are an important
role model and even heip other youths in the family find Jjobs
(Freeman and Wise 1982),

Geographic Location. Research has 'shown that youth

in central cities face the greatest difficulty in findings jobs.

According to a research study comparing the characteristics of

16



youth employment among central cities, suburbs and rural areas,
black and white youth in central cities have the most difficulty
obtaining jobs and experience the longest periods of joblessness

(Westcott, 1879).

Education. As has been noted -earlier, youths . with
less education are more likely to experience unemployment. High

school dropouts are employed fewer weeks per year than high
school graduates. More generally, out-of-school youths of any
age  with education below the average for their age group are
employed noticeably less than other out-of-school youths in that
age group (Rees and Gray, 1982). Academic performance has been
found to be positively related fo the employment rates of youth
as well as to their wape rates after entering the labor force
full time (Meyer and Wise, 1982).

Many youth are educationally unprepared to participate fully
in today's labor market,according to several authors. The lack of
education can make the school-co~work transition difficult or
become a barrier to entering the labor market, especially for
disadvantaged youth (Hahn, McCarthy, 1985). The lack of hasic
reading, writing and computational skills is most oftéen cited as
an educational deficiency among youth. One author suggests that
the Jjunior high or middle school years are pivotal for learning
basic skills, but are rarely emphasized as major contributors to
skills education (Berlin, 1985).

The lack of preparation for the world of work actually stems
from three separate but related problems: a lack of education

required to carry out the tasks of a job, no knowledge of how to

17



begin - or complete a successful job search, and a lack of work
experience that would impart a sense of proper work expectations
and behaviors to youth. Whether this lack of preparation 1is
caused by inadequate education/training, volitional factors among

youth, or other factors remains at issue.

Sex. Young women are hit harder by unemployment than young
men. For out of school youth, women are less likely than men to

be in the labor force at every level of completed education, with
the demographic gap narrowing as the level of education increases
(Young,’1984). Diane Westcott asserts that sex 1s a greater
determinant of the first job than race (Westcott, 1979). This is
supported by the results of a research study that found ado-
lescents' first jobs are significantly segregated by sex. Girls
work fewer hours, for lower wages, than boys in their first _jobs.
In fact, Jjobs dominated by males offer wages that average 17%
higher than all jobs for youth (Grenbeyer and Steinberg 1983).
Race. As shown in Section I, black teenagers have noticeably
lower chances of working than white youths. (The - unemployment
rate for Hispanic youth falls somewhere between that for
whites and blacks.) Part of the worse employment situation for
black youth is due to their increased schooling over the past 15
years, yet the "inactivity rate" for black males is still far
higher than that for whites. While none of the research has been
able to explain why black youths suffer so  much greater
unemployment and inactivity than white youths, several authors

suggest  that discrimination in the labor market plays a part.
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One researcher could account for 50% of the disparity in unem-
ployment rates between white and black youth; he attributed the
remaining 50% to discrimination (Usterman, 1980). Another study
reports findings suggesting that treatment of job applicants with
the same backgrounds and gualifications may depend on the race of
the applicant (Culp and Dunson, 1983). This study matched young
black and white "auditors" who applied for jobs at firms in
Newark, New Jersey. The éuditors were recent high school
graduates who were trained to make systematic observations of how
they were treated. The results suggested that black youths may be
treated with less courtesy and may be less likely to be informed
of job prospects. Another researcher concluded that there is a
racial or caste-like stratification between blacks and whites
that has found expression in such things as job <ceilings for
black workers (Ogbu, 1985).
According to one set of authors,

The residue of past and current discrimina-

tion finds its expression on the demand side

in diminished opportunities <for minority

youths in the labor market (because of the

attitudes of employers); and to the extent

that the social context affects the percep-

tions, attitudes, and responses of youths, it

can have a quite fundamental impact on the
supply of labor.*

*Betsey, Charles L., Robinson Hollister, and Mary Papageorgiou,
editors, Youth Unemployment and Training Programs: - The YEDPA
Years, National Academy Press, 1985, page 64.
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Moreover, the historic exclusion of minorities from some
occupations deprives them of the chance to learn the requirements
of such employment and to undertake the necessary preparation.
Minority youth are not exposed to role models pursuing sonme
occupations, ' so they know very little about how to prepare for
these jobs. In support of this hypothesis, one study found that
black high school students desiring to become doctors, engineers,
and teachers were as 1likely to take shop courses as those
desiring office work, Similarly, minority youths who aspired to
be engineers took no more math courses in high school than youths

wishing to become physical education teachers. (Ugbu, 1985).

Summarz

The research literature suggests that the most influential
factor affecting the aggregate youth unemployment rates 1s the
condition of the labor market. When the overall economy 1S
strong, youth unemployment subsides. Demographic trends within
the youth cohort, occupational and geographic shifts, the minimum
wage, and the lack of matching mechanisms all prove to be - weak
predictors of the youth unemployment rate. This suggests that
léck of jobs may be the single most important cause of youth
unemployment.

Unfortunately, the literature tells us very little abput why
some youths -- notably, minority youths -- are more likely to be
unemployed than others. Most of the variation in employment and
wages among individuals cannot be explained by differences among
them that are observable and measurable, such as family income or

educations.



III. Interventions

Very few programs are operating to reduce the overall
youth unemployment rate. Virtually all of the programs aimed at
youth unemployment seek to enhance the employability of specific
groups of youth -- usually disadvantaged youth. There is consid-
erable debate over whether these programs targeted on certain
individuals dn anything to decrease overall youth unemployment or
unemployment in gensral. Some researchers argue that the dis-
placement effect of these programs is as high as 50%: for every
ten youths employed as a result of some targeted intervention,
five other people may lose their jobs. Other researchers argue
that the substitution effect is minimal: for every 10 youths who
get a job, perhaps one other person 1is 1laid off. Most
researchers agree, however, that if employment and training pro-
grams are targeted to low-income disadvantaged areas, then the
displacement effect is minimal.

These two types of interventions ~- one aimed at reducing
overall youth unemployment and the other aimed at enhancing the

employability of specific youths -- are explored in turn below.

A, Proposals to Reduce Aggregate Youth Unemployment

Although there are no specific programs in operation to
reduce the overall youth unemployment rate, four proposals are
discussed most often in the 1literature. These are: (1)
establishing a separate subminimum wage for youth, (2) insti-
tuting a DNational Youth Service, (3) developing public job

creation programs, and (4) establishing school-business partner-
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ships. Each of these proposals would affect the aggregate youth
unemployment rate while not necessarily affecting a particular
individual's chances of becoming employed.

Subminimum Wage for Youth. Several authors have suggested

that a two-tiered minimum wage be instituted that allows youth to
earn less than the full amount for adults. The argument here is
that the current minimum wage may prevent employers from hiring
as many youths as they would if teenagers were covered by a lower
minimum than adults. Critics respond that a subminimum wage for
youth may be exploitative. In any case, the proposal to 1lower
the minimum wage for youth is one potential intervention that is
intended to affect the overall youth unemployment rate.

National Youth Service. Some type of national youth service

corps has emerged as a new proposal during the past Ifew years.
Such a program seeks to accomplish productive work that benefits
the community while fostering development of values and skills
that will prepare youth for the adult world. Several prototypes
exist: the Civilian Conservation Corps of the 1830's, the G.I.
Bill, the Peace Corps, and Vista. The two premises on which such
a plan is based include (1) there is plenty of productive work
for youth to do; and (2) a transition period is essential fog
youth to move into adulthood.

A national youth service would serve all youth, but it would
particularly benefit disadvantaged youth. According to one

atvthor,
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Many young people today are constructively

engaged in jobs, in formal education, in

raising families and in military service.

However, neither young people nor the society

at large is well served by the millions of

young people who are unemployed, who are

working at dead-end jobs, who have 1little

idea of why they are in college, who  have

babies more to establish their identities than
to raise families, or who enter the underworld
of crime.*

Related to the idea of a national youth service are youth
conservation corps and community service programs which exist 1in
numerous localities. These programs generally enroll youth age
18 and older regardless of their educational and economic status;
i.e., they are not targeted only on disadvantaged youth. The
programs provide a structured environment and an initiatioh into
the responsibilities of work and citizenship. Youths Dbecome
involved in community programs such as conservation of natural
resources, maintenance of public property and the ;erformance of
social services.

Approximately 20 states and/or localities have established
locally~financed commurity service and conservation corps pro-
grams to help bridge the school-to-work gap for young people.
Youth work in crews, under close supervisiocii, on jobs selected
because they will leave a visible social or physical impact,
offer an opportunity to learn and do not compete with other

workers. .

*Eberly, Donald, "National Youth Service: What Do We Know?"
Prepared for the Business Advisory Committee, Education Commis-
sion of the States, March, 1985.
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Participants can be fired and promoted. Most of the programs
build esprit de corps, teach about community needs, provide
training in fire and water safety, and provide staff for 1local
flood, <fire and other emergencies when they occur. All of the
programs require participants to enroll in an educational program
that will help them obtain a GED or move into college. In Cali-
fornia, for example, participants are building parks for neigh-
borhood children; while in New York, participants are staffing a
shelter for the homeless and taking oral histories from resi-
dents of a nursing home (Berlin, 1985). The appendix lists 15
past and present youth conservation corps programs and describes
each briefly.

Public Sector Jdob Creation. The third proposal most often

discussed to reduce aggregate unemployment is public sector job
creation. According to proponents of this proposal, federal,
state, and 1local governments should create new jobs for dis-~
advantaged youth and others who have difficulty getting and
keeping jobs in . the private sector. Advocates contend that
public job creation policies add to the nation's production,
increase worker income, enhance skills, and even increase social
stability. The 1idea is to target new jobs on groups of workers
-— like youth ~- who face particularly high unemployment rates as
a way of reducing unemployment without raising +the inflation
rate. Opponents argue that such policies often provide only
make-work - jobs that do not help the unemployed individual in the

long run.
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Research on youth job creation programs has shown that they
can succeed in employing the most disadvantaged workers and thus
achieve higher employment rates with minimal risk of inflation.
Several programs appear to yield increased public services that
are as high in value as program outlays. However, the one criti;
cism with these programs has been that some tend to shift youth
from private to public sector jobs so that the costs of adding
one net job for a disadvantaged youth can exceed the youth's
salary. Similarly, = wage subsid%es to private employers are said
to support the hiring of some youth who would have been hired in
the absence of the subsidy and so end up costing more in public
funds than the salaries paid in the net jobs created (Hahn and

Lerman, 1985).

School-Business Partnerships. Collaborative efforts between

schools and 1local businesses to increase youths' chances for
employment have become popular. These programs seek to
strengthen the link between education and work for students while
improving relations between school and businesses. More and more
businesses are recognizing the fact that they -- and indeed our
entire economy =~ depend upon the successful education of youth
and their preparation for the world of work.

Hundreds of school-business partnerships have been formed
across the country. For example, 1in New York City's Join-A-
School effort, companies provide class materials, lecturers,
part-time jobs and scholarships to individual schools. Forty-=two
businesses are assisting the same number of schools. The Academy

of Finance, also in New York, has 30 financial establishments
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assisting in drawing up curricula, developing teacher training,
and providing summer internships to 352 students at five «city
high schools. Mentor programs in the city are intended to
encourage student interest in careers and promote the development
of academic skills. Students are matched with a company in their
field of 1interest that provides speakers, seminars and field
trips to their offices (Reid, 1986).

Another example of a school-business collaborative is the
Private Industry Council of Prince George's County, Maryland
which has teamed up with the county's school system tc develop
two programs designed to help students gain the competencies
needed in the work world. In an after-school program targeted to
high school juniors who are not <college-bound, pre-employment
training is provided, including Jjob search skills, interviewing
and resume preparation. Over 60% of those students completing
the program find full-time or part-time work within 90 days. The
school system also offers, with the assistance of +the Private
Industry Council,; short-term vocational courses for students-not
enrolled in a vocational high school. Students spend six hours
daily for eight weeks receiving entry level instruction - and
training in child care, clerical skills or data processing.
Placement assistance and on-going job search support are also
available.

B. Improving the Employability of Individual Youths.

Most employment and training programs seek to improve the
prospects for employment among a target group of disadvantaged

youth. There are hundreds of such programs around the country;
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however, very few have been reliably evaluated. We confine our
description of these programs to 26 that have reliable evaluation
data and are well-documented in the literature. These 26 pro-
grams can  be classified according to the following five
categories:

(1) Compensatory Education Programs

(2) Labor Market Preparation Programs

(3) Occupational Skills Training

(4) Job Placement Programs and

(5) Work Experience Programs

Although in reality many of the programs have more than one
of these components, they are described here under their primary
service strategy.

Compensatory Education Programs. kemedial education programs

operate under the assumption that youth first need to master
basic skills before they can be expected to hold a job. Some
authors contend that job readiness and work maturity programs may
prove idineffective if youth have marked basic skill deficiencies

to start with. According to Bailin,

Remedial instruction in reading and math
probably stands as primus inter pares among
all services for youth. Few disadvantaged or
hard-to-serve youth have adequate basic
skills;  for most, academic deficiencies are
closely related to their other problems when
they are not prime needs in and of
themselves. Hence a generalization such as
"Every youth program should have an academic
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component," while glib, contains an important
germ of truth that should not be overlooked.¥*

Four programs attempt to provide basic educational skills to
disadvantaged youth as a precursor or complementary strategy to
employment and training services. These are shown in Table 4.
Three of the four combiqe instruction in basic skills with work
experience; only one -- Project STAR in New York City =~ provides
only remedial instruction. The Philadelphia High School Acade-
mies combine instruction in an alternative school with job skills
training and work experience. Success on the Move in Oakland,
California, offers basic skills training with paid work experience
and emphasizes the linkage between school and work. The most
direct connection is the Youth Incentive Entitlement Pilot Pro-
jects which operated in 17 sites and guaranteed a full-time job
during the summer and a part-time job during the school year to
economically disadvantaged youth who stayed in school.

Evaluations of these four programs reveal mixed success.
For students still enrolled in school, the programs reduced the
dropout rate and increased the average daily attendance. Project
STAR improved student reading ability at a rate of 2-4 grades per
year. The Youth Incentive Entitlement Pilot Projects increased
the employment rates and earnings of program participants but had
no effect on getting students to stay in school in return for a
job. The program had no effect on either school retention of

youths already in school or school completion by dropouts who had

*¥Bailin, Michael, "Youth Employment: An Overview of the
Field," unpublished paper, March 1986.
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PROGRAM

a) Youth Incentive
Entitlement

COMPENSATORY EDUCATION PROGRAMS

SERVICES OFFERED

Part-time work during
school year, full-time
during summer for stu-
dents who stay in school.

TABLE 4

TARGET GROUP
In-school and out-of~-
school youths.

e 16-19 year olds
@ economically dis-
advantaged

SITES

17 (4 in impact
study)

PROGRAM EFFECTS

In-program

® earnings (school
year) +46% tc 161%

® earnings. (summer)
+48% to 65%

® decreased unemploy-
ment

o increased
employment-to-
population ratios

o no effect on school
enrollment

Postprogram
® earnings {(annual
+$545

b) Project STAR

Individual, flexible
instruction in reading.

In-school and out-of-
school youths.
® 16-21 year olds
® reading below 7th
grade level
® 30% are learning
disabled

1 (NYC)

e students progress in
their reading
ability at a rate of
2-4 garde levels per
year.

e retention rate is
70% higher than
overall NYC rate.

e attendance rate
exceeds NYC average.

c) Philadelphia High
School Academics

Alternative schools
offering assistance in
selecting acadmic courses;
individual counseling and
follow-up by teachers; job
skills training in such
areas as electrical ser-~
vics, food services busi-
ness and automotive ser-
vices; and work experience.

Potential dropouts in
9th-12th grades with
specific vocational
interests.

4 academics operating
in 7 public high
schools (in
Philadlephia area)

® average daily atten-
dance is about 90%,
compared to 60% for
the schools within
which the academies
are located.

e dropout rate i near
zero, compared to
system-wide rate of
almost 50%.

® 72% of academy. gra-
duates find jobs,
pursue higher educa-
tion or enter the
military.

d) Success on the Move

Offers training in problem-—
solving skills, basic read-
ing, science, math and
social studies, pre-employ-
ment training, paid work
experience and teacher
retraining. = (Linkage
between school and work is
emphasized.

Economically disadvan-

taged and minority

youth; mixture of high,

medium and low achievers.

1 (cakland, CA}

e dropout rate is neg-
ligible

e attendance, atti-
tudes and employment
ability skills have
increased greatly.

® Reading scores have
jumped as many as 6
grade levels for
some.




returned to school. Although the progect did attract a signifi-
cant number of dropouts back to school, they did not stay 1long
enough to graduate.,

In summarizing what we have learned from research on compen-—
satory education programs, one researcher notes that quality and
etfectiveness have been elusive. Although some programs have
demonstraied their effectiveness, this author concludes that "the
development of sound instructional curricula, that will be moti-
vating and relevant to hard-to-serve, at-risk youth while " also
producing wuseful academic gains, 1is a challenge that, over the

past 20 years, has only seldom been met" (Bailin, 15&6).

Labor Market Preparation/Job Readiness Programs. A number

of programs have been designed to help disadvantaged youth make
the transition from school to work. Low income and minority
youth have been found to have less general knowledge about  the
world of work, show less awareness_  of what constitutes good work
habits, and have unrealistically high career expectations. More-
over, disadvantaged youth often get exposure only to low status
occupations experienced by their family and friends. This limited
knowledge. of the labor market may be why so many disadvantaged
youth seem to be indifferent to long-term career possibilities
and why many do not have good work habits (Hahn and Lerman,
1985).

Labor market preparation programs designed to correct these
deficiencies include career development and vocational exposure
programs that teach youth about a variety of realistic career

options, attempt to raise their motivation level, and help them



understand employer expectations. In addition, Jjob readiness
programs teach techniygues for finding a job, participating in an
interview, filling out a job application, and communicating
one's capabilities to a potential employer.

Eight programs that seek to prepare disadvantaged youths for
entrance into the labor market have been carefully evaluated.
(See Table 5.) All attempt to provide information on the world of
%ork to disadvantaged youth; some stress good work habits and
positive attitudes as a way of preparing youth for a job.

Six of these eight programs serve out-of-school youth.
These programs provide occupational information, Jjob search
information, aptitude testing, and pre—employmént training. The
two in-school programs provide some type of classroom instruction
in pre-employment skills and Jjob exploration.

Six of these eight programs increased employment of partici-
pants somne. Project Redirection increased paid employment among
participants at the end of 12 months but this effect decayed by
the end of 24 months. Two programs reported positive cost-
benefit analyses. In 70001 LTD, male participants made short-
term earnings gains that paid back the costs of the program,
and youth enrolled in the Jobs for Youth program increased their
earnings enough to equal or exceed the costs of the program.

Several researchers have summarized the lessons that can be
drawn from labor market preparation programs.: Hahn and Lerman
note that since the goal of labor market preparation and career
awareness programs is to change attitudes, it is inappropriate to

judge the performance of these programs on immediate employment



PROGRAM
a) Alternative Youth

Employment Strutegies
{AYES)

b) Recruitment Training
Program (RTP), Career
Exploration Program

c¢) Project STEADY (Special
Training and Employment
Assistance for
Disadvantaged Youth)

d} oIC

e) National Puerto Rican

(NPR) Forum

f) Project Redirection

g) 70001, Ltd.

h}) Jobs for Youth (JFY)

SERVICES OFFERED

Alternatives:
1} Full-time work
2} Full-time clussroom
training (prevocational
and basic educsation)
3) mixture of 1 and 2

Occupational information, basic
skills instruction, and job
search information

Labor market information, job
search training, aptitude
testing, and job placement

Clussroom instruction, on-site
career exposure, and. follow-up
counseling

Horkshops in self-awareness,
pre-employment skills, job
exploration

Educational,; health, family
planning, and employment-related
services

Organized sequence of
educational and pre-employment
training

Functionel skills training (in
Jjob and life skills) through
individualized instruction;
assistance in job plucement and
continued follow-up by JFY
counselor

TABLE 6§ LABOR MARKET PREPARATION/JOB READINESS PROGRAMS

TARGET GROUP

Out-of-School unemployed youths
{charucteristics varied by site}

Out-of-school unemployed youths
o 82% blsuck
e 12X Hispanic
s 47X nule

Qut-of-school unemployed
youths (graduates and dropouls)

In-school and out-of~-sachool youths
o 24% ex-offenders

o 19% dropouts

o 78% black

In-school youths
o largely Puerto Rican high
school seniors

Non-high school graduntes, pregnant
und/or parenting

o less than 17 years old

o 48% black

s 38X MHispanic

e economically disadvantaged

Out-of-school, economically
disadvantaged youth (primarily
dropouts), uged 16-21}

Qut-of-school, economically
disudvantaged youth {primarily
dropouts) aged 16-21

SITES

New York, NY; Miwswmi, FL;
and Albuquerque, NM

Bridgeport, CT;
Pittsburgh, PA;
Rochester, NY; aud
Youngstown, OH

Ten

Seven

Two schools each in
Chicage, Il; Jersey City/
Hloboken, NJ, South Bronx,
NY; Hartford, CT and

San Juan, Puerto Rico

Boston, MA; Harlem, NY;
Phoenix, AZ; and
Riverside, CA

Over 50 local programs
nutionwide

New York, Boston, Chicago

PROGRAM EFFECTS

Increased full-time employnent

e« ut 8 months + 10%

e no differences by anlterpnative
treatments

Immediate employment 89% versus 53%
{control group)

s 3 months: employwent + 7.5%

e 8 months: employment + B,.2%

e guing in job-holding and job-
seeking skills

o increansed full-time employment at
3 wmonths 29X versus 17%

School retention
73%
62%
Significant reduction in crime

e 1979 Study: results not reliamble
for 1979 program

e 1980 Study: Posilive effect on
employment;- Negative effect on
school retention; Positive
effect on sll SAS buttery jtems

Twelve Months
o decreased pregnancies
o increased school enrollment
e increased paid employment
Twenty-four Months
e no significant impacts at 24
months except for selected subgroups

e 6 out of 10 youths are placed in jobs

e Compared to control group, mule
participants evidence short-ternm
earnings gains that puy back the
cost of the progrum. (Females
experiences modest short-term gains
that do not “"pay back" their program
costs. )

s 6 out of 10 youths ure placed in
private sector jobs

The program works equally well for
tioth younger {under 18) und older
youth,

Youth "pay back” the cost of the
progrum in terms of inereased
earnings over a comparison group,
in about a yeur.




and earnings effects alone. They conclude that these programs do
improve youthsi knowledge about the labor market as well as their
attitudes toward work when measured on standardized tests taken
before and after the program. And in some cases, as shown with
the programs mentioned above, these programs do lead to increased
employment. However, the research literature is iess certain
that program-induced gains in attitudes alone lead to effective
functioning in the labor market (Hahn and Lerman, 1985).

Likewise, the National Research Council concluded that most
labor market preparation programs for out-of-school youths have
at best only marginal effects on employment, and positive effects
generally decay fairly rapidly (3-8 months) after participants
leave the program. Even the effects of the programs on job
attitudes and orientation are marginai according to this study.
The authors conclude that even "when a [labor market preparation]
program has an effective outcome, . we know little about why it
works or for whom," because the target populations range from
high school dropouts to graduates, in-school to out-of-school
youth, and younger to older adolescents (Betsey, Hollister, and
Papageorgiou, 1986).

Occupational Skills Training. Programs designed to train

unemployed youth 1in Jjob-specific skills have been a .primary
method of reducing unemployment among disadvantaged youth. These
programs seek to impart skills relevant to obtaining work in
specific occupationse. Yet critics remain skeptical about the
training approach for several reasons, including the following:

® Below a certain age, young people tend to 1lack the

seriousness to make good use of skills training because
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they have not committed themselves to a particular
occupation.

® During high unemployment periods, training is of little
value 1f jobs remain scarce even for graduates of
training programs.

® The training required for most jobs can be learned most
effectively on-the-job, yet providing subsidies for on-
the~job training may pay firms for activities they
would have undertaken without subsidies.

@ Participants require a sufficiently high 1level of
academic preparation to be able to participate 1in
training programs, yet many ycuths lack these basic
skills.

Nevertheless, there are five major occupational skills
training programs that provide reliable information about their
effects. (See Table 6.) Most provide skills training to the most
disadvantaged out-of-school youths. The Job Corps is a
residential program targeted on the most severely disadvantaged
inner-city youths, most of whom are high school - dropouts. It
combines occupational skills training with remedial education and
job placement. Project JUMP, VICI, and the Technical Training
Project are more narrow training projects that provide technical
education and oh—the—job training in engineering, construction,
and other fields to youth in several cites. The £ifth program,
New Youth Initiatives in Apprenticeship, provides on-the-job
training in private sector skilled trade positions. However, its
clients are not particularly disadvantaged.

Evaluations of these programs show mixed results. The most
positive findings are found in the - Job Corps  where post—program

employment and earnings increased 28%. Additionally,

participation in the Job Corps was found to reduce criminal



PROGRAM

a) Job Corps

TABLE 6

OCCUPATIONAL SKILLS TRAINING PROGRAMS

SERVICES OFFERED

Comprehensive: health
care; basic (remedial)

education/GED; occupa-
tional skills training;

and job placement.

TARGET GROUP

Out-of-school severely
disadvantaged 14 to 21
year old youths (20%
functionaily illiterate
at entrance; 80-90%
dropouts; 70% minority).

SiTES

61 centers in United
States and terri-
tories (the sample
represents a cross-
section of corps
members in continen-
tal U.S. centers)

PROGRAM EFFECTS

Increased postprogram
employment and earnings
of +3 weeks/year +$567/
year, or +28%.

Increased educational
attainment (GED} pro-
bability of .24 versus
.05,

Cost-benefit raaatio of
$2,300 per enrollee.

Reduced crime (number of
arrests during partici-
pation).

Reduced seriousness of
crime postprogram.

Increased military
placement.

b) Project JUMP {Joint Part-time work while in In-school youths 7 No difference in annual
Urban Manpower school in private sector ® 18% minority earnings or wage rates.
Program) skilled trade positions; @ 93% male

placement in apprentice- e 96% high school
ship position: graduates
® B- average dgrade

c) Technical Training Technical -education and Disadvantaged, inner- 1. {NYC) ® Over 50% of gra-

Project, Inc. on-the-job-training for city youth and women, duates have remained
guaranteed job slots. who are a minority in in the drafting pro-
Remedial education and the engineering fields. profession.
assistance with GED pre- ® Several JUMP ~lumni
paration is offered to have attained the
those who need it. level of draftsman.

d) New Youth Initia- Training -in technical Disadvantaged urban 1 (Newark, NJ) ® Placement and reten-

tives in Apprentice-—
ship

laboratory, and world-of-
work sklills; on-the-job
training and assistance
in job placement.

youth and young adults,
out-of-school, 18-30
year olds,

tention rates are
85-90%,

e Close to 500 gra-
duates work in over
80 companies in 20
industries.

e)

Ventures in Com-
munity Improvement
{(VICI)

Union journeymen; super-—

vised construction projects,

emphasis on construction

skills and GED completion

Out-of—-school
@ 74% dropout
e 16-19 years old
o 79% black

@ increased employment
# increased earnings
+$322/quarter




activity and 1increase educational attainment and military
placement. The cost per participant has been high, but the
program's benefits have exceeded the costs. VICI participants
increased their employment and earnings 8 months after completing
the program. TTP also showed some positive effects: placement
and retention rates were 85-90%. Project JUMP has successfully
trained many youth, over 50% of whom have remained in the engi-
neering profession. The one in-school program did not produce
any difference in annual earnings, but this may be due to  the
nature of its target population that is not disadvantaged.

One study notes that while it would be misleading to
attribute the Job Corps' success solely to its occupational
skills training component, its effects suggest that, at least
when combined with remedial education and job placement services,
training can  enhance the employability of disadvantaged = youth
The intensity of services and the mix of remedial education and
skills training combine to produce an effective program.
Moreover, the fact that participants reside away from home to
receive their employment training allows for the concentration of
effort and seriousness of purpose required to make a difference
with the most severely disadvantaged youth (Hahn and Lerman,
1985).

It appears that one target group 1is helped nost by
occupational skills training programs: high school dropouts. ' In
comparisons between training programs and other types of employ-
ment programs, the training approach yielded the highest = gains

for high school dropouts.



In short, non-residential training programs have raised the
chances of finding a job for youths with particularly poor
employment backgrounds. However, it is unclear whether such
benefits outweigh program costs an&' which specific training

approaches are most beneficial (Hahn and Lerman, 1985).

Job Placement Programs. Because most youth are new entrants

to the 1labor market, and because they change jobs frequently,
youth spend more time than adults looking for work. To help
teenagers find jobs, a number of programs provide job placement
services and job search assistance as a way of helping to match
individuals with available jobs. For disadvantaged youth, this
assistance is particularly important since many  lack the
connections to job openings that middle class white youths have.

The U.S. Employment Service is the primary mechanism used to
match workers with jobs throughout the country. In 1979, about
4.3 million youths filed applications with the Employment Service
during the non-summer months. Of these, about 32% became
employed. Critics contend, however, that the Employment Service
does not adequately meet the employment needs of low-income and
minority youth.

Six programs are shown in Table 7 that offer job search
assistance and job placement. These programs are similar to labor
market preparation programs except that they focus more -"intently
on making the connection to 2 job. Three of the programs provide
job placement  services to out-~of-school youth while the other
three are  targeted on youth still in high school. Jobs for

America's (Graduates, which started in Delaware and has now
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TABLE 7
JOB PLACEMENT PROGRAMS

PROGRAM SERVICES OFFERED TARGET GROUP SITES PROGRAM EFFECTS
a) Job Factory Job search assistance, Out-of-school youths Cambridge Increased employment
e 55% high school ® at 6 weeks 64%
graduates versus 48%
e 32% dropouts e at 36 week both 80%
® 60% minority
b) Job Factory/Voucher Job search preparation Out-of-school youths Cambridge Increased employment

Program and motivation; two ® 49% dropouts e voucher only: 70%
treatments: assistance e 37% graduates ® voucher and job
plus wage subsidy, and e 52% minority search: 58%
and subsidy. only. ® 62% male © control: 51%
¢) Job Track Job search assistance Out-of-school youths San Francisco Increased employment
@ 50% minority e at 6 weeks 46%
® 72% male versus 28%
e at 12 weeks 66%
versus 49%
d) Jobs for Delaware's Job preparation workshops, In-school youths Delaware JDG sites At 3 months:

Graduates

job search assistance, and
follow-up.

e high school seniors

® 20-25 econmically
disadvantaged

e selected from bottom
third of class
(academically)

® 37% minority

and companion sites

e employed full time

At 8 months:
e employed FT +9%

No differences in
tenure, wages, or type
of jobs until 8 months
when participants earn
$3.90/hour {(+S.38 over
comparisons).

e)

Jobs for America's
Graduates

Job preparation workshops,
job search assistance, and
follow—up.

In-school youths
® 71% minority
e 47% male

JAG participating
sites in Arizona,
Massachusetts,
Missouri and
Tennessee

(summer)
48%

e Employment
75% versus

e Employment (fall)
55% versus 33%

e Fall hourly wage
$3.82 verus $3.67

® Fall weekly earnings
+$15

£)

Project BEST (Better
Employment Through
Skills Training)

1 hour/day of labor market
job counseling

preparation,
and job placement

High school seniors,
selected to partici-
pate

e 100% black

® 42% male

Philadlephia inner-
city high school

No measurable effect on
employment.




expanded to some 20 states, 1is a school-to-work transition pro-
gram for high school students who are not going on to college.
However, this project generally serves youth who are least in
need of assistance; they are high school graduates, 75% of whom
come from families who are not economically disadvantaged.

Evaluations of these six programs once again reveal mixed
results. All but one had some employment gains although these
declined over time. For instance, the Job Factory increased
employment after six weeks but there was no difference between
participants and controls at 36 weeks. Jobs for Delaware's
Graduates increased employment by 19% after 3 months, but this
dropped tc only 9% after 8 months. One program, Project Best, had
no measurable effect on employment.

The Job Factory/Voucher Program tested two approaches: a
voucher that could be used as a wage subsidy with employers, and
a voucher system plus job search assistance. Data showed that the
employment rate for youths who received the voucher alone was 70%
while those who received the voucher and job search assistance
was only 58%. Researchers conclude that sample attrition and
other methodological problems may account for this peculiar
effect.

Overall, a summary of the research on job placement programs
concludes that intensive job placement programs can speed up the
job~tfinding process for low-income youth. However, the evidence
is less persuasive that these initial gains persist over time or
move youth into better jobs. Programs that train disadvantaged

youth 1in job search techniques also can raise employment rates,
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at least in the short run.

Work-Experience Programs. Another method of helping youth

become. employed is to give them actual work experience in real
jobs. Such programs help both in the short run by providing work
to otherwise unemployed youth and in the long run by teaching
good work habits that make youth attractive to employers.

Although there  are many such programs around the country,
three are reviewed here and summarized in Table 8 because they
have been extensively evaluated. All three give youths direct
work experience of some kind. The supported work program, for
school dropouts, offers work experience with peer  support and
close supervision. The Public Versus Private Sector Jobs Demon-
stration Project also provides work experience primarily to drop=-
outs. And the Summer Youth Employment Program offers direct work
experience during the summer to both in-school and out-of-school
youthe.

Evaluations of these three programs show slight initial
increases in employment and earnings for program participants but
many of these increases decay over time. The Summer Youth Employ-
ment Program increased part-time employment after participation
in the program because it provided paid work experiences during
the summer. - The supported work demonstration, however, had no
effects on participants 18 months after the program. The initial
effects were positive in that earnings increased by $92 per month

and employment among participants was 19% greater than among non-
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PROGRAM

a) Supported Work
(school dropouts)

SERVICES OFFERED

Work experience featuring
peer support, graduated
stress, and close super-—
vision.

TABLE 8

WORK EXPERIENCE PROGRAMS

TARGET GROUP

High school dropouts
e 17-20 years old
e 73% black
) 1?% Hispanic

PROGRAM EFFECTS

In-program effects

e first 9 months
—~employment +27%
-earnings +$146/
month
-hours worked +52%

® 12 months
-employment +19%
~earnings +$92/month
~hours worked +$29/
month

® 18+ months
~-no significant
effects

b) Public Versus Pri-
vate Sector Jobs
Demonstration Pro-
ject

Work experience

Out-of-school youths
@ 18-21 years old
e 76% dropouts
® 64% black

At 3 months
® employment of pro-
gram completer
public = 50%
private = 64%
® enrollment in
education/training
public = 26%
private = 18%

At 8 months
® employment of pro-
gram completers
public = 52%
private = 61%

c) Summer Youth
Employment Program
(SYEP)

Direct work experience;
supplemental services,
such as job counseling.

In-school and out-of-
school youths

@ 14-21 years old

e 47% black

In~-program effect
® increased employment

100% vs. 20%

Postprogram effects
® increased part-time
employment 25%
versus 19%,




participants one year after the program. However, by 18 months,
these effects disappeared.

The research project designed to test the effects of public
versus private sector work experience showed very little
difference Dbetween the two. Private sector participation was
associated with only slightly higher rates of subsequent employ-
ment, while public sector jobs led to slightly greater enrollment
in education and training programs. In general, the research
literature suggests that work experience programs, if structured
properly, do -improve the early careers of disadvantaged youth.
But to be effective, the programs must be enhanced with educa-~
tional services or linked to jobs that provide real career lad-
ders. Unless the jobs provide entry into union apprenticeship
programs or provide substantial training, it appears that they do
_not help out-of-school youth improve their long-term job chances

in the conventional labér market (Hahn and Lerman, 1985).

Summary

Andrew Hahn and Robert Lerman summarize what we have learned
from these various types of youth employment and training
programs (Hahn and Lerman, 1985):

® Work experience alone does not improve the
long-term employment potential of young
people; to be effective for disadvantaged
youth, work experience must be combined with
remedial education and skills training.

S Remedial education and skills training can
clearly be effective in improving the skills
and the employability of young dropouts if
delivered in a residential, intensive, highly
structured environment such as offered by the
Job Corps. In nonresidential contexts,
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results are less consistent but appear to be
positive in some instances. .

Providing subsidized jobs to poor youth on
the condition that they remain in or return
to school has had some positive effects on
both school attendance and post program em-—
ployment of participants, but not on the
share graduating from high school -- the
dropouts dropped out again.

Efforts to change the work attitudes, habits
and appearance of disadvantaged youth have
had some success, but these "successes" have
not had much effect on the employment of the
young participants.

Providing subsidized jobs to high school
students or dropouis sharply raises their
employment levels during (but apparently not
after) the programs and does not simply di-
vert youth from unsubsidized to subsidized

Jjobs —-— although enough such diversion occurs
that the program costs are high per job
created. Summer employment programs have

been a particularly important job source for
black youth.

Subsidies to private employers hiring low
income youth have attracted the participation
of many firms although only a small
percentage of those eligible; it is unclear
to what extent these subsidies (primarily the
Targeted dJobs Tax Credit) have actually
stimulated new jobs, as opposed to displacing
other workers or paying firms for the hiring
they would have done in any case.

Career education programs that teach
disadvantaged youth about the Jjob market,
alternative careers .and appropriate work
habits appear to have little impact on  the
early success of these youth in the job
market.

Job search assistance programs raise the
intensity of job search, help youth learn how
to look for jobs and increase short-term
employment levels; but these approaches  may
have 1little or no long-term effect. Job
placement programs also help youth find jobs
more quickly.
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These conclusions are fairly negative because they are based
on evaluations of specific programs. However, despite . the
limitations of existing programs, it is possible to step back and
think about what important lessons we have 1learned from this
cumulative experience. In this view, one author notes at least

three major points:

e First, service coordination is essential if
youth employment initiatives are ultimately
to prove successful. A coordination

mechanism, whose role is to rationalize local
services, identify needs and spur development
of programs to meet those needs, 1s the only
effective means of drawing together the
fragmented array of youth-serving agencies

into a coherent whole. This holds true at
the state as well as the 1local level.
Despite the difficulties inherent in
achieving such coordination, there is

evidence that lasting benefits can be
achieved when the effort is made.

® Second, the pool of youth most urgently in
need of intervention is, almost unques-
tionably, school dropouts. ., No community

interested 1in serving its at-risk population
can neglect programs for this core element.
Although preventing school dropouts 1is an
issue of concern to both schools and the
employment and training system, 1in fact few
joint efforts between the two entities are in
operation. Yet so crucial is this area that,
despite the many obstacles, it deserves sus-
tained, large-scale attention.

© Finally, the need to establish priorities and
make hard choices in this field must be
stressed. The "youth employment problem"

encompasses a number of small sub-popu-~
lations, often overlapping in part, each of
whom may need somewhat different services.
Resource scarcity is a constant, and hence
priorities must be carefully set and used to
resolve the inevitable competing demands for
available funds (Bailin, 1986).
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APPENDIX

(The following table is reprinted from Michael A. Bailin,

"Youth

Conservation and Service Corps Programs: Issues in Design and

Implementation," March 1885).
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A PROFILE OF PAST AMD PRESENT YOUTIl CONSERVATION CORPS PROGRAMS
Program pDesce iption § of Slots Annual Cost-per~ Special Features Mministering Agancy
per Year Funding Slot

Civilian Depresslon-era varied $313 M. $1,173 in Conservation of The program was coordi-

Consegvation effort to pro- between in 1934 1934 public lands was nated by the Director

Corps {OXC) vide useful 258,008 dolliars; dollags; a major thrust. of OCC. U.S. Dept. of
anployment - for and About 5% of enroll- Labor was responsible
young men. Age 500,000 §2.31 8, $8,500 to ees wera local for recruitment. O.S.
limits varied in cur- 519,000 in skilled crafts- Dept. of Interior and
over time. 1iIn rent current men, vho acted as 0.S. Forest Service
operatlion between dolliars doltars forauen on work ran work projects,
1933 and 1942. projects, U.S. Armmy was in charge

Program was 100% of work camps.
residential,
- 1 -
* peighborhood Hiar-on-poverty 105,000 in $325 K. $650 for Program included in- Originally administered

Youth Corps program, which the in- in FY %67 in-school, school, out-of-school, by the Office of Econo-
included some school pro- $3,000 for and summer components. mic Opportunity; program
coriservation gram; 5.6 B, out-of-school Primary objective was later moved to Dept. of
activities. 56,008 in in cur- in FY °67; to provide work ex- Laber.
Targeted on out-of~ rent perience and incame
disadvantaged school doltarxs $2,803 for for youth; service
youth, ages 14 program; fn-school; objective was
to 21, Begun $9,277 for secondary.
in 1964, NYC was out-of-school
succeeded by CETA in current

~. youth programs dotlars

in the 1970's.

Job Corps A war-on-poverty 40,000 5509 M. §14,500 15% of Job Corps Originally administered
program still io in in enroliees are in {its by Office of Econamlc
existence today. FY °35 FY °85 conservation centers, Opportunity; later

187

Created in 1964,
the Corps is
largely residen-
tial and provides
disadvantaged
youtly, ages 16-21,

with skills train-

ing and ramxdial
alucation. Of
the Corps® 107
cuenters, 30 are

enjapnd in conser-

tion ackivitios.

which place greater
emphasis than the
other sites on work
projects. An average
of 220 youth por
conservation centex
learn construction
trades vwhile work-
ing on national park
and national forcost
facilities.

moved to Dep’t of
tabor. Job Corps
Conservation Centexs
are operated by the
U.S. hept. of Iaturior
and U.S. Dept. of
Mriculture {Forest
Service) , under sub-
contract to D.O.L.
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Program

Desceiption

8 of Slots
per yeat

Annual
Funding

Cost-pex -
Slot

Speclal Features

Aninistering Agency

Youth
Conser~
vation
Corps

(Yoc)

Untargeted. sumner
anployment. program
for youth, ages
15-18. In opera-
tion between 1971
and 1982, {very
limited program
stil} funded

each sumer).

38,375
in
FY ‘66

$66 M.

Fy *'80

$§1,850 in
1986 dol-
lars;

$2,312 in
current
dollaxs

Major purpose tms to
pex form conservation
work on public lards.
Speclal effort was
made to develop in
youth an appreciation
for the country's
environment and
heritage.

the program incliuded
residential and non-
residential elemnents.

Funding placed 351 of
the responsidility with
the Dept. of Interior,
358 with the U.S. Dept.
of Mriculture (Forest
Service), and 30% with
the states to develop
thelr own projects.

Youth *
Cammunity
Conservation
and Improve-
ment Projects

(YOCEIP)

Carter Adninistra-
tion youth initia-
tive aimed at dis-
advantaged youth,
ages 16-19. Opera-
ted fram 1978 to
1982.

§11,500
in
FY ‘60

$122 M.
in
FY- °80

$108,608
in 1988
dollars;

513,268
in cur-
gent

dollars

Youth were Iinvolved in
work projects with
tangible results that
met comunity needs.
projects included hous-
ing rehabllitation

and weatherization.

871 of enrollees were
econamically disadvan-
taged.

Mministered by the U.S.

Department of Labor.

Young Adult
Conservation
Corps

{YACC)

Untargeted yeat-
round program,
enacted ag part
of Carter youth
initiatives.
Served youth,
ages 16-23.
Operated from
1978 to 1982.

Varied

between
19,7090
and
24,800
in

FY °80

$234 M.
in
FY '88

$11,5008
in 1980
dollars;

$14,375
in cur-
rent

dollars

Work program employed
young people ta {m-
prove public lands.
253 of enrollees were
in residential camps.
Although program was
untargeted, almost 50%
of enrollees were
high school dropouts.

U.S. Dept. of Labor was
adninistering agency;
like YCC, however, YACC
was oparated by the 0.S.
Dept. of Interlor, the

U.S. bept. of Agriculture

(Forest Service), and
the states.

California
Consarvation
Corps

fargest currently
operatin) state
youth conscrvation
corps, Untargetod,
serving youth,
ages 18-23.  In
operation since
£976.

1,950

Fy *85

$34 M.

£y 85

$17,500

Corpsmembers are view-
ed as an emerging work-
force for the state.
Inclwles 18 residential
centern, with non-resi-
dential satellites.
Enrollees attend 3-week
training acadomy prior
to assigmnent.

Operates as sub-agency
of the State Dept. of
Natural Resources.
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® e ®
Program Description 8 of Slots Annual Cost-pet- Special Features Mministering Agency
per Year Funding Siot .
thio Second oldest Roughly §6.3 M. §i6,008 - Projects take place Operates aa a sub-agency
Civilian currently opera- Jeo in to in urban as well as of the State Dept. of
Consegvation ting state youth FY °8% $20,000 rural settings. Hatural Resources.
Corps conservation corps - Includes both resi-
program. Setves dential and non-resi-
youth, ages 16-23. dentiat components,
in operation - Training camp provided
since 1978, for new enrollees.
B -
Washimgton State conserva- Not yet §2.5 M. Hot yet = Youth can apply simul- State leglislation created
State tion corps begun stabilized in stabilized taneously for the Independent conservation
Conservation in 1983, Untar- FY °85 Conservation Corps corps programs {n 6 state
Corps geted, open. to and its sister pro- agencies -- the Depts. of
youth, ages 18-25. gram, the Washington Ecology, Game, Matural
State Service Corps, Resources, Fisherles, and
which performs Mriculture, and the
community services. Parks and Recreatlion
Cammission.
Wisconsin State conserva- Not yet 52.5 M. Not yet - Most work projects Mnminlstered by the
Consegvation tion corps stabllized in stabilized are sub-contracted to Wisconsin Conservation
Cosps begun in 1983, FY *'8% state agencles and Board, which is attached
Untatgeted, open community groups, to the State Dept. of
to youth, ages which propose projects MHatural Resources. The
18-26. in canpetitive bids. seven members of the
- Corpsmembers complet- Board represent various
ing a year of service regions In the state and
receive thelr cholce are appointed by the
of 5508 jn cash or Governor., .
51,006 in educational
vouchers.
Pennsylvania Recently inici- Not yet $7.5 M. Not yet - Funded through a adninistered by State
Consetvation ated state con- deter- in deter- state bond issuc Department of
Corps servation corps. mined FY °85 mined referendum. Natural Rosources,

Targetud., - Open
to youth, ages
18-21.

- Only 3% of fumls
peonitted to go
to administcation.

- 3/4 of fumls go to
state agencies,
1/4 go to local
agencies.,



4%

Proyram

-

Description

f of Slots
per Year

Speclal Features

Administering Rgency

Hazin
Conservation
Corps

Francisco
Conservation
Corps

o o ot e i o

Untazgeted local
conservation
corps program,
bequn in 1982.
Sumner program
serves youth
ages 15-18;
year-round’ pro-
gram serves
youth ages 18-26.

147 youth
last year
(97 in
sumnner,

58 in year-
round
program) .

- Large portion of
costs reimbursed by
agenclies that ‘con-
tract for work,

-~ Specialty crews per-
form lardscaping,
ucrban forestry, and
carpentry.

- One day per week
set aside for
education.

Non-profit agency admini-
sters the program. Funds
cane from San Franclsco
Foundatjon (Buck Trust)
and cost-reimbursable
contracts with local
resource agencies. Also
recelves snall amount

of JTPA funds.

Untargeted local
consetrvation
corps begun in
1983, Serves
youth ages 17-23.

72

FY *8s

- All non-residential.
~ Started by judge who
saw too many youth
coming before him
vha did not have a

chance in life.

Adninistered by non-
profit organization.
Funded primarily by
grants from clty
govermment.

tarional
Sexvice
Corporation,
New York
City

Velunteer youth
service corps
initiated in
1984. Enroll-
ment limited to
18-year-olds.

pilot just
canpleted;
expansion
to 1,000 -
planned by
1986.

- All non-residentlal.

- Work includes both
conservation and
social service.

-~ Enrollees earn $80
per week and receive
choice of §2,500 in
cash or $5,080 educa-
tion voucher after
one year of service.

Aministered by non-
profit corporation
funded by city

governmment,

Katimavik

Untargeted
Canadian com-
munity service
program for
youth, ages
17-21. in
operation
since 1977.

4,000

Fy *'84

o
Annual Cost-por-
Punding Slot
S1.3 H. $1993 fn
in summer
FY B4 programs
520,000
in year-
round
program
§l.4 M. bot yet
in stabilized
FY °85
$7 M. Mot yet
in stabilized
FY °85
$30 M. 57,000
in - in
U.8S. .U.8.
doliars dollars
(FY °B4)

- Tour of duty consists
of thres, 3-month
projects.

-~ Both conservation
and social service
work are avallable
to volunteers,

- Participants recelve
room and board, $§l
per day, and $10C0
at progran completion.

Funded by Secreatary

of state in Canula

and operated by an
independent, non-profit
organlzation.
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