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evitable change. Three such goals might be to:
1) expand services to displaced workers and
put a stronger emphasis on training, 2) improve
the skill level of the U.S. work force in general,
and 3) enlarge the information base both for
programs that serve displaced workers and for
those that help Americans prepare for work-
life transitions.

Expanding Services to Displaced Workers and
Emphasizing Training

First, there are policy choices to be made on
how many displaced workers government-spon-
sored programs should try to reach, and how
much emphasis retraining should receive in the
mix of adjustment services offered, In the first
years of the new JTPA Title 111 program, only
a small proportion of eligible displaced work-
ers—probably less than 5 percent—received Ti-
tle 111 services. It also appeared that most pro-
grams focused strongly on placing workers
promptly in new jobs, with less emphasis on
retraining and other relatively expensive serv-
ices, such as relocation. In projects strongly
committed to training, as many as one-third of
participants may enroll, and costs per client
are typically $2,000 or more. In the JTPA tran-
sition year, ending June 1984, the Title III pro-
gram cost per client was $768; in the 1984 pro-
gram year, ending June 1985, the cost per client
was $895.3

If Congress wishes to support a broader dis-
placed worker program, designed to attract
more participants and enlarge training oppor-
tunities, it might consider a package that in-
cludes: 1) aggressive outreach, including cri-
sis response teams that help deliver adjustment
services in plants which are closing or under-
going mass layoffs, starting before the layoffs
begin; and 2) a stronger emphasis on retrain-
ing, including extended income support—up
to 1 year or more, at the level of unemployment
insurance benefits—for displaced workers and

sThe Title 111 program cost per client given here is the Fed-
eral portion. For three-quarters of Federal Title 111 grants, match-
ing funds are required; they may be public or private, in cash
or in kind, and may include a wide variety of items, including
unemployment insurance payments and the employer’s share
of subsidized wages for workers getting on-the-job training.

displaced homemakers who are enrolled in
training needed for employment. Training
would include, for those who need it, remedial
work in reading and math skills.

The costs of a Title III program extended to
more people, combined with a stronger com-
mitment to retraining, would be considerably
higher than present program costs, although
benefits to the workers involved and to soci-
ety would also increase. A nationwide program
of aggressive outreach, including pre-layoff
assistance, might cost the government about
$30 to $50 million per year, depending on how
much is contributed by the private sector and
assuming that the services would reach about
300,000 people annually.4 However, savings
gained from more effective service delivery
could offset some of these costs, Benefits in the
form of faster reemployment of displaced
workers, and less spending for unemployment
insurance and income transfer payments,
might also offset costs.

The costs of greater emphasis on retraining,
though they cannot be figured precisely, are
likely to be substantial. Benefits would be
gained when the training begins to pay off in
higher incomes for the retrained workers, more
taxes paid on their incomes, and less need for
transfer payments. More effective outreach
might attract many more displaced workers to
the Title III program. The Labor Department
currently uses a planning figure of 150,000 per
year for displaced workers expected to receive
Title III services. Assuming that aggressive out-
reach raises the figure to about 300,000 per year
and that 20 percent of the extra participants
opt for training, at a cost of $2,000 apiece more
than the current average cost per Title III cli-
ent, the additional cost would be about $60 mil-
lion per year. This compares to $223 million
appropriated for all Title III services in fiscal
year 1985, and $100 million for fiscal year 1986.

In addition, if 5 percent of displaced work-
ers—say 15,000 people—opted for extended
training and received income support for one

AInformation on costs of various elements of displaced worker
programs is summarized in later sections of this chapter, and
is discussed more fully in chs, 5 and 6.
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year, the extra cost (beyond the average un-
employment insurance benefits paid to un-
employed workers now) would be about $47
million. Most displaced homemakers do not
qualify for unemployment insurance. Income
support for them during training—even at the
modest level of $119 per week, the average un-
employment insurance payment—could imply
substantial outlays. For example, if 20,000 dis-
placed homemakers per year chose this option,
the cost would be about $124 million.

Given the likelihood of higher Federal spend-
ing if a more aggressive program of assistance
to displaced workers is adopted, Congress
might wish to consider alternative funding
mechanisms for this option. For example, leg-
islation has been proposed in the 99th Congress
that would impose a small duty on imported
goods, and earmark the proceeds for assistance
to workers losing jobs on account of trade. If
Congress believes the import duty concept has
merit as a way to finance adjustment assis-
tance, it might want to consider making all dis-
placed workers eligible for assistance funded
by the import duty–not just those displaced by
trade. As discussed throughout this report,
especially in chapters 8 and 9, the effects of
trade, technological change, and changing con-
sumer preference are so interrelated that sin-
gling out one as the cause for particular cases
of displacement is always difficult, often im-
possible. Another possibility to consider would
be a small payroll-based tax for financing the
retraining of displaced workers,

An import duty or payroll tax might not be
considered appropriate for financing services
to displaced homemakers. Yet an argument can
be made that both individual employers and the
competitive position of the American economy
benefit from having available well-trained,
competent workers, offering skills that are in
demand. Thus, opening programs financed in
these ways to displaced homemakers might be
a possibility.

Improving the Skills of the Work Force

A second major goal that Congress may wish
to consider is a vigorous program to improve
the skill level of the U.S. work force. The pur-

pose would be to increase the competitiveness
of American firms and, at the same time, to
protect the earning capacity and standard of
living of American workers. Instead of react-
ing to displacement after the fact, this set of
options would try to prevent it when possible,
and otherwise prepare for it so as to mitigate
its painful effects. An aggressive program in
support of this goal could include: 1) greater
emphasis on improving reading, math, and
other basic skills of adult workers; 2) support
for research, development, and evaluation of
technologies that effectively help adults learn
both basic educational skills and specific tech-
nical skills; 3) transfer of federally developed
education and training technology to the pub-
lic education system and to private businesses;
4) support for programs that help adults con-
tinue their education and training on their own
initiative; and 5) support for the retraining of
active workers by employers.

The costs to the Federal Government of achiev-
ing this goal are difficult to determine, even
roughly, but would certainly be substantial. For
example, the most important Federal program
for adult basic education supports State and
local projects that serve between 2 million and
2.6 million people per year; these figures are
small compared with a frequently cited esti-
mate that more than 25 million American
adults are functionally illiterate. While that esti-
mate should not be accepted uncritically, it is
clear that current programs serve only a frac-
tion of adults who need basic education. Fed-
eral expenditures for the program in fiscal year
1985 amounted to $102 million ($38 million less
than the law authorized]. States typically con-
tribute an equal or greater amount than the
Federal Government contribution, It is not
clear how many more adults would enter the
program if more emphasis were placed on out-
reach. Even with expanded outreach, it is
unlikely that all of the people with basic skills
deficiencies would be reached.

Instructional technologies, such as computer-
aided instruction and interactive videodisk sys-
tems, hold high promise for adult education
and for training of workers by private employ-
ers. An expanded Federal role to encourage use
of instructional technologies for basic skills and
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technical training would entail some additional
expenditures, but these costs could bring ben-
efits (e.g., faster program completion by adult
participants). Most courseware now used for
adult basic education was developed for high
school students or young adults. Thus, Federal
support for research and development of course-
ware for basic skills might focus on mature
adults. In addition, a specifically designed
mechanism for transferring Federal training
technologies and materials to the private sec-
tor and public educational institutions could
be adopted, to give training technologies greater
visibility than they have under existing, generic
mechanisms for transfer of federally developed
technologies. One legislative proposal would
fund a mechanism of this kind at $3 million
per year. Several other options for improving
work force skills (e. g., greater support for in-
dividuals’ continuing education, a tax credit
for employers who offer increased training op-
portunities to their workers, and possible use
of a small payroll-based tax to finance train-
ing and retraining activities) could also be con-
sidered. The costs to the Federal Government
for some of these options (e.g., a tax credit)
would depend largely on employer and em-
ployee responses to the incentives.

Improving Information

A third major policy goal for Congress to
consider is improvement of information, so
that training and employment programs are
better matched with the needs of the labor mar-
ket and can serve workers more effectively. For
whatever other major goals Congress might de-
cide to undertake, better knowledge is basic.
Compared with the extra costs of active pro-
grams to serve more displaced workers or to

upgrade workers’ skills, costs of better infor-
mation appear to be relatively low—in the tens,
not hundreds, of millions.

An improved information program could in-
clude these elements: 1) more frequent and
more detailed reports on how many workers
are being served in Title III programs and what
kind of services they are getting; 2) annual
reporting on plant closings throughout the
United States, including the numbers of work-
ers affected, their characteristics, and the re-
gions most affected; 3) adequate funds for col-
lection and analysis of better labor market
information at the local level, especially on oc-
cupations and skills in demand; 4) adequate
funds for obtaining up-to-date qualitative infor-
mation about jobs, for the use of educators, ca-
reer counselors, training and employment proj-
ect staff, and people making career choices; 5)
evaluation of the employment effects of major
technology developments that are federally
supported; and 6) funding of a center for re-
search on new ways to organize work and de-
sign jobs as technological advances take place.

Specific issues emerging from OTA’s exam-
ination of displaced worker programs, dis-
placed homemaker programs, and other em-
ployment, training, and education services are
discussed in the rest of this chapter. A num-
ber of additional issues besides those briefly
mentioned above are included. They are grouped
into five policy areas: 1) delivery of assistance
to displaced workers; 2) policy issues affecting
displaced homemakers; 3) options for labor
market information and research related to oc-
cupational change; 4) strategies for facilitating
worklife transitions; and 5) the Federal role in
research, development, and transfer of instruc-
tional technology.

DELlVERY OF ASSISTANCE TO DISPLACED WORKERS
Title III of the Job Training Partnership Act As in any new program, initial difficulties have

created a new program for offering adjustment been apparent in some States and projects.
assistance to displaced workers. In the brief While some of these difficulties have been over-
time the program has existed, displaced worker come with experience, other problems are
projects have been launched in nearly all States. more fundamental.
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Overall, on the basis of currently available
data, it appears likely that fewer than 5 percent
of displaced workers across the country par-
ticipate in JTPA projects. The reasons why peo-
ple fail to participate are difficult to document,
but they probably include lack of knowledge
about the existence of programs, failure of
some projects to offer services in demand lo-
cally, and relatively low demand for services
during a period of economic recovery (as in the
first years of the Title III program, 1983-85).
Some of the approaches emphasized below,
such as greater emphasis on outreach and pre-
layoff services, can be expected to increase par-
ticipation in displaced worker programs.

The low participation rate of displaced work-
ers in Title III projects suggests caution in
drawing simple relationships between funding
for the program and the rate of unemployment.
An aggressive outreach effort that attracted
more participants could also require increased
funding for the program–even if unemploy-
ment should decline. Conversely, if nothing is
done to improve participation levels, funding
levels will remain modest, but only a small por-
tion of displaced workers who could benefit
from JTPA services will be assisted by projects.

OTA’s review of the experience so far with
displaced worker projects indicates that sev-
eral issues related to delivery of assistance
merit consideration: 1) improving abilities to
respond rapidly to plant closings and mass
layoffs; 2) encouraging prompt reemployment,
possibly through temporary wage supplements
or relocation; 3) enhancing education and train-
ing opportunities in displaced worker projects;
and 4) improving information, reporting, and
monitoring under JTPA Title III programs.
Specific options for improving adjustment
assistance in JTPA Title 111 programs are dis-
cussed below, and summarized in tables 2-1
and 2-2. In addition, questions about Trade Ad-
justment Assistance, the special program to as-
sist workers displaced by competition from im-
ports, are also discussed.

Rapid Response to Displacement
(Issue Area 1, Table 2-1)

Experience so far with displaced worker pro-
grams strongly suggests that the best time to
begin assistance to workers is before layoffs ac-
tually occur. Although not every worker will
take advantage of the services early, having
them available is important to boosting morale
and offering training while workers are still
eligible for the maximum amount of unemploy-
ment insurance and other forms of income sup-
port. Moreover, many workers will use job
search assistance to find new jobs before the
layoffs begin, so that their employment is never
interrupted. Advance warning of layoffs makes
it possible to take constructive action early; but
unless it is associated with other measures to
assist the displaced workers, it maybe of only
limited benefit to them, while possibly impos-
ing added burdens on employers.

While JTPA authorizes pre-layoff assistance,
only a few States have developed institutions
to deliver services before layoff in any system-
atic fashion. In the event that Congress wishes
to place greater emphasis on pre-layoff assis-
tance, several options are available, including:
1) legislative guidance (through JTPA oversight
or appropriations directives) to focus greater
attention on pre-layoff assistance efforts (op-
tion la in table 2-1), 2) creation of a consulta-
tive service to encourage cooperative efforts by
labor and management to offer pre-layoff assis-
tance (option lb), and 3) encouragement of
early notice of mass layoffs and plant closings
(option 1c). These options are not mutually ex-
clusive, but could be implemented independ-
ently. Pros and cons of the individual options
are discussed below.

An adequate, up-to-date count of plant clos-
ings in the United States does not exist, but
most State directors of JTPA Title 111 programs
reported that plant closings were continuing,
in some areas accelerating, during 1984 and



Table 2-1.—Selected Options for Improving Adjustment Assistance in JTPA Title III Programs
-,

Issue area and Options Relationship to other options

Issu Area 1: Improving rapid response to displacement

Relationship to current poIicy Estimated cost of option to Government

a) Congressional’action-suc’h as oversight effort; or
appropriations directives, to encourage greater
use of pre-layoff assistance in Title Ill projects

Although this option could be conducted in
conjunction with 1 b and 1c below, it IS viewed here
as a single option that would entail less extensive
action than the other two options

JTPA authorizes pre-layoff assistance, but provision
of this service by State Title Ill programs IS hampered
by an absence of institutions to provide pre-layoff serv-
ices and by absence of advance notice of Impending
layoffs m most States Legislative guidance and en-
couragement through the JTPA oversight process
might encourage more State action

Implementing this option could Increase JTPA Title Ill serv-
ices, if pre-layoff assistance were not provided at the ex-
pense of current services, additional funding could be
needed Federal fundmg requirements under this option
could depend on State carryover fund balances a

Authorize the establishment of Federal or feder-
ally supported State consultative services to fa-
cilitate cooperative labor-management pre-layoff
assistance

If adopted nationwide, this option might be more ef -
fective if implemented in conjunction with advance
notification (option 1c) However, the option could
be implemented in selected States on a demonstra-
tion project basis (I e , in those States that already
require or encourage notification) or on a voluntary
notice basis

Demonstration projects could be conducted by the
Secretary of Labor under current authority, using dis-
cretionary funds from JTPA If adopted nationwide,
legislative authorization for a small unit in an existing
Federal agency, or for support of State-run adjustment
services could be considered

Based on experience with a similar program in Canada,
such a consultative service might cost about $171 per
worker served If approach were applied nationwide, the
costs could be as high as $30 to $50 million per year in
Federal funds, depending on how much IS contributed by
non-Federal sources and assuming that 300,000 workers
per year receive services Selected pilot projects could
serve as an initial step in implementing this alternative

b

c Require, or provide incentives for, early or ad-
vance notification of large plant closings and
layoffs

Advance notification (whether voluntary or required
by State and/or Federal Government) IS needed for
pre-layoff assistance of the sort discussed m option

There IS currently no Federal requirement for advance
notification although legislation has been proposed
since 1974 One State (Maine) requires advance no-
tice, a few other States (Massachusetts, Michigan,
and Wisconsin) have voluntary inducements for early
warmng of plant closings or layoffs

Costs not estimated, if Implemented as a Federal require-
ment, costs would depend on expenses of establishing and
maintaining a new Federal regulatory program

lb A nationwide advanced notification system could
provide information for plant closing and mass lay -
off data reports (discussed in option 4d)

Issue Area 2: Facilitating rapid reemployment
Assisting workers in relocation through”
I) Iegislative directive under JTPA to encourage

greater use of relocation options, and
II) continued authorization of relocation help un-

der TAA or provision of equivalent benefits
under JTPA.

These two options could be adopted singly, or in con-
cert In general, the emphasis placed on relocation
assistance wiII vary greatly among States and local-
ities depending on prospects for local economic de-
velopment to create new jobs. In some declining
areas, relocation may be one of the few options open
to displaced workers Under JTPA Title Ill, the em-
phasis placed on relocation would depend on State
program decisions.

The Trade Adjustment Assistance program has pro-
vided for relocation allowances to workers certified as
displaced by trade, but wiII expire unless reauthor-
ized, Relocation assistance also is permitted among
the range of services authorized by Title Ill of JTPA,
but few projects make much use of this option

Among the few intensive relocation programs now in place,
financial assistance to workers ranges from $650 to $1,600
per worker, with $1,050 being the average for TAA If
10,000 workers were served each year, costs of reloca-
tion assistance would be about $85 million per year for
JTPA Title Ill (assuming average relocation expenses of
$850 per worker) a This IS about 4% of overall JTPA fund-
ing in FY 85 A less expensive option would be to author-
ize a program of guaranteed or low-cost loans for relocation
expenses,

The direct costs of conducting a study of the State sys-
tems and the national system have not been estimated,
but would be minor If study led to expansion of the sys-
tem, major costs could be entailed Cost of establishing
a fully computerized nationwide job bank system with job-
matching capabilities have not been estimated. By one esti-
mate, it could cost $241 million over 5 years to bring just
data processing equipment in all States up to date Alter-
nate funding mechanisms (e g possible use of ES trust
funds) could be assessed in the study
Lack of experience with this approach suggests a need
for caution in evaluating the costs of wage supplements
Based on assumptions stated m the text, the maximum
cost of providing wage supplements under the option would
be $690 more per worker than under current UI benefits
For every t 00,000 workers in such a program, costs could
be $69 million above the cost of their UI benefis Actual
costs could be lower if significant numbers of workers who
would otherwise remain on the UI rolls until their benefits
expired participated in the program

a)

Require the Secretary of Labor to submit a report
to Congress which examines the costs and bene-
fits of automated State job bank systems, linked
m several ways, and compares these with a fully
automated, central national job bank system with
job-matching capabilities.

If the investigation showed that expanded, automated
job banks would be cost-effective, they could factili-
tate relocation

Section 465 of JTPA authorizes the Secretary of Labor
to establish and carry out a nationwide computerized
job bank and matching program Limited steps
towards Implementing section 465 have been taken
by the Labor Department’s Employment and Training
Administration

b

c Authorize temporary wage subsidies to displaced
workers as an inducement to take lower paying
jobs with a potential for advancement One pro-
posal would allow workers to receive (over the
course of a year) up to 80’% of their remaining
UI benefits if they take lower wage jobs than re-
quired by the State UI system

Could be Implemented independently or in conjunc-
tion with options 2a and 2b For many workers, other
options (e. g , relocation or intensive classroom train-
ing) offer more promise as a reemployment strategy

Other than m some company-union contracts, no wage
supplement programs currently exist. Given the lack
of experience with the wage subsidy approach, one
possibility would be to demonstrate wage subsidies
on a trial basis
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Issue area and options Relationship to other options Relationship to current policy Estimated cost of option to Government

Issue Area 3: Enhancing education and training opportunities in Title Ill projects
a) Authorize income support to displaced workers

in training programs which extend beyond the 26-
week regular schedule for UI benefits, through
a targeted program of assistance. An additional
26 weeks of income support at a level equal to
UI benefits would make it possible for Title Ill par-
ticipants to take 9-month training courses, leav-
ing some time for job searches at the end of the
courses. Eligibility for the extended support could
be determined at an early point of regularly sched-
uled UI benefits

b) Emphasize remedial education services in JTPA
projects by:
i) identifying achievement of basic education

skills as a performance standard in JTPA Title
Ill projects;

II) directing States to excuse unemployed peo-
ple from UI work search requirements while
enrolled in intensive remedial education
classes; and

III) earmarking a portion of JTPA funds for reme-
dial education m Title Ill projects.

In general, it can be expected that more workers WiII
be interested in intensive training programs when im-
mediate reemployment opportunities are limited; the
availability of additional income support for displaced
workers participating in intensive training could in-
crease the number of Title Ill participants seeking
training.

These three options could be adopted singly, or in
conjunction with each other. Options for remedial
education in JTPA projects can also be viewed in the
broader context of Federal assistance for adult basic
and adult secondary education under the Adult Edu-
cation Act. (See options for improving basic skills
in the active work force, table 2-5, Issue Area 8 )

JTPA Title Ill does not prohibit a stipend program of
income support for workers in intensive training, but
stipends are very seldom provided, Some workers may
not be able to participate in a long-term training pro-
gram extending beyond expiration of UI benefits (usu-
ally, 26 weeks). Although UI benefit levels are used
here to identify costs, additional income support for
displaced workers in intensive training could be
funded through JTPA Title Ill or a separate fund (such
as has been provided under Trade Adjustment As-
sistance).

1)

ii)

‘‘Employment competencies ” are identified as a
performance standard only for JTPA services pro-
vided to youths. Adults (either disadvantaged or
displaced) are not included.
Some States do not include remedial education
among the ‘‘approved” activities in which partici-
pants receiving UI benefits are exempted from
work search requirements while in training JTPA
specifically exempts Title Ill workers in full-time
intensive skills training from such requirements,
but does not explicitly mention remedial education

iii) Some State JTPA Title Ill programs provide little
specific funding for remedial education

Costs of providing an additional 26 weeks of income sup-
port at an equivalent level to UI benefits might average
about $3,094 per worker. For every 7,500 people (5%
of the assumed number of JTPA Title Ill participants) found
eligible for extended income support while training, costs
of the program would be $23.2 million. Experience from
Canada (which has an extensive training system coupled
to income support) and limited data from California sug-
gest that the per worker cost calculated above IS on the
high side. a b

I) To the extent that additional services (beyond current
services) were added, some additional costs could be
entailed a

II) Same as (I) above, for JTPA. Some additional State UI
costs would result.

iii) Extra costs for remedial education specifically provided
in some of the better Title Ill projects average about
$200 per worker. For every 30,000 Title Ill participants
needing such courses, and taking advantage of them,
the cost would be $6 million, a little under 3% of the
Federal Title Ill appropriation for FY 85a b

aco~t~  t. the Federal  Government  of ,mplement,ng  the ~~tl~n may depend  In pafl on ~he!he~  states  carry  over  su~s~an!lal  Unspeflt, and unobllga!ed  lltle Ill funds at the end of program years unspent Title Ill funds carried  Over frOlll  the prOgranl

year ending June 30, 1985 amounted to $1845 mdllon nationwide Amounts earned over dtffered greatly from one State to another
t) Estimate ,s derived from the available information about the propofllon of displaced workers  that are Ilkely to avail themselves of this parhcular  OptlOn  The Department Of Labor uses the figure of 150,000  workers served by displaced worker prOjeCtS

each year for planmng  purposes, the 150,000 number IS used m this chart as a ‘‘baseline’ figure for the number of workers likely  to use Title Ill m a hypothetical year The actual figure could be higher or lower

SOURCE Off Ice of Technology Assessment
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1985.5 Under JTPA Title III, States may offer
displaced workers pre-layoff assistance and
may support early intervention programs, con-
ducted in cooperation with employers or labor
organizations, for plant closures or layoffs that
are expected to be permanent. Several States
have put considerable effort into rapid response
teams, They attempt to find out about impend-
ing layoffs and bring reemployment programs
to the workers early. Because most States do
not require or even encourage advance notice
of plant closings and large layoffs, the States
that are interested in rapid response try to en-
list voluntary cooperation from companies in
giving early warning. Many State managers of
JTPA Title 111 programs mention as a leading
concern the need to learn of large layoffs and
plant closings in advance, so they can offer
prompt assistance.

In States where rapid response teams exist,
the teams typically mobilize and coordinate re-
sponses from a number of State and local agen-
cies whenever they learn about an impending
plant closing. A team representative may make
plant visits, acquainting the soon-to-be-dis-
placed workers with options and available serv-
ices, such as testing and assessment to deter-
mine transferable skills or needs for education
and training, job counseling, job search train-
ing, and possibly job placement efforts.

How many major plant closings and layoffs
are reached by these rapid response pre-layoff
efforts is not known. Anecdotal reports suggest
that in 1985 many States were not yet prepared
to act promptly to news of layoffs. Some com-
panies wishing to provide timely adjustment
services to workers they are laying off have
sought technical assistance from State Title III
programs or local Private Industry Councils
(PIC) but have not received a prompt, effective
response. The ability of Title 111 programs to
provide help quickly to displaced workers is
one potential topic for JTPA oversight.

While States can support plant-centered dis-
placed worker projects under JTPA, the law

sThe U.S. General Accounting Office is analyzing data on plant
closings and the number of workers affected by them; the study
is scheduled for completion in 1986.

provides no mechanism especially designed to
help create such projects. Moreover, no State
has yet established any permanent agency to
help labor and management establish their own
worker adjustment and placement committees.
Among the unique advantages of such commit-
tees are personal acquaintance with the work-
ers and their abilities, and personal networks
for turning up local job opportunities. In addi-
tion, unionized workers are more likely to trust
and participate in a program that their union
is committed to and responsible for. Manage-
ment participation makes clear the company’s
commitment to assisting its laid-off workers.
Many companies are able to make valuable
contributions of space for a reemployment and
retraining center in the plant, staff time to oper-
ate it, and time off for workers to attend pro-
gram activities.

Canada’s 20-year-old Industrial Adjustment
Service (IAS)6 provides a model for such a pro-
gram and evidence that it can work well at
moderate cost. Labor-management committees
established by the IAS operate placement ef-
forts in most of Canada’s major plant closings
and layoffs. Except in the depths of recession,
the committees have consistently placed about
two-thirds of the laid-off workers during the
period they are in business (generally 1 year).
In Canada’s fiscal year 1982-83, IAS-assisted
committees offered adjustment services to
about 36,000 workers losing their jobs in plant
closings and large layoffs. (Translated into
terms of the U.S. labor force, which is nearly
ten times as large as Canada’s, this figure is
equivalent to about 320,000 workers served,)
The cost to Canada’s National Government for
the part of the IAS program that serves these
workers was roughly $3.9 million in 1982-83,
with contributions from the private sector
bringing the total to about $6.1 million, Canada’s
economy was in deep recession in 1982-83;
costs of the IAS program are reported to be
lower in nonrecession years.

Four factors seem to account for much of the
IAS achievement. First is the fact that the peo-
ple who know the plant’s workers best, and

61AS was formerly called the Manpower Consultative Service.
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also are personally acquainted with other em-
ployers in the area, can be highly effective in
turning up job openings. Second, the small
cadre of IAS field officers (numbering only 66
for labor adjustment services in 1984) have a
high degree of responsibility, are not bound by
red tape, and respond quickly, usually within
a day. Third, each labor-management commit-
tee is chaired by an independent, experienced
chairman, chosen by the committee from an
IAS list; thus, it is not necessary for each com-
mittee to reinvent the wheel. Finally, most of
Canada’s labor force is covered by legal re-
quirements for advance notice of plant closings
or layoffs affecting more than 50 workers; this
enables the IAS to get an early start.

Because of significant differences in the two
programs, Canada’s IAS cannot be compared
directly with JTPA Title 111 services in the
United States. The JTPA program is much
broader, encompassing training as well as
placement, and it serves a more general popu-
lation of displaced workers, not just those af-
fected by plant closings and large layoffs. At
the same time, at least in its first years, the Ti-
tle III program served many fewer workers in
relation to the size of the labor force. In addi-
tion, its measure of performance is looser.

About 177,700 workers were served in Title
III programs during program year 1984 (July
1984 through June 1985), including 132,200
who were newly enrolled that year. Of those
served, 113,600 had officially left the program
–had been terminated, in the language used
in State reports—by June 30, 1985. (The rest
were still in the program.) Of those terminated,
74,200 were reported to have found jobs. (No
information is available about those who were
not placed; presumably they left the program
while still unemployed.) The entered employ-
ment rate reported by the Labor Department
for the Title 111 program nationwide for pro-
gram year 1984 was 65 percent; the figure is
based on workers who signed up for the pro-
gram and were counted as having terminated
from it. In Canada’s IAS program, placement
rates of 66 percent over the years are based on
all the workers displaced in plant closings or
mass layoffs. There are no comparable place-
ment figures for JTPA.

In drawing lessons for the United States from
the Canadian experience, an IAS-like program
might be regarded as a supplement to, or a part
of, the broader JTPA Title III program, not as
a substitute. Continuing programs not based
in plants would still be necessary, since many
displaced workers lose their jobs a few at a time
in communities affected by plant closings and
layoffs. An IAS-like program, though moder-
ate in cost, would require funding, possibly on
the order of $108 to $171 in government funds
per worker served, depending on how much
the private sector contributes. New funds
might be provided for such a program, or Ti-
tle III money might be diverted for it, especially
if these funds were exempted from the 5 per-
cent limit the law imposes on State adminis-
trative costs of JTPA programs.7

Advance notice of layoffs is an important
part of rapid response efforts. While some com-
panies try to provide as much advance notice
as possible, others provide little or no notice.
In the United States, over the past decade, Con-
gress, at least 20 States, and several localities
have considered legal requirements for ad-
vance notice. Few States, however, have actu-
ally adopted such requirements. One State
(Maine) currently requires advance notice of
plant closings or layoffs affecting more than
50 workers; three (Massachusetts, Michigan,
and Wisconsin) have voluntary advance notice
laws.

At the Federal level, bills relating to advance
notice have been introduced in every Congress
since 1974 but none has been enacted. One pro-
posal (H.R. 1616) was brought to the floor of
the House in November 1985 and defeated by
a close vote, 208 to 203. Some other proposals
(but not H.R. 1616) would link advance notice
to other requirements, such as provision of
severance pay, extended health insurance cov-
erage, and retraining or relocation allowances
to the laid-off workers. Some opposition to
plant-closing bills may have been based on ob-
jections to the cost of these obligations. Of the
bills in the 99th Congress calling for advance
notice, some (e.g., H.R. 211 and H.R. 1212) also

71n late 1985, the U.S. Department of Labor was considering
undertaking a pilot program similar to the IAS model in coop-
eration with a few selected States.
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include other employer obligations. However,
H.R. 1616 (the bill voted on by the House in
the 99th Congress) called only for 90 days ad-
vance notice of layoffs affecting 50 or more
workers, unless business circumstances made
this impossible, with no further obligations on
employers except for consultation with em-
ployees on alternatives to plant closings. The
idea of using the advance notice period for
examining alternatives to closure raises a dif-
ferent issue from the options under discussion
here, which relate only to delivery of effective
adjustment services before layoff.

In the longstanding controversy over a legal
requirement for advance notice, opponents
have made two principal arguments: 1) that it
burdens business, forcing companies to keep
ailing firms open longer than is economically
efficient, and weakening industrial competi-
tiveness; and 2) that it can have a perverse ef-
fect, undermining the morale of the work force
and changing terms of business with custom-
ers, suppliers, and creditors, thus forcing the
closure of some plants that might have man-
aged to stay open.

Those who favor the requirement point to ex-
perience, in other countries and in this coun-
try under union contracts, where advance no-
tice is the rule. In Canada and a number of
European countries, businesses (including
U.S.-owned businesses) are able to comply with
advance notice requirements. Experience also
shows that worker morale can stay remarka-
bly high after a plant closing announcement,
so long as effective readjustment services are
offered promptly. Without this constructive
and timely action, advance notice might be dis-
ruptive. The two issues are intertwined. Pro-
vision of services to displaced workers before
layoff is highly desirable; it is hard to accom-
plish without early warning of layoff; and early
warning may accomplish little unless a prompt
response is made and high-quality services are
provided.

Laws that encourage, but do not require, ad-
vance notice are a compromise, and have
sometimes won the backing of both sides in the
argument. (e.g., both business and labor sup-
ported the concept of incentives for advance

notice in Massachusetts; the State law en-
courages compliance with voluntary guidelines
that include advance notice, and bars compa-
nies that do not comply from State-guaranteed
loans and tax breaks.) In a less formal way, and
without rewards or penalties to promote com-
pliance, some managers of State JTPA Title III
programs are trying to persuade employers that
it is in their own interest to give early warn-
ing of plant closures and layoffs. They stress
the potential for keeping worker morale high
and maintaining good community relations. Al-
though some success has been reported from
these efforts—Arizona, for example, says that
word-of-mouth reports from satisfied employ-
ers have encouraged other employers to co-
operate—most States interested in pre-layoff
assistance are frustrated by their inability to
anticipate the layoffs.

Facilitating Rapid Reemployment
(Issue Area 2, Table 2-1)

Most displaced workers seek rapid reemploy-
ment when jobs similar to their old jobs in
wages and skills are available in their commu-
nities. However, many displaced workers are
not able to find comparable jobs. Programs
such as relocation assistance or publicly funded
temporary wage supplements might help these
displaced workers get back to work more
promptly than they otherwise would.

For displaced workers who take new jobs
paying less than the old ones, wage supple-
ments might bridge part of the income gap; the
payments would be limited to a fixed transi-
tion period during which workers could get ex-
perience on the new job and recoup some of
their earning power. Except in some collective
bargaining agreements, no wage supplement
program exists at present. In communities
where job choices are few and poor, relocation
offers some displaced workers improved chances
for satisfactory reemployment. Relocation
assistance, including both information and fi-
nancial assistance, is currently available to dis-
placed workers under Title III of JTPA and to
eligible unemployed workers in the Trade Ad-
justment Assistance program, (Even though
TAA’s authorization lapsed as this report went
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to press, relocation assistance and some other
kinds of TAA assistance apparently will con-
tinue through the end of fiscal year 1986 un-
der a continuing resolution enacted on Decem-
ber 19, 1985. See subsequent section on TAA
for details.]

If Congress wishes to consider the expansion
of relocation assistance or the establishment
of wage supplements to encourage prompt
reemployment of displaced workers, several
options are available, including: 1) legislative
guidance through JTPA oversight to encourage
attention to the relocation option (option 2a (i)
of table 2-1); 2) continued authorization of TAA
relocation assistance or provision of equivalent
benefits under JTPA (option 2a (ii)); 3) direc-
tion that a study be conducted on the costs and
benefits of expanding the intrastate and inter-
state job bank system to facilitate relocation of
displaced workers (option 2b); and 4) legisla-
tive authorization of partial, temporary subsi-
dies to displaced workers accepting jobs at sub-
stantially lowered wages (option 2c).

Relocation Assistance

U.S. workers have traditionally been mobile;
many still are, especially younger people. How-
ever, it is usually true that fewer than 10 per-
cent of displaced blue-collar workers relocate
to new areas, even when there is little hope of
satisfactory new jobs in their home communi-
ties. Many displaced workers are mature or
older people for whom the costs of moving are
high: selling a house at a loss, paying more for
housing in a high-priced boom town, giving up
a spouse’s job, breaking family and community
ties. In fact, the circumstances in which very
many displaced workers might choose to relo-
cate are probably limited. Vigorous efforts to
help workers relocate are most appropriate in
areas of long-term economic decline or in very
limited labor markets (e.g., mining communi-
ties that once depended on copper, iron, or ura-
nium, where chances of economic revival are
remote). Considerable numbers of displaced
workers may be encouraged to move from
communities where their job prospects are
poor, if they can get help in job hunting out-
of-area, and financial help with relocation ex-
penses.

On the basis of limited experience from an
Employment Service (ES) program in the 1970s
and the more recent efforts of a few displaced
worker projects, it appears that several kinds
of services are needed to support relocation of
displaced workers, in appropriate circum-
stances. These services include: 1) information
and counseling about employment and living
conditions in other areas; 2) adequate, current
information on job openings and assistance in
locating suitable jobs for individual workers;
3) financial assistance to help cover the out-of-
pocket costs of job searches and interviews in
distant areas; and 4) limited aid with moving
costs. The costs of moving from a depressed
area can be so high that even generous reloca-
tion allowances will not fully cover them, but
some assistance with moving expenses is an
important part of the package.

JTPA does not explicitly set limits on the
amount of relocation assistance that may be
given to displaced workers, but there are prac-
tical limits. Relocation assistance can be quite
expensive, and States have other claims on
their Title III grant money. In Arizona, for ex-
ample, where many displaced workers come
from copper mining communities, the State Ti-
tle III program emphasizes relocation to an un-
usual degree. However, because of funding
limitations, the program allows no more than
$650 per worker in financial assistance. TAA
relocation assistance is comparatively gener-
ous; up to $800 is allowed for out-of-area job
search and an additional limit of $800 is set for
defrayal of moving expenses.

Currently, relocation assistance plays a mi-
nor role in most displaced worker programs.
In a telephone survey of State managers of Ti-
tle 111 programs, 22 provided information on
relocation assistance; 13 said none of their
clients received it. Of the nine that responded
positively, only three said they provided the
service to 5 percent or more of their clients,
or spent as much as 5 percent of their funds
on the service. Arizona, with its copper miners,
provided relocation assistance to 15 percent of
clients; Minnesota, where many displaced
workers come from the State’s played-out iron
mines, provided the service to 10 percent.
About 500 workers in these two States com-
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bined received relocation assistance in the
transition year, October 1983 to June 1984.

Because of the special circumstances in
which a strong emphasis on relocation is most
appropriate, it is likely that provision of the
service will continue to vary a great deal
among States. It may be, however, that more
workers in a substantial number of States
would take advantage of the option if it were
offered in more effective form. For planning
purposes, the U.S. Department of Labor cur-
rently assumes that 150,000 workers per year
will be served in Title III programs. For a rough
indication of the cost of offering more inten-
sive relocation efforts, let us assume that 10,000
workers per year (distributed unevenly across
the country) receive the service. If the cost per
worker were midway between $650 (as in Ari-
zona) and $1,050 (roughly the average TAA
grant in 1984), the overall program cost would
be $8.5 million per year. This is about 4 per-
cent of $223 million, which was the Federal
share of Title 111 program funding in fiscal year
1985. If more effective delivery of all services
to displaced workers had the effect of expand-
ing participation, demand for relocation assis-
tance might rise, along with demands for other
services.

The figure of $8.5 million for relocation assis-
tance to 10,000 displaced workers (or $17 mil-
lion for 20,000, and so on) may be compared
to the cost to the Federal Government of peo-
ple’s adjusting their taxable incomes by sub-
tracting job-related moving expenses. In 1982
(the last year for which figures have been pub-
lished) taxpayers took adjustments of about
$3.7 billion for moving expenses connected
with their jobs. If the average income tax rate
of 26 percent is applied to this figure, the loss
to the Federal treasury was over $900 million.
The Federal income tax moving adjustment is
of very limited help to a workers in low tax
brackets; tax credits are in general more help-
ful to people in low tax brackets than deduc-
tions or adjustments.

One option that is not offered either under
JTPA or the TAA program is low-cost loans to
displaced workers to cover moving expenses.
A loan has the advantage of encouraging relo-

cation when that seems to be the best option,
without the public’s paying for a move that the
worker might undertake anyway.

Relationship of the Interstate Job Bank System
to Relocation

Theoretically, a nationwide computerized job
bank and job-matching system might be help-
ful to workers contemplating relocation, since
it could acquaint jobseekers throughout the Na-
tion with current job openings, and acquaint
employers with applicants who may fit their
needs. Such a system was authorized by JTPA
but does not yet exist, although the Labor De-
partment’s Employment and Training Admin-
istration (ETA) has taken some steps in this
direction. Two considerations suggest caution
in trying to make the Interstate Job Bank list-
ings more comprehensive and more fully auto-
mated: 1) the cost of doing so, which has not
yet been estimated; and 2) questions as to how
much the service would be used. On the other
hand, a current, complete system of job listings
might serve a broader range of jobseekers, and
do it more effectively, than the partial system
that now exists.

The Interstate Job Bank in Albany, New
York, was opened by ETA in July 1984, replac-
ing the 5-year-old Interstate Clearance System.
The bank operates as an exchange center for
job orders in State ES systems throughout the
country. Evidence of expanded coverage over
the old system is that 44,700 job openings were
listed in the bank in 1984, compared with 1,500
the previous year. The Interstate Job Bank is
not, however, the complete nationwide system
envisioned in the law. It is quite limited in cov-
erage, has no job-matching features, and is by
no means fully computerized.

Listings with the Albany Interstate Job Bank
now consist largely of hard-to-fill jobs, most of
them professional and technical, selected for
inclusion by State ES systems. The idea behind
the selection is that the bank serves workers
considering relocation, and lower level jobs are
thought to hold little attraction for people con-
sidering moves (and, conversely, blue-collar
workers without special skills do not ordinar-
ily consider relocation).
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No attempt is made in the Interstate Job Bank
to match job orders with clients whose appli-
cations are on file in ES offices throughout the
country; instead, job matching is done in the
local ES offices. Connections between the State
systems and the interstate bank are only partly
computerized. All but six States send in their
job orders by mail, and all but one receive the
listings back by mail; only Nevada has two-way
telecommunications links with the Albany cen-
ter. Allowing time for mail deliveries and up-
dating of the listings, the turnaround time from
State ES systems to the interstate bank and
back again is at least 8 days, probably more
often 10. A one-way telecommunications link,
such as five States now have to the bank, can
reduce the lag time to as little as 2 or 3 days.
A two-way link, like Nevada’s, allows same-day
communication.

Two questions are at issue in upgrading the
present Interstate Job Bank. One is faster com-
munication, so that job orders are listed quickly
and removed quickly when the jobs are no
longer open. The other is broader coverage. An
on-line, instantly reactive, dial-up job bank sys-
tem, covering all the jobs in the ES systems,
is feasible technologically. However, it would
require upgrading of automation in State sys-
tems. Not all statewide job banks are auto-
mated; in those that are, automation is present
in varying degree; and the systems are not al-
ways compatible. To build a unified system
would almost certainly require scrapping some
of what is already in place.

No detailed estimate of the cost of a compre-
hensive, nationwide, computerized on-line sys-
tem has been made. The costs would have to
include not only the hardware (computers and
telecommunication lines), but a software sys-
tem, plus staff time for training, operation, and
maintenance. Altogether, the system would
clearly cost a good deal more than the mail-in
system most States use now, at least for the
period when capital investments are being
made and training costs are at a peak. In 1984,
the Interstate Conference of Employment Secu-
rity Agencies estimated that it would require
an investment of $241 million over 5 years to
bring the data processing equipment of all State

Employment Security systems up to date; this
figure includes only the cost of the hardware
(modern mainframe computers, desk terminals,
and disk storage technology). The estimate cov-
ered data processing needs for unemployment
insurance and labor market information as well
as for the Employment Service.

One alternative for improving the existing In-
terstate Job Bank is for all States to transmit
data one or both ways by telephone line, rather
than by mail, as most do now. This could re-
duce delays in listing and removing job orders.
No cost estimate of this alternative is available.
Another, more fundamental, alternative would
be to put efforts first into upgrading State job
banks and matching systems. At present, Mis-
souri is the only State with a fully automated
“paperless” system. If other States developed
similar systems, communication among them
on job openings and qualified applicants could
be accomplished either by networking the State
systems or, in a more rudimentary fashion, by
making each State system available for elec-
tronic query by an office in any other State. In
either case, a degree of commonality would
have to be designed into all the State systems.
As noted above, the capital cost of installing
modern equipment in all States has been es-
timated at $241 million over 5 years. This
amounts to $48 million per year, and is about
6 percent of the current $770 million annual
budget for basic services in the ES system. The
costs of telecommunication equipment, soft-
ware development, and staff training time are
not included, but neither are the savings in
operation and maintenance that ES systems prob-
ably would reap from using modern equipment.

The principal criticism of a nationwide, com-
prehensive, computerized job bank is its poten-
tial cost in relation to benefits. Since the ES
system is entirely federally supported, upgrad-
ing the present interstate bank (or intrastate
banks, for that matter) would require either ad-
ded Federal funds or a redirection of present
resources, with possible sacrifice of other ES
services or closure of some ES offices. Federal
support for ES and unemployment insurance
is provided through a system of trust funds.
Possibly, job bank improvements might be
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funded through the use of trust fund money
without necessarily raising taxes directly. How-
ever, the issue is complex and would require
study. A significant question is what type and
what level of improvement would be worth the
cost, regardless of how funded.

It is not certain that an improved interstate
bank would improve the functioning of the la-
bor market, since many of the job orders flow-
ing into ES offices call for very limited skills
and pay low wages, These jobs often have
limited appeal even for local workers, not to
speak of workers in distant places. Hard-to-fill
professional and technical jobs that might have
national markets are already entered into the
Interstate Job Bank. Whether even these jobs
listings are attractive to workers considering
relocation is uncertain; often the jobs are hard
to fill because the pay they offer is relatively
low. In addition, it maybe questioned whether
there is a need for professional jobs to be cov-
ered in a publicly financed labor exchange sys-
tem, since there are many private exchanges
(including nonprofit ones, such as professional
associations) serving them.

An argument in favor of broader coverage
of listings is that blue-collar and other lower
paid workers are often more willing to relocate
when they are given practical help in getting
jobs at the other end. Adequate information
about job openings, although not sufficient by
itself to encourage relocation, is one part of the
necessary help. An interstate bank that lists a
broad range of jobs might be used coopera-
tively by ES offices and displaced worker proj-
ects to encourage relocation out of depressed
areas into areas where jobs are going begging.
The enhanced effectiveness and reputation of
a more comprehensive, quickly reactive inter-
state ES system might attract more job orders
from employers, leading to further improve-
ment of the system. The same might be true
of the intermediate step of up-to-date com-
puterization of intrastate job banks.

Some bills before the 99th Congress call for
greater attention to upgrading the Interstate Job
Bank or intrastate banks. One (H.R. 670) would
authorize $50 million per year for 4 years to
develop and implement computerized job bank

systems in each State, using software that is
compatible with other systems in so far as pos-
sible. Another (S. 1033) calls for establishing
a nationwide job bank and job-matching pro-
gram in connection with employment services
for veterans.

Another bill (H. R.1219) takes a different ap-
proach, calling for a study to determine if the
benefits of a highly sophisticated national job
bank would outweigh the costs, The proposal
would direct the Secretary of Labor to submit
a report to Congress on such a bank’s feasibil-
ity and costs, containing information on: 1) the
extent to which the nationwide job bank and
job matching system authorized under JTPA
could be expected to increase employment op-
portunities in each State; 2) the estimated cost
of making such a system fully operational; 3)
the extent to which development of the system
would require changes in the existing ES op-
erations of each State; and 4) the feasibility of
using nonprofit privately operated job-referral
services for low-skill jobs in low-wage indus-
tries, rather than using the State ES offices or
a nationwide computerized job bank and match-
ing program. Any study of the benefits of an
automated national job bank should compare
a centralized, national system with several
ways of linking individual automated State
systems.

Wage Supplements

Many displaced workers find rapid reem-
ployment only in jobs that offer substantially
lower pay than their old jobs. This is a com-
mon burden of displacement. In recent years,
at least 30 percent of adult workers who found
new full-time jobs after displacement took pay
cuts of 20 percent or more. Temporary, par-
tial supplements to the wages on a new job
have been proposed as a way to ease the tran-
sition for some displaced workers.

If temporary supplements to wages on lower
paying jobs were available, some workers might
be inclined to seek reemployment sooner, with
the benefit to themselves of getting back to
work, getting experience in new jobs, and gain-
ing time to recoup some of their former earn-
ing power. Additional benefits to society might
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include a smaller overall bill for income sup-
port payments. This outcome is not certain,
however; the cost of wage supplements might
exceed present costs of income support pro-
grams. There has been very little experience
with wage supplement programs—certainly
none on a national scale. The only such pro-
grams in existence are those in a few company-
union contracts which allow the use of sup-
plementary unemployment benefits to tempo-
rarily bring wages on a new job close to the
level of wages on the old job.

One suggestion for government action is to
establish a special trust fund for wage supple-
ments, limited to a fixed transition period and
available only to older, more experienced work-
ers. Another is contained in a bill in the 99th
Congress (H.R. 758) which proposes, among
other things, to offer supplemental payments
from the unemployment insurance (UI) trust
fund to workers who take jobs at a lower wage
than is required under their State’s UI law. The
payments could amount to as much as 80 per-
cent of the UI benefits an unemployed worker
is eligible to collect, and could last as long as
a year. No cost estimates are available for these
proposals. They might prove to be quite costly,
especially if they attracted large numbers of
new participants to the Title 111 program.

A cost estimate for a hypothetical wage sup-
plement program may be roughly calculated.
For every 100,000 workers receiving a wage
supplement, the cost might be about $70 mil-
lion per year, assuming that these workers re-
ceive 80 percent of the full benefits for which
they are eligible. The calculation is based on
the average UI benefits received by U.S. work-
ers in 1984 ($119 per week for 15 weeks) and
the maximum duration of UI benefits in nearly
all States that year (26 weeks). The number of
recipients of a wage supplement would depend
strongly on the exact terms of the program.
With 30 percent of reemployed displaced work-
ers taking pay cuts of at least 20 percent, the
number could be high.

A wage supplement program, though novel,
might be viewed not as entirely new, but as an
alternative use of unemployment insurance to
encourage faster reemployment. The program

might also be regarded as somewhat analogous
to subsidies paid to employers in on-the-job
training programs. In any case, because of the
large uncertainties as to levels of participation
and costs, if Congress is interested in the pro-
posal, a trial or demonstration program might
be the most practical first step.

Education and Retraining Under Title Ill
(Issue Area 3, Table 2-1)

Several issues have arisen about education
and retraining in JTPA Title III programs, in-
cluding: 1) uncertainty about how much em-
phasis is being placed on classroom skills train-
ing in Title 111 projects, 2) possibly providing
extended income support for workers enrolled
in skills retraining courses, and 3) giving great-
er attention to the remedial education needs
of displaced workers.

Inadequate Data on Formal Training in
Title Ill Projects

In some of the better displaced worker proj-
ects, a substantial minority of participants—
perhaps as many as 20 to 30 percent—choose
training in a new skill or occupation, seeing
the retraining as an important avenue to a good
job. Depending on local job opportunities, de-
mands for training may vary; it appears that
more workers opt for formal training during
recessions than during prosperity, when im-
mediate reemployment prospects are good.

Some concern exists, however, that JTPA Ti-
tle III programs may be overemphasizing im-
mediate placement, at the expense of skills
training. Although classroom training is expen-
sive, it may best serve the long-term interests
of some displaced workers. With the informa-
tion currently available, it is difficult to tell how
much training and education is being offered
in Title III programs. The Labor Department
does not require States to provide detailed
breakdowns on the number of participants and
the funds spent for each of the services pro-
vided in Title III projects. The question of
whether adequate emphasis is being placed on
classroom training services is, therefore, a po-
tential topic for congressional oversight. It
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seems unlikely that detailed information about
the mix of services provided under JTPA will
become available unless Congress specifically
requires the Labor Department to instruct
States to provide the information. This infor-
mation could be a required component of an
expanded State reporting system under JTPA,
discussed in a subsequent section of this chap-
ter. (See options 4a, 4b, and 4C in table 2-2.)

Income Support Alternatives for Workers
in Intensive Training

For most workers, unemployment insurance
benefits are the primary source of income dur-
ing training. JTPA directs States to exempt dis-
placed workers who are enrolled in eligible
training activities from the work-search re-
quirements of the UI system.8 Many skills re-
training courses offered to displaced workers
are brief, lasting only a few weeks, in order to
fit training and job search assistance into the
regularly scheduled 26-week duration of UI
benefits,

While these short-term courses may be suffi-
cient for training in some skills, some displaced
workers who could benefit from longer, more
intensive training courses may not be able to
participate without income support lasting
longer than UI benefits. Unlike the TAA pro-
gram, which has provided up to 52 weeks of
income support to eligible workers while they
are in approved training, stipends for displaced
workers in training are rare under JTPA Title
111.

Several ways to provide additional income
support to displaced workers in longer term
training have been proposed in recent Con-
gresses. Some proposals would give supple-
mental Federal unemployment compensation

BThe  U.S. Department of Labor’s Employment and Training
Administration issued a directive on implementation of this re-
quirement (contained in Section 302 of ]TPA] on June 29, 1983.
Section 302 requires states to identify employment opportuni-
ties, and associated training opportunities, for groups of indi-
viduals eligible for Title 111 assistance. Acceptance for such train-
ing is deemed acceptance of training by the State under Federal
laws relating to unemployment benefits. Section 33o4 of the Fed-
eral Unemployment Tax Act of 1970 indicates that benefits to
otherwise eligible individuals should not be denied if the indi-
vidual is participating in training approved by the State.

to unemployed workers who continue in JTPA-
funded training after their regular UI benefits
expire. Another approach is to encourage
States to expand eligible training activities for
workers receiving UI benefits. Still another ap-
proach is to permit displaced workers to use
penalty-free disbursements from Individual
Retirement Accounts for tuition expenses
while they are training. Finally, some bills
would give displaced workers and displaced
homemakers greater access to Federal student
aid assistance.9

If Congress wishes to pursue the concept of
offering additional income support to displaced
workers in extended training programs, the
question of containing the costs could be crit-
ical. One way to keep costs down would be to
target the available assistance only to those
who have demonstrated a commitment or need
for extended training. In a targeted approach,
eligibility for extended income support prob-
ably should be determined for most workers
before the half-way point of their regular UI
eligibility. (See option 3a in table 2-1.)

If screening of this sort were employed, what
would be the likely costs of offering targeted
assistance to displaced workers in extended
training under JTPA Title III? Assuming that
each worker in intensive training needed 1 year
of income support (9 months for a classroom
training course plus some leeway at the begin-
ning and end of the course), an additional 26
weeks of income support beyond the usual 26
weeks would be needed. If the added income
support were equal to regular UI benefits, the
additional cost would average $3094 per
worker. (While UI payments have been used
as the basis for computing costs, it would not
necessarily be desirable to fund the program
through the UI system; funding through JTPA
Title 111 appropriations or through a separate
fund might be more appropriate.)

%ee, for example, H.R. 37oo, the proposed Higher Education
Amendments Act of 1985 as reported by the House Committee
on Education and Labor on Nov. 20, 1985. In addition, proposals
have been made to encourage workers and employers to estab-
lish individual training accounts (ITA) to cover training expend-
itures should the worker become unemployed. The ITA concept
is discussed in ch. 6, and in the continuing education section
of this chapter.
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The number of people likely to make use of
intensive training programs of this sort will
fluctuate, depending on general economic con-
ditions and reemployment prospects. How-
ever, the demand for training is not unlimited.
Even in JTPA projects that emphasize training,
generally only about 20 to 30 percent of the par-
ticipants take classroom training, and, of these,
most enroll in short-term courses. If 5 percent
of all JTPA participants qualified for the ex-
tended income support, the cost of the program
would be $23.2 million, assuming (as does the
Labor Department for planning purposes) that
the Title III program serves 150,000 people na-
tionwide.

Health Care and Displaced Workers in Training

Some displaced workers who would other-
wise be good candidates for classroom train-
ing may feel it necessary to forgo training when
jobs are available, so they can regain health in-
surance benefits for themselves and their fam-
ilies. Provision of health services to displaced
workers, like extended income support, might
encourage more displaced workers to take
retraining courses.

The issue of medical and health services ben-
efits for the unemployed (and for other people
not covered by insurance plans) has been the
subject of considerable legislative debate in re-
cent years. Discussion of the issue as it relates
to unemployed people in general is beyond the
scope of this report.l0 JTPA, in theory, already
authorizes States to provide health care for dis-
placed workers participating in Title 111 train-
ing projects. While specific information is not
available on provision of health services to Ti-
tle III participants, it is generally believed that
few if any States offer it. JTPA generally places
a 30-percent limit on the proportion of Federal
funds that can be used for administration and
“supportive services” (health care is just one
of several “supportive services” permitted un-

1OFor  a discussion of proposals  in Congress related to health
insurance benefits for the unemployed in general, see janet Per-
nice Lundy and Anne C. Stewart, “Health Insurance: Proposals
in the 99th Congress, ” Library of Congress, Congressional Re-
search Service, Issue Brief IB84067.

der the act).11 Because 15 percent of the States’
share of Federal funds may go to the costs of
administration, the effective limit for suppor-
tive services (for funds subject to the limit] is
15 percent.l2 In fact, States may spend far less;
so far, 6 to 7 percent of the Federal share of
Title 111 spending has gone to supportive serv-
ices. Given the limited information now avail-
able, Congress might wish to address the health
services issue, as it relates to participation in
training, as one subject of oversight on class-
room skills training in JTPA. (See table 2-2, op-
tion 4c.)

Remedial Education and the Displaced Worker

Displaced workers with basic educational
deficiencies (as in reading, writing, arithmetic,
and oral communications) may be seriously
hampered in their search for reemployment,
and are often unable to participate in training
or retraining programs. Up to 20 percent of
participants tested in displaced worker projects
have shown deficiencies in basic educational
skills; some of these workers may require fairly
intensive remedial education to correct the
deficiencies. Other workers with less severe,
yet still serious, basic skills deficiencies might
benefit from shorter term courses.

Displaced worker projects can serve as a
highly effective delivery system for adult basic
education. However, the high promise of Ti-
tle III programs as a vehicle for providing re-
medial education is not being met. While spe-
cific displaced worker projects often strongly
emphasize remedial education, the findings
from an OTA phone survey of State Title 111
program managers suggest that remedial edu-
cation has not been given high priority at the
State level. Only half the States responded to
questions about the number of displaced work-
ers receiving remedial education; of these,
seven indicated that no Title III funds were

1l~’he ao-percent  limitation  is stated in Section 307(a) of JTPA.
Section 4(24) defines supportive services to include health care.

IZunder Title  III, only the formula-funded grants to States  are
subject to the 30 percent limit. About three-quarters of Title III
grants are formula-funded, the rest are disbursed at the discre-
tion of the Secretary of Labor. Altogether, the 30 percent limit
applies to only one-half of the Federal and non-Federal funds
available to a Title 111 program.
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spent for remedial education. Even among the
States that said they provided remedial educa-
tion in Title III projects, the percentage of
clients served by basic education was usually
low. Of the 18 responding States in this cate-
gory, participation levels among Title III clients
ranged from 0.1 to 18 percent. Eleven of these
States—or nearly two-thirds—provided reme-
dial education services to less than 10 percent
of Title III participants, and seven provided
these services to less than 5 percent.

Thus, it appears that only a few States are
providing remedial education to clients in Ti-
tle III projects at a level that even approximates
the probable need for services (using the 20 per-
cent figure cited above as a rough indication
of need). If Congress desires to place greater
emphasis on remedial education in Title III
programs, areas that merit attention include:
1) expanding JTPA’s performance standards to
include improvement in basic education skills
as a goal of Title III projects, 2) directing States
to excuse unemployed people receiving UI ben-
efits from work search requirements while they
are enrolled in intensive remedial education
classes, and 3) earmarking a portion of JTPA
funds for remedial education in Title 111
projects.

It is possible that UI requirements in some
States make it difficult for displaced workers
to take intensive full-time remedial education
courses while receiving UI benefits. While
JTPA (as noted above) directs States to excuse
displaced workers from UI work search re-
quirements if they are enrolled in eligible train-
ing opportunities conducted under Title III,
displaced workers enrolled in full-time reme-
dial education classes are not explicitly cov-
ered by the exemption. OTA’s phone survey of
State Title III program administrators indi-
cated that several States do not consider reme-
dial education a training opportunity (under
the meaning given to it under Section 302 of
JTPA) or as “approved training” by the State.13

lsIn addition to the provision in JTPA, Federal law governing
the UI system also directs that otherwise eligible unemployed
people can be excused from work-search requirements and still
receive UI benefits, if they are participating in any State-
approved training—not necessarily JTPA-funded training.

Some concern exists that JTPA’s emphasis
on successful placements and low costs may
discourage projects from offering remedial
education. The concern has been greatest in
the case of Title II programs for economically
disadvantaged people, but it may also be rele-
vant to some Title III projects. For youth pro-
grams under JTPA Title 11A, performance
measures include employment competencies
recognized by the local PIC and completion of
schooling, as well as placement in jobs. These
measures are not included for adult workers,
either disadvantaged or displaced.

How the UI work test or JTPA performance
standards affect offerings of remedial educa-
tion in displaced worker projects is uncertain.
It is probable, however, that some workers who
could benefit from remedial education are af-
fected adversely. Congress could encourage
more attention to remedial education if it ex-
plicitly stated that “training” under JTPA in-
cludes remedial education, and that improving
basic skills in reading and mathematics is con-
sidered a positive outcome of training (see op-
tions 3b (i) and 3b (ii) in table 2-1).

Another measure to encourage delivery of re-
medial education as part of displaced worker
projects would be to allow or to require a set-
aside of a given percentage of Title 111 funds
for this purpose (see option 3b (iii), table 2-1).
There are several mandatory set-asides in Ti-
tle 11A; for example, 8 percent of these funds
must be allocated for continuing education
agencies, including adult and vocational edu-
cation. In the same way, a small portion of Ti-
tle III funds might be allocated to State agen-
cies that provide education in basic skills for
adults. For example, States might be directed
to spend at least 3 percent of their Title III
funds for remedial education. This is much
more than most States now spend on remedial
education in Title III programs, although less
than what is spent in the most ambitious State
efforts. (i.e., about 5 percent).

One way to estimate the additional cost of
emphasizing remedial education in displaced
worker programs is to look at actual costs in
some exemplary projects. The Ford/UAW proj-
ect at the Milpitas, California, auto assembly
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plant enrolled 770 workers in remedial educa-
tion—39 percent of the 1,997 who signed up
for services. The average extra cost per partici-
pant was $245 (it was only $130 per course, but
many workers signed up for more than one
course). In the Midland, Pennsylvania, project,
which offers a range of remedial education
services with excellent participation, the extra
cost to the project is $97 per participant. As-
suming that 150,000 displaced workers were
to participate per year in Title III projects, and
20 percent take advantage of remedial educa-
tion, the cost, at $200 per participant, would
be $6 million. This is a little under 3 percent
of the Federal appropriations of $223 million
for Title III programs in fiscal year 1985.

JTPA Information, Reporting, and Monitoring
Requirements (Issue Area 4, Table 2-2)

OTA found several areas where current in-
formation and reporting under JTPA Title III
and other related programs may not adequately
support congressional oversight of program
activities, identification of budget priorities, or
policy formulation. In addition, questions have
been raised about the adequacy of Federal guid-
ance and information to States. Four areas of
particular concern are:

●

●

●

Reporting on demand for services in dis-
placed worker programs is inadequate and
out-of-date. The Labor Department re-
quires States to provide summary annual
reports on JTPA programs, which include
figures on numbers of participants and
spending levels. These reports could be
more helpful to Congress in making budget
decisions if they were more timely.
No reporting is required on the mix of
services in displaced worker programs—
that is, how many workers receive each
service, including job search assistance,
vocational skills training, on-the-job train-
ing, remedial education, and relocation
assistance. Such information could be use-
ful to Congress in judging the effectiveness
of the Title III program.
Reliable nationwide information on per-
manent layoffs and plant closings (the
number occuring each year, the number

●

of workers affected, the geographical loca-
tion of closings, and the types of indus-
tries) does not yet exist. JTPA requires the
Secretary of Labor to collect this informa-
tion and publish it annually, but the effort
was not undertaken until Congress appro-
priated funds for it.
Some States complain that the Labor De-
partment has given them insufficient di-
rection in implementing JTPA programs,
and believe they must be extra cautious in
such matters as determining eligibility, so
as not to have spending disallowed in au-
dits later. The problem may be temporary,
since it will ultimately be “solved” in the
audit process, but in the meantime deliv-
ery of services to displaced workers in
some States may be less than optimal.

If Congress wishes to emphasize these report-
ing requirements under JTPA more strongly,
or to strengthen the Federal role in guiding
States in areas of uncertainty, it may choose
among several means of doing so, including:
1) legislative guidance through JTPA oversight,
to focus attention on congressional and State
needs for timely information; and 2) earmark-
ing appropriations for collection and publica-
tion of data.

Timely, adequate reports on participation in
and spending for displaced worker programs
could assist Congress in making appropriations
decisions (see option 4a, table 2-2). The Labor
Department requires reports from the States on
their Title III activities only once a year, cov-
ering the period through the end of the pro-
gram year, June 30, and due 45 days later. Not
all reports are submitted in time; collection of
data that are reasonably complete for most
States may be delayed several more weeks.
Congressional hearings on budget and appro-
priations for the following fiscal year begin in
the spring; reports on spending and program
activities that do not arrive until near or after
October 1, when the new fiscal year begins, are
of limited value. Even when the congressional
schedule slips, and work proceeds on the new
fiscal year’s appropriations after the fiscal year
has begun, information that arrives so late in
the session may not receive much analysis or
attention.



Table 2-2.–Options to Improve Information, Reporting and Monitoring Under JTPA Title Ill

Issue area and options Relationship to other options Relationship to current policy Estimated cost of option to Government

ISSUe Area  4: Improving information, reporting, and monitoring
a)

b)

c)

d)

e)

—

Legislative guidance to the Department of Labor
requiring more frequent reports from the States
on the number of particpants and spending levels
for JTPA Title Ill programs

Legislative guidance to the Secretary of Labor re-
quiring Title Ill grant recipients to report on the
service mlx provided in their projects at least on
an annual basis

Legislative oversight on the extent of classroom
skills training opportunities offered in Title Ill
projects, including the question of whether
greater emphasis on health care services would
increase participation m intensive training

Legislative directive (with earmarked funding) to
the Secretary of Labor to continue to compile and
report on permanent layoffs and plant closings,
as required by section 462(e) of JTPA.

Legislative directive to the Secretary of Labor to
provide more active guidance to State Title Ill pro-
grams to clarify areas where uncertainties exist
(e.g , the question of who is eligible for Title Ill
projects).

SOURCE Off Ice of Technology Assessment

Quarterly or semiannual reports on Title Ill programs
would help Congress make budget decisions about
Title Ill and conduct oversight of the programs

Information about demand for and provision of differ-
ent services (e g , skills training, basic or remedial
education, relocation assistance, reemployment serv-
ices), would help decisionmakers m Congress and
the administration determine whether a full mix of
services IS provided and would also help in budget
and appropriations processes

Because inadequate information exists about the mix
of services provided in JTPA Title Ill projects, over-
sight process would be made more effective if com-
bined with reporting requirements in option 4b

Better information about plant closing and large
layoffs (including data on the number of closings and
workers affected, location of facilities, and types of
industries) could be helpful in determining JTPA Ti-
tle Ill priorities. In addition, plant-closing inform-
ation of this sort would be useful if a national program
of pre-layoff assistance was adopted.

This option, while continuing the policy under JTPA
of giving the States flexibility in implementing their
programs, would clarify concerns of some program
managers that they have been given too little guid-
ance about what JTPA permits.

This option could be Implemented through a congres-
sional directive to the Secretary of Labor to require
recipients to submit quarterly or semiannual reports
on Title Ill activities (Section 165 of JTPA already au-
thorizes this. )

Like (a) above, this option also could be Implemented
through Congressional guidance to the Secretary of
Labor on implementation of section 165 of JTPA

Classroom skills training IS one of several services
JTPA Title Ill projects are authorized to provide, and
for some displaced workers IS the best route back to
a good job. Some concern exists that classroom train-
ing opportunities are given little emphasis in some Title
Ill projects–to the detriment of some displaced work-
ers who might benefit from such training Also, some
displaced workers who would otherwise benefit from
intensive training may seek Immediate reemployment
when available m order to regain health care benefits
for themselves and their families. Although JTPA Ti-
tle Ill authorizes States to provide health care to Title
III participants, it appears that few have done so

Section 462(e) of JTPA requires the Secretary of La-
bor to develop plant closing data, and to publish a
report based on this data “as soon as practicable’
after the end of the calendar year. Implementation of
this provision did not begin until Congress made spe-
cific appropriations for the purpose in FY 84 and FY
85. Whale nationwide data are now being developed,
annual updating of the data and reporting may require
specific appropriations m the future The U.S Gen-
eral Accounting Off Ice IS currently conducting a study
of large plant closings and mass layoffs on a one-time
basis, with results expected m 1986

The Department of Labor IS authorized by JTPA to pro-
vide such guidance.

Not calculated but small’ some additional project costs
would be associated with more frequent report prepara-
tion, these data are now prepared annually

Not calculated. Many Title Ill projects and some States
already develop this information. In other cases, this op-
tion would require Title Ill recipients to compile additional
information m their reports submitted under section 165
of JTPA, and this would add somewhat to the costs of JTPA
administration

The direct costs of oversight would be small However,
classroom training IS one of the most expensive JTPA serv-
ices To the extent that oversight resulted m greater em-
phasis in classroom training in JTPA projects, additional
costs could be recurred. Additional costs could also be in-.
curred if more States offered health care services to Title
Ill participants, although a major increase in Federal costs
would not occur unless the spending limit (generally 30%)
on administrative and supportive services were lifted

Initial appropriations for section 462(e) were $1 million in
FY 84 for an 8-State pilot project. and $5 million for FY
85 for expansion of the data compilation process to the
remaining 42 States (The data on plant closings are de-
rived from unemployment insurance data, not actual
records on plant closings or layoffs ) Costs for the data
would probably be less m the future

Not calculated, but direct costs would be small



68 ● Technology and Structural Unemployment: Reemploying Displaced Adults

The Title III reports that States are required
to file are brief and simple. Submitting them
quarterly, or at least semiannually, probably
would not impose an undue burden. These
timely reports could be more useful to Con-
gress than annual submissions. Such reports
would have to be interpreted carefully, how-
ever, because spending rates for displaced
worker programs are not necessarily even, for
several reasons (one is that plant closings are
sporadic, not predictable, and many States set
aside a portion of their Title III funds for con-
tingencies). It might be useful to add informa-
tion on obligations, as well as on spending, of
Title 111 funds. A telephone survey done in Oc-
tober 1985 by the National Governors’ Asso-
ciation showed that, although there was a large
carryover of unspent funds at the end of the
program year, June 1985, most States had fully
obligated their Title III funds by that time.
Analysis of figures on obligation of these funds
by States, as well as on spending, could be use-
ful to Congress in its budget decisions.

Current information on the operation of the
Title III program is especially desirable be-
cause demands for services appear to fluctu-
ate with changing economic conditions. Dis-
placed workers tend to seek services less, and
probably opt for expensive classroom training
less, in good times than in bad. Demands for
services may also rise when services are de-
livered more effectively–for example by rapid-
response teams that establish pre-layoff serv-
ices in plants undergoing closure or mass
layoffs. Congress may wish to adjust funding,
depending on the uptake of services, the choice
of services, and therefore the rate of spending
and obligation of funds.

Although JTPA leaves decisions on service
mixes to the States (and the States may dele-
gate these decisions to project directors), Con-
gress may wish to be informed on how many
workers are getting vocational skills training,
on-the-job training, remedial education, relo-
cation assistance, and so on. Without this in-
formation, it is difficult to determine the full
benefits to workers from this federally funded
program, or to identify the need for possible
changes in direction. One branch of the Labor

Department’s Employment and Training Ad-
ministration does currently collect data, on a
sample basis, on participants, service mix, and
outcomes in Title III projects. However, the in-
formation from these sample surveys is neither
detailed enough nor certain enough to give
Congress an adequate picture of the mix of
services being offered in displaced worker proj-
ects. Reports, made at least annually, on how
many workers receive specific services, on the
outcomes (e.g., placement rates, wages) of vari-
ous types of services, and how much money
the program is devoting to each service could
help to fill the information gap (see option 4b,
table z-2).

Another information gap that may be of con-
cern to Congress relates to plant closings. Di-
rectors of Title III programs in a number of
States believe that plant closings have been fre-
quent throughout the economic recovery, and
want to assure early delivery of services to the
affected workers. Despite JTPA’s requirement
of annual reports on plant closings, no nation-
wide compilation is yet available. Congress
appropriated $1 million in fiscal year 1984 for
a pilot study of plant closings, based on unem-
ployment insurance records, in eight States; in
1985 another $5 million was provided for a full
50-State study. The Administration proposed
rescission of the latter sum, on the grounds that
economic recovery made a plant-closing study
unnecessary. Congress did not approve the re-
scission, and the full study is reportedly going
forward. Results of the study maybe useful to
Congress in considering whether further spe-
cial attention to plant closings is warranted
(e.g., as in the proposals to require or encour-
age early warning of plant closures and mass
layoffs). Annual studies, should Congress wish
to continue them, may depend on the provision
of specific funding directives in the appropri-
ations process (option 4d, table 2-2).

JTPA assigns the Federal Government a mi-
nor role in the direction of training and em-
ployment programs. Congress may, however,
wish to consider whether the State programs
would operate more effectively if Federal guid-
ance were more specific on items likely to be
reviewed in audits (option 4e, table 2-2). Exam-
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pies are definitions of eligibility for displaced
worker projects, and acceptability of various
kinds of expenditures as part of the State match
for Title III grants. Once a number of audits
has been completed, such questions may be re-
solved. But meanwhile, some State program
managers may be imposing unnecessary re-
strictions for fear of an audit; some JTPA proj-
ect directors say that service to clients is ham-
pered because of State-imposed restrictions
and red tape. State JTPA programs might ben-
efit from clearer guidance beforehand.

A positive contribution the Federal Govern-
ment can make to displaced worker programs
is in information sharing and evaluation of the
performance of programs. The Department of
Labor’s ETA supports organizations such as
the National Governors’ Association (NGA)
and the National Alliance of Business (NAB]
in bringing State JTPA officials together for in-
formation sharing on JTPA programs. Federal
support for all information sharing activities
under JTPA cost about $3 million per year, of
which only part is related to Title 111 activities.
A useful addition to these activities might be
to create a continuously operating information
clearing-house (either within the Labor Depart-
ment itself or through the NGA or NAB) which
could provide States with up-to-date infor-
mation on how States are handling common
problems.

ETA also undertakes several kinds of evalu-
ation efforts which can be useful in monitor-
ing training programs, and in assessing the pos-
sible need for changes. Among these activities
is support for contractor studies of individual
projects, including a report on model projects.
A long-term evaluation of the impact of JTPA
programs, comparing participants with simi-
lar nonparticipants, is planned. Estimated
funding for ETA evaluations was $8.6 million
in fiscal year 1985; the figure includes evalua-
tions of the entire $3.8 billion JTPA program,
not just Title III. The Administration has re-
quested $11.3 million for ETA evaluation activ-
ities in fiscal year 1986.

Trade Adjustment Assistance

TAA, established in 1962 and liberalized in
the Trade Act of 1974, was intended to provide

compensation and adjustment services to work-
ers who lost their jobs from the consequences
of foreign competition. Though much reduced
from its height in 1980, when spending reached
$1.6 billion and nearly 600,000 workers were
certified as eligible for services, TAA was still
a fairly substantial program in 1985. (Spend-
ing for the program declined sharply after Con-
gress redefined and limited TAA income support
payments in the Omnibus Budget Reconcilia-
tion Act of 1981.) Assistance to workers was
funded at about $71 million in fiscal year 1985,
including a $26 million appropriation for train-
ing and relocation, and estimated outlays of
$45 million for income support. A parallel pro-
gram of financial and technical assistance to
firms losing business because of foreign com-
petition was funded at $25 million, plus loan
guarantee authority of $15 million. As has been
noted, TAA’s authorization technically lapsed
in December 1985. However, some TAA serv-
ices apparently can be provided under a con-
tinuing resolution signed into law by President
Reagan on December 19, 1985 (Public Law 99-
190). This law continues TAA funding for re-
training, job search and relocation assistance,
but not income support, through the end of fis-
call year 1986.14

Congressional interest in the program re-
mains high, and additional consideration of
TAA in 1986 is likely. The conference commit-
tee report on H.R. 3128, the budget reconcili-
ation bill that was still pending when Congress
adjourned at the end of 1985, proposes to con-
tinue TAA and to fund the program through
a small uniform duty on imports.15

In addition, at least 13 bills to extend or mod-
ify TAA were proposed in the first session of
the 99th Congress. Some of these bills would
reauthorize current programs with little modi-
fication. Others would reauthorize only the

llThiS  a~propriation is provided in Section IOl(j) of Public Law
99-190 which appropriates such amounts as may be necessary
for continuing activities under Sections 236, 237 and 238 of the
Trade Act of 1974 through the end of fisca~  year 1966 under the
terms of fiscal year 1985 appropriation acts. Activities conducted
under the three sections are training, job search allowances, and
relocation assistance, but not income support.

IsThe Conference Committee provisions on TAA can be found
in Title XIII of H.R. 3128, the proposed Consolidated Omnibus
Budget Reconciliation Act of 1985, as contained in House Re-
port 99-453, Dec. 19, 1985.
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worker assistance component of TAA, but not
the firm assistance program. Still others would
modify the current program substantially, or
propose quite different programs.

The principal argument against continuing
TAA is that it is difficult, and probably ineq-
uitable, to try to distinguish among displaced
workers by cause of displacement, and to sin-
gle out one group for special treatment. The
Administration, arguing that Congress should
allow the program to die, held that TAA is un-
necessary and duplicative, because JTPA pro-
grams offer adequate services to all displaced
workers, whatever the cause of their displace-
ment; and that the unemployment insurance
system provides sufficient income support to
all unemployed workers. On the other hand,
it is argued that TAA assists workers who are
paying <he price for a national policy (removal
of trade barriers) that benefits society as a
whole. Also, the program may ease protec-
tionist sentiment among workers in trade-af-
fected industries.

For eligible workers (those certified as hav-
ing been displaced due to increased imports
of directly competitive products) TAA has pro-
vided some significant extra benefits beyond
those offered under JTPA Title III. TAA in-
come support payments (set at the level of un-
employment insurance benefits) has lasted as
long as 18 months for workers in training, and
relocation assistance has been more generous
than under JTPA. Thus, TAA support has en-
abled some workers to complete longer term
training than they otherwise could have af-
forded, and has encouraged some relocation
out of depressed areas. In fiscal year 1984,
35,000 workers received income support pay-
ments, 6,538 entered TAA-assisted training,
and 3,120 got relocation assistance. (The
amount of overlap in these figures is not
known.) If Congress chooses not to reinstate
the program, some TAA-eligible workers can
be served in JTPA Title III projects, although
not necessarily at the same level of service.

ASSISTANCE TO DISPLACED HOMEMAKERS

In the Carl D. Perkins Vocational Education
Act of 1984, Congress demonstrated a strong
interest in providing Federal support for pro-
grams serving displaced homemakers. The act
authorized spending of up to $84 million per
year on services specifically designated for sin-
gle parents and homemakers, including dis-
placed homemakers. For fiscal years 1985 and
1986, Congress appropriated $63 million for
Vocational Education (Voc Ed) grants serving
this targeted group.

Of the $63 million in Voc Ed grants set aside
for single parents and homemakers, an unde-
termined but probably quite large share will go
to programs serving displaced homemakers.
Records on past Federal spending targeted to
displaced homemakers are incomplete, but
CETA l6 and Voc Ed funds combined probably
never exceeded $8 to $10 million per year. (See
chapter 10 for details.) Even so, the increased

l@The comprehensive  Employment and Training Act.

funding is a comparatively small sum for a
training, education, and employment program
open to a population of millions, as the fol-
lowing comparisons with CETA and JTPA in-
dicate.

No estimate has been made of how many sin-
gle parents and homemakers there are, but dis-
placed homemakers alone probably number
over 2 to 4 million (depending on how the term
is defined). Supposing that all these people
were to participate in the new Voc Ed program,
and that two-thirds of the available funds were
spent on displaced homemakers, only $10 to
$21 per person would be available. The com-
parable figure under CETA in fiscal year 1980,
when approximately $4 billion was spent for
general employment and training programs
open to 16 million disadvantaged workers, was
about $250 per eligible person. In fiscal year
1985, when $223 million was appropriated for
the JTPA Title III program, and the eligible
population of displaced workers was probably
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about 3 million, the comparable figure was
about $75 per person. These figures are given
only for the sake of comparing overall fund-
ing levels relative to the size of the targeted
populations. They are not intended to suggest
that 100-percent” participation by any group is
realistic. Moreover, participation rates and the
demand for services may vary substantially
among the groups.

Vocational education programs under the
Perkins Act were just gearing up in 1985; it was
still too early to identify all the major policy
issues that might arise under the new law. One
issue already under debate, however, is whether
and how to amplify the extremely sparse data
about displaced homemakers—how many there
are, their characteristics (e. g., age, family size,
income, cause of displacement), the level and
kinds of services provided to them, and pro-
gram outcomes (e.g., training completed, place-
ment in jobs). Another issue likely to come up
is whether the State administrators in charge
of the women’s programs under the Voc Ed act
are in fact able to exercise the authority the law
grants them, and are actually dispensing the
funds that the law sets aside for these programs.

Another major Federal program that serves
some displaced homemakers is JTPA. While
the services provided under JTPA are similar
to those that can be offered with Voc Ed funds,
the emphasis is different: JTPA stresses place-
ment in jobs more heavily, while the Voc Ed
program emphasizes education and training.
Also, as discussed above, funding for displaced
homemaker programs under the Perkins Act,
though much increased from previous levels,
is still comparatively small. Both the JTPA and
Voc Ed programs are important sources of
funding for displaced homemaker projects.

OTA’s review of service to displaced home-
makers under JTPA indicates that it is at a mod-
est level so far. In 1984, 57 of 355 displaced
homemaker projects responding to a survey re-
ported that they had JTPA funding, and about
10 percent of the projects’ funding came from
this source. Issues of interest to Congress in
looking at the relation between JTPA and serv-
ices to displaced homemakers might include:
1) eligibility of displaced homemakers, under

both Title 11A and Title III; and 2) relations be-
tween displaced homemaker projects and the
JTPA system (i.e., State JTPA program man-
agers, local directors of Service Delivery Areas,
and local PICs).

An issue relevant to both the Voc Ed and
JTPA programs is the special barriers faced by
displaced homemakers who are interested in
training or education. Unlike the majority of
workers displaced from paid jobs, most dis-
placed homemakers have no unemployment in-
surance for income support during even a brief
training course. Furthermore, few have income
from spouses or other family members to rely
on. Although supportive services and training
allowances for trainees in acute economic need
are authorized in both the Perkins Act and
JTPA, they have not been much used in either
program. Competition for student financial aid,
another possible source of income support, is
keen; and the aid is often more readily avail-
able to young people going directly into col-
lege from high school than to displaced adults
entering or reentering training in preparation
for a job.

The Perkins Vocational Education Act and
Displaced Homemakers

Information

Current, consistent national information on
displaced homemakers and the programs that
serve them is not available. States could be
asked to provide such information under the
Perkins Act, but the Administration has not
done so. Thus, if Congress wishes to see the
development of such data, it may have to con-
sider ways of mandating it, such as requiring
routine reporting by the States or instructing
the U.S. Department of Education to undertake
studies of the programs serving single parents
and homemakers, including displaced home-
makers.

Little systematic information has ever been
collected about displaced homemakers or the
projects created to serve them. Nationwide esti-
mates of the number of displaced homemakers
vary widely according to the definition selected
(e.g., whether women under 35 years old are
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included or excluded). Many State vocational
education agencies do not have reliable data
on how many displaced homemakers reside in
their State. Even less information is available
about single parents and homemakers (the
group entitled to set-aside funding under the
Perkins Act). Systematic evaluations of the ef-
fects of displaced homemaker programs have
not been conducted, even though some pro-
grams are now more than 10 years old; there
are scarcely any reports even of outcomes (e.g.,
how many participants found jobs and at what
wages, how many entered training, how many
completed training, or how many found jobs
related or unrelated to training).

The Perkins Act does not explicitly require
any routine reporting from States on numbers
and characteristics of single parents and home-
makers (including displaced homemakers) re-
ceiving assistance from Federal Voc Ed grants,
of services provided, or of outcomes. The U.S.
Department of Education is not requiring such
reports. Department officials contacted by
OTA say that the reports are unnecessary, and
would be inaccurate and intrusive if required.
In general, the Administration opposes Federal
requirements for reporting of data not consid-
ered essential to an agency’s mission or de-
manded by law.

A number of State administrators of Voc Ed
women’s programs (the State Sex Equity Co-
ordinators) consider it essential to give Con-
gress a factual basis for deciding whether the
needs of single parents and homemakers are
being met in accordance with the law, whether
the programs serving them are effective, and
what spending levels are appropriate. Some
State officials are taking the lead in develop-
ing a data collection system that could be used
to build a consistent set of statistics. A num-
ber of States may participate in the system, but
it is not likely that all will.

Another alternative would be to require a
special study on the characteristics of services
provided to single parents and homemakers.
The Perkins Act directs the U.S. Secretary of
Education to conduct applied research on
aspects of vocational education emphasized in
the act; one of these is effective methods for

providing quality vocational education to tar-
get groups, including single parents and home-
makers. In mid-1985, the Department had no
plans underway for an applied research study
on the topic of single parents and homemakers.

The Perkins Act also unequivocally requires
a national assessment of vocational education
assisted under the law, through independent
studies and analysis and in consultation with
Congress, to be delivered by January 1, 1989
(9 months before the Perkins Act is due to ex-
pire). l7 A description and evaluation of the vo-
cational education services delivered to target
groups, including single parents and home-
makers, must be included in the assessment.

Intent of the Set-aside

The Perkins Act places substantial empha-
sis on set-asides, or the targeting of portions
of the grants to States’ special populations.
These set-asides amount to 57 percent of the
grants and, for some groups, are entirely new.
The set-asides, especially the 8.5 percent for
single parents and homemakers, were adopted
over the strong opposition of much of the voca-
tional education establishment. Under the old
Voc Ed act, displaced homemakers were named
as a target group, but no specific amounts were
designated for services to them. As programs
under the Perkins Act get underway, Congress
may wish to exercise a considerable degree of
oversight on whether the set-aside provisions
are being implemented in the way the law pre-
scribes.

A potential topic for oversight is whether the
Sex Equity Coordinators are able to wield the
authority the law gives them to administer the
single parents and homemakers programs, and
whether the set-aside funds are reaching their
intended beneficiaries. Suppose, for example,
that a State allocates Federal grant funds to
vocational education in secondary and post-
secondary schools by the usual formulas, with

—.———
ITThe act specifies that the National Institute of Education in

the U.S. Department of Education shall carry out the study. How-
ever, the Institute was not re-authorized in 1985, and the De-
partment intends to let it expire, The Department proposes to
carry out the mandated study in its Office of Policy, Budget, and
Evaluation,
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an extra effort to enroll single parents or home-
makers in an attempt to meet the 8.5 percent
“quota,” but with no attempt to set up special
programs for the group. Congress may wish to
assure itself that States are using the specified
parts of their Federal grants to “meet the spe-
cial needs” of single parents and homemakers
and other targeted groups,

A different but related subject for oversight
is whether the States are able to use this large
infusion of new funds effectively. The eligible
population, though uncertain in numbers, is
certainly very large in relation to the funds. But
are those eligible aware of the programs? Are
they seeking services? Is the system able to ab-
sorb the new funds efficiently and provide
services that are genuinely helpful and in de-
mand? These are some of the questions that
Congress might want to pursue.

The Job Training Partnership Act and
Displaced Homemakers

Eligibility

Although Congress did not define displaced
homemakers as a principal target group for
JTPA programs, they are specifically men-
tioned in the law as one of the groups facing
employment barriers and therefore eligible for
some services. Because of the various eligibil-
ity criteria in the law, however, it can be dif-
ficult to use JTPA funds in projects designed
to serve the specific needs of displaced home-
makers.

Large numbers of displaced homemakers are
poor enough to meet JTPA’s definition of dis-
advantaged, and therefore would be eligible for
service in most Title 11A projects. The prob-
lem is that many displaced homemakers, be-
cause of their lack of confidence and experi-
ence in the job market and their sudden loss
of personal and financial support, do better in
projects designed to meet their needs specifi-
cally than in larger employment and training
projects serving a variety of clients.

In addition, if employment and training proj-
ects accept only women who meet the income
criteria for Title 11A, they exclude many others

who need and could benefit from their serv-
ices. Some displaced homemakers exceed the
income limits because their losses of income
were recent, and their incomes before they be-
came displaced were too high. Others may be
better off, but still need the counseling, assess-
ment, and job readiness training that a dis-
placed homemaker project can provide. JTPA
does provide for Title 11A services to certain
groups, including displaced homemakers, who
exceed the income limits; roughly 10 percent
of funds available to Service Delivery Areas are
set aside for this purpose. According to early
reports, however, most States are not using the
l0-percent-window money to provide services
to these groups.

A few States are serving displaced home-
makers under Title III, which has no income
limitations, JTPA gives States a great deal of
latitude in defining eligible dislocated workers,
and some consider displaced homemakers to
fit under the category of long-term unemployed
workers who are not likely to find reemploy-
ment in the same or similar occupations.

Relations With the JTPA System

Altogether, it is hard for many projects spe-
cializing in serving displaced homemakers to
apply for and get JTPA funds. The biggest
difficulties reported by project directors, in
addition to the tangle of determining eligibil-
ity, are: 1) that project staff lack information
and are outside the JTPA system, and 2) that
PICs are not interested in funding special pro-
grams for special populations. The “outsider”
problem may well disappear over time, but the
disinclination of PICs to fund projects for spe-
cial groups could pose a continuing difficulty
for displaced homemaker projects, since most
of the projects are founded on the idea that
their clients need a special set of services.

The eligibility and special population prob-
lems might usefully be considered together. If
projects serving only displaced homemakers
are able to get JTPA Title 11A funding, and if
States allow services to 10 percent of the clients
of these projects without regard to their in-
come, then many of the barriers that displaced
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homemakers face in taking advantage of JTPA
services would be lowered. This might be an
appropriate subject for legislative guidance
through JTPA oversight.

Alternatively, Congress might wish to en-
courage or direct States to serve displaced
homemakers projects funded under Title III.
This would simplify the eligibility problem,
since there are no income limits in Title III.
A number of States have expressed interest in
serving displaced homemakers under Title III,
and some have sought information from the
States that are already doing so, such as Florida,
Pennsylvania, and New York. On the other
hand, if more effective delivery of Title III serv-
ices is developed (e. g., by establishing a serv-
ice such as Canada’s IAS, discussed earlier in
this chapter) participation of mainstream dis-
placed workers might rise markedly. Quite pos-
sibly, funding for the Title III program might
have to be increased if another large group (2
to 4 million displaced homemakers) were un-
equivocally made eligible.

Income Support for Displaced Homemakers in
Vocational Training or Education Programs

The Vocational Education Act amendments
of 1978 (now superseded by the Perkins Act)
mentioned displaced homemakers specifically
as a group eligible for income support during
training, in cases of acute need, but anecdotal
reports indicate that it was seldom provided.
The Perkins Act does not mention displaced
homemakers in connection with income sup-
port, though there is a general provision for sti-
pends in cases of acute economic need which
cannot be met under work-study programs.
The Perkins Act does specifically provide for
supportive services, including day care and
transportation costs for single parents and
homemakers in training, and for scheduling
and organizing training programs to make
them more accessible to single parents and
homemakers.

Under JTPA Title 11A, 30 percent of spend-
ing may go for a combination of administra-
tive costs and costs of supportive services and
needs-based income payments. There is a 15-
percent limit on administrative costs, so that

at least 15 percent is theoretically available for
supportive services and income payments. The
limit can be waived under certain circum-
stances, such as a high local unemployment
rate. Under Title III, there is a roughly similar
but less stringent limit on costs of supportive
services, wages, allowances, stipends, and ad-
ministration; the limit applies to no more than
half of the combined Federal and non-Federal
funds available to a Title III program. In the
first years JTPA programs were operating, sub-
stantially less than the limit was spent for sup-
portive services and income payments; 10 to
11 percent of Title 11A funds and 6 to 7 per-
cent of Title III funds were spent for these
purposes. It is not known how much, if any,
of what was spent went to displaced home-
makers.

Should Congress wish to encourage the pro-
vision of income support to displaced home-
makers in training, Voc Ed grants and JTPA
programs could be used to deliver this service.
The UI system, which has sometimes been pro-
posed as both the funding source and delivery
system for extended income support during
training for mainstream displaced workers, is
not available to most displaced homemakers.
Legislative guidance, through oversight hear-
ings, is one way Congress might encourage or
direct greater emphasis on income support for
displaced homemakers in the Voc Ed and JTPA
programs. However, because of the dearth of
data about the numbers of displaced home-
makers demanding services, and how many are
interested in training, there is no solid infor-
mation base for estimating participation and
the costs of increased income support.

Assuming income support was provided to
displaced homemakers in training at the level
of average UI payments ($119 per week in
1984), the cost would be about $3,100 per per-
son for 26 weeks, or $6,200 for a year. Program
costs might be estimated at $31 to $62 million
for every 10,000 people who took advantage of
the program. Such costs are high in relation
to present levels of funding; the Voc Ed grants
set aside for single parents and homemakers
were funded at $63 million for fiscal year 1985.
Assuming 15 percent is the practical limit for
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supportive services and income payments un-
der JTPA, about $33 million was available to
displaced workers for these purposes under Ti-
tle III in fiscal year 1985, and approximately
$280 million to disadvantaged workers under
Title 11A.

Considering the lack of experience with an
income support program for displaced home-
makers in training, its possible high cost in re-
lation to present sources of funding, and the
scarcity of information about displaced home-
maker programs, a full-scale national program
may be premature. An alternative might be for
Congress to require the Department of Educa-
tion to develop improved information on ex-
isting displaced homemaker programs sup-
ported by Voc Ed grants, including numbers
of clients and services provided. At the same
time, Congress might wish to consider special
funding for a pilot program, offering income
support to displaced homemakers enrolled in
training courses needed for employment. Eval-
uation of the pilot project could help in iden-
tifying likely participation rates and costs for
future projects.

Options for Assistance to
Displaced Homemakers

(Issue Area 5, Table 2-3)

OTA’s assessment of experience so far with
Federal programs offering assistance to dis-
placed homemakers identifies several problems
that have already arisen and others that may
arise in bringing reemployment and retraining
services to this group. If Congress wishes to
encourage greater delivery of services to dis-
placed homemakers, it might consider the fol-
lowing actions:

● Encourage collection of nationwide data
on single parents and homemakers, includ-
ing displaced homemakers, served under
the Carl D. Perkins Vocational Education
Act. One option would be congressional
direction to the Department of Education
to collect data from States through routine

●

●

●

●

reports, or to undertake a special study.
This might be done in one of several ways:
through legislative guidance in oversight
hearings, by direct communication with
the Department of Education, or through
the appropriations process (option 5a (i),
table 2-3).
Assure that State Sex Equity Coordinators
who are in charge of Voc Ed women’s pro-
grams have the authority to establish the
special programs for single parents and
homemakers that are called for in the law,
and that the set-asides in Federal funds
which the law provides for this group are
reaching the intended beneficiaries in a
way that “meets their special needs” (op-
tion 5a (ii), table 2-3).
Clarify that projects serving only displaced
homemakers may be funded under JTPA
11A, and assure that States are allowing the
use of lo-percent-window money to serve
groups that face special barriers to employ-
ment (including displaced homemakers),
without regard to income (option 5b, ta-
ble 2-3).
Consider taking action that would either
clarify to States that they may consider dis-
placed homemakers eligible for services in
JTPA Title III programs, or would direct
them to do so. Clarification might be ac-
complished through legislative guidance
in oversight hearings. A direction to States
to consider displaced homemakers eligi-
ble for Title III services would probably
require a change in the law.
Consider providing income support to dis-
placed homemakers in job training and
education programs. One option would be
to first require better information on ex-
isting displaced homemaker programs, in-
cluding participation rates and types of
services provided. While this information
is developed, Congress might also wish to
consider funding a pilot project providing
income support to displaced homemakers
undergoing vocational training needed for
employment.



Table 2-3.—Policy Issues for Displaced Homemakers

Issue area and options Relationship to other options Relationship to current policy Estimated cost of option to Government

Issue Area 5: Improving delivery of assistance to displaced homemakers
a) Options related to the Carl D. Perkins

Vocational Education Act:
I) direct the Department of Education to collect

data from the States on single parents and
homemakers including the number of dis-
placed homemakers and the extent of services
provided them under the Carl D. Perkins Voca-
tional Education Act of 1984; and

II) conduct oversight, with legislative directives
as needed, to assure that State program sex
equity coordinators have the authority to estab-
lish special programs for single parents and
homemakers as called for in the law, and that
set-asides established by the law are reach-
ing the intended beneficiaries,

b) Options related to JTPA:
i) provide Iegislative guidance to clarify that

projects serving only displaced homemakers
can be funded under JTPA Title IIA; and

II) under JTPA, provide legislative guidance to
clarify that displaced homemakers can be
served under Title Ill, or direct the States to
serve displaced homemakers under Title Ill,

c) Consider providing income support to displaced
homemakers in training courses needed for em-
ployment, based on information from:
i) studies required from the Department of Edu-

cation on existing displaced homemaker pro-
grams, including number of participants and
services provided; and

II) a pilot project, funded by Congress, provid-
ing income support for displaced homemakers
m training courses in a few selected projects,
furnishing information on participation rates
and costs

SOURCE Off Ice of Technology Assessment

Option could be Implemented independently or in con-
junction with other aspects of the Perkins Act that
relate to development of information about adults in
vocational education Option also could be imple-
mented in conjunction with (ii) below.

Annual reporting of information on single parents and
homemakers (option (i) above) could be useful in im-
plementing this option.

Could be implemented through option 4e, pertaining
to the Issue of overall guidance to States under JTPA,

Legislative guidance could be implemented under op-
tion 4e, pertaining to overall guidance to States under
JTPA. A directive to the States requiring service to
displaced homemakers under Title Ill probably would
require a change in the law.

Option (I) could be Implemented in conjunction with
option 5a(i), relating to collection of data on displaced
homemakers,

The Perkins Act targets funds for provision of voca-
tional education opportunities for single parents and
homemakers, It also authorizes (but does not require)
the Department of Education to develop data in this
area on an annual basis. The Perkins Act specifically
requires an independent evaluation of services pro-
vided to targeted groups to be completed in 1989.
The Perkins Act establishes a set-aside for single par-
ents parents and homemaker programs and gives sex
equity coordinators authority to administer the pro-
grams. This is a substantial change from the prior pro-
gram, which did not contain set-asides for targeted
groups. Because the set-aside approach is new, some
States may find it difficult to comply.

JTPA, while not targeting displaced homemakers as
a principal group for services under the law, does
identify displaced homemakers as a group eligible for
some services under the Title IIA due to the employ-
ment barriers they face,
JTPA does not explicitly identify displaced homemak-
ers as a group to be served under Title Ill, but sev-
eral States are doing so, considering them as long-
term unemployed.

Both the Perkins Act and JTPA provide for limited in-
come support to trainees m cases of acute economic
need, Little income support is being provided under
either law.

Costs of requiring the data would add somewhat to State
administrative expenses under the vocational education
program.

Not estimated, but small,

To the extent that Congress encourages States to provide
greater services for displaced homemakers under Title II
and Title Ill of JTPA, additional costs under JTPA could
be recurred.

To the extent that Congress encourages States to provide
greater services for displaced homemakers under Title Ill
of JTPA, additional costs could be Incurred,

Costs of income support to displaced homemakers in job-
related training could be very substantial, depending on
participation rates and level of allowances. Allowances at
the level of average UI benefits in 1984 ($119 per week)
would cost $3,100 to $6,200 per participant for 26 weeks
to 1 year. Program cost would be about $31 to $62 million
for every 10,000 participants,
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LABOR MARKET INFORMATION AND OCCUPATIONAL RESEARCH NEEDS
Local Labor Market Information

(Issue Area 6, Table 2-4)

Whether displaced workers opt for retrain-
ing or for immediate job searches, they can
benefit from detailed, up-to-date information
on the kinds of jobs available in the local la-
bor market. The same is true of projects that
offer reemployment and retraining assistance
to displaced workers. As a rule, only a small
portion of the available jobs in a local labor
market are listed with ES. In many States the
information provided to displaced worker proj-
ects is neither current enough nor detailed
enough to give an adequate picture of what oc-
cupations are in demand in local labor markets.
Some managers of displaced worker programs
are not aware, moreover, of the information
that does exist, or of how best to use it.

If Congress wishes to place more emphasis
on the provision of detailed local labor mar-
ket information, several options are available,
including: 1) legislative guidance through JTPA
oversight to focus attention on providing bet-
ter information at the local level, and on the
more informed use of existing data; and 2) ap-
propriation of funds for the specific purpose
of improving local labor market information
(option 6a, table 2-4).

JTPA calls on the States to design compre-
hensive, cost-effective systems of labor market
information, for the State and areas within the
State, that answer the needs of employment
and training projects. State agencies, under the
technical guidance of the U.S. Department of
Labor’s Bureau of Labor Statistics (BLS), col-
lect a great deal of information on local unem-
ployment rates, on levels of employment and
earnings by industry, and on occupations
within industries, much of which is funneled
into national employment estimates and oc-
cupational forecasts. Some (not all) States col-
lect additional data to show more detail on the
occupational patterns of local industries. In
these States, ES analysts are able to put to-
gether various sets of information from the lo-
cal to the national level, and thus provide a

rough picture of growing, static, and declin-
ing occupations within the State; in some
cases, the ES analysts develop estimates for lo-
cal areas. The same kind of data is the basis
for State and local occupational projections.
Principal users of local labor market informa-
tion include State vocational education plan-
ners, as well as managers of employment and
training programs.

Some States (possibly 20) are able to provide
reasonably current, detailed information on oc-
cupations in demand in at least some of their
local labor markets. The data that most States
collect in cooperation with BLS may be ade-
quate for at least a fair approximation, but
many States lack the funds and the expert staff
to do the necessary analysis. With the sharp
drop in Federal funding and staffing levels in
the ES system since fiscal year 1982, the ES
research and analytic staffs in many States
have been weakened,

Although JTPA authorizes Federal support
for development of State and sub-State labor
market information, the Administration ap-
proach is to keep Federal spending for this pur-
pose to a minimum. In general, for labor mar-
ket information needed at the national level
(such as the monthly estimates of employment
and earnings) Federal spending has risen in the
past few years.l8 The BLS plans, however, to
reduce funding and detailed coverage in the
statistical program that produces estimates of
occupational employment by industry; this is
the program which a number of States use for
developing local estimates of occupations in
demand. Moreover, Federal assistance for pro-
grams to develop local planning data is slated
for cuts. Since 1980, Federal funding for these
small programs has stayed flat in current dol-

18This is not true of other statistical programs conducted by
the Bureau of Labor Statistics. Aside from labor market infor-
mation programs, which are funded mainly from the Unemploy-
ment Trust Fund, and a major on~time revision of the Consumer
Price Index, spending for BLS statistical programs was cut shar-
ply in constant dollars in fiscal years 1981 and 1982, then rose
to about the level of fiscal year 1980. The Administration has
proposed a 10 percent reduction (constant 1980 dollars) for these
programs for fiscal year 1986.



Table 2-4.—issues in Labor Market Information and Occupational Research

Issue area and options Relationship to other options Relationship to current policy Estimated cost of option to Government
Issue Area 6: Improving  labor market and occupational in information
a) Legislative guidance-through JTPA oversight-to

focus attention on the need for better labor mar-
ket information at the local level, and provision
of additional funds for improving local labor mar-
ket information.

b) Provide adequate funds for obtaining and updat-
ing qualitative information about jobs.

Better information about local labor markets could
help JTPA project managers, vocational education
officials, career counselors, and others make more
informed judgments about education, training, and
reemployment options that make sense locally.

Qualitative information about jobs is used by educa-
tors, career counselors, employment officials, and
people making career decisions and therefore is use-
ful in implementing reemployment and education
options.

Issue Area 7: Conducting research on the effects of technology on jobs
a) Direct Federal agencies to evaluate the employ- The evaluation process could provide an early warn-

ment effects of major federally supported tech- ing system about future technological changes which
nology development efforts. could affect employment, education, and training

programs.

b) Direct the National Science Foundation to fund one Option could lead to increased attention on the part
or more centers for engineering research to fo- of engineers and engineering students to the poten-
cus on alternative work organization and job de- tial for better matching of technology development
sign in development of manufacturing technology. efforts with human capital.

JTPA authorizes Federal support for development of
State and substate labor market information. Federal
funding for programs to develop local planning data
has remained constant for several years. For FY 86,
the Administration has proposed reducing Federal
funds for local planning data from $7,3 to $4.3 mil-
lion. This would reduce the amount of ES staff avail-
able to develop and analyze local data.
Section 462 of JTPA emphasizes the need for current
qualitative information about jobs. For example, fund-
ing for the Dictionary of Occupational Titles has de-
clined over the last decade from about $2.6 to $1,8
million in fiscal year 1985.

Evaluation of employment impacts of federally sup-
ported research is seldom undertaken.

Currently, the National Science Foundation’s program
for Engineering Research Centers has led to the fund-
ing of six centers affiliated with universities. All of the
proposals and centers in the area of manufacturing
have been oriented toward achieving advanced levels
of automation in factories This option would strike
a more balanced approach in the area of manufac-
turing,

SOURCE Office of Technology Assessment

An estimated $8 to $9 million would be enough to main-
tain a minimum level of ES staff needed to develop and
analyze local labor market data. This compares to $7.3
million for local labor market data in the FY 85 budget,
and the $4.3 million proposed by the Admimstration for
FY 86.

Restoring prior funding levels would entail modest addi-
tional expenitures,

Costs of conducting such evaluations have not been esti-
mated, but would be a minor component of overall Fed-
eral R&D expenditures.

If one center were funded at the level of existing centers,
this option would cost $3 million over a 5-year period, or
$600,000 per year for each center that is established.
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lars, declining in real terms about 30 percent.
For fiscal year 1986, the Administration budget
proposes a reduction in local planning data
funds of about 40 percent–from about $7.3 to
$4.3 million, If the cut were restored and ad-
justments made for inflation, Federal assis-
tance would be in the range of $9 to $10 mil-
lion. This increase over the requested level
could be used to restore and maintain a mini-
mum level of ES staff needed to develop and
analyze local labor market data.

Some JTPA projects deal with the lack of in-
formation on occupations in demand by com-
missioning surveys of local employers to de-
termine recent hiring patterns. The results can
be useful depending on the sophistication of
the surveys. Many projects use performance-
based contracts, which put the burden of find-
ing out what occupations and skills are in de-
mand on training institutions; the trainers are
not paid in full until an agreed-on percentage
of trainees are placed in jobs related to their
training,

An idea for improving information about lo-
cal occupational demand is under development
in Colorado, with the support of several other
States. Employers in most States are already
required to file quarterly reports for unemploy-
ment insurance purposes, showing the num-
bers of employees at the beginning and end of
the period and also identifying the employer’s
detailed industrial classification. When these
reports are aggregated, they can show hiring
flows by local area and industry, but not by oc-
cupation. In the pilot project being planned by
Colorado, the employer will be asked to add
occupational titles for all employees. Thus, if
the projects succeed, the raw data for show-
ing quarterly hiring flows by industry, local-
ity, and occupation will be available.

Some technical and financial difficulties may
be involved in this kind of project. Employers
may find it very troublesome to assign titles to
their workers’ occupations, and this problem
could delay submission of UI reports and taxes;
it might also interfere with employers’ willing-
ness to cooperate in surveys sponsored by BLS
for national purposes. Costs to the States of ag-
gregating and analyzing the data could be high.

However, many analysts and managers in the
employment training field are interested in a
trial of the idea, because the possible benefits
are substantial.

Improving Long-Range Projections of
Future Job Opportunities

As a part of its national labor market infor-
mation programs, the Federal Government de-
velops long-term occupational projections. The
projections are used in a number of practical
and theoretical ways. For example, vocational
counselors and students may use them as an
aid in career planning, Educators may use
them in planning courses, Job counselors in
employment and training projects refer to them
in deciding in the kinds of training to offer.
Analysts sometimes use them to assess the oc-
cupational effects of technological change, and
associated long-range shifts in education, train-
ing, and employment priorities. A recurring
question in employment and training policy
has been whether there would be much prac-
tical benefit in launching a substantial effort
to improve the occupational forecasting sys-
tem. This question is examined below in terms
of both quantitative projections and qualitative
occupational information developed by the La-
bor Department.

Quantitative Forecasting

BLS periodically prepares and updates long-
term quantitative forecasts of occupations by
industry, using a series of models. In the proc-
ess, BLS staff make a number of assumptions
about future economic activities, technology,
and trade. These assumptions are generally
based on long-term trends of the past, tempered
by expert judgment. However, expert judgment
can miss developments that affect the fore-
casts. For example, few experts predicted the
energy crises that would dominate the 1970s,
or that the dollar’s value would rise so dramat-
ically in the 1980s, and that it would remain
high for so many years.

These two examples make another point as
well, however, Some trend-breaking events can
be at least partially anticipated. In the 1960s,
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some experts postulated that dwindling petro-
leum supplies and the formation of the Orga-
nization of Petroleum Exporting Countries car-
tel could have a major impact on energy prices
in the 1970s, although few would have pre-
dicted the sudden and dramatic nature of the
1973 oil embargo. Similarly, the deterioration
of U.S. trade balances began in the 1970s, and
while the combination of events that led to the
unprecedentedly large trade deficits of the
1980s was perhaps not predictable, it was not
unthinkable. While nobody could expect fore-
casters to pinpoint these major events, sensi-
tivity analysis of occupational forecasts could
postulate such events and examine the possi-
ble effects. This kind of sensitivity analysis–
looking at how model outcomes change when
different assumptions are used–would not
necessarily yield more accurate forecasts, but
it might give policy makers, career counselors,
and people making career decisions better in-
sight into the uncertainties and risks surround-
ing different career choices.

Forecasts can become outdated rather quickly.
For example, forecasts published in April 1979
projected that manufacturing would employ
over 23 million people in 1985; actual manu-
facturing employment was only 19.3 million in
September 1985, and there are no prospects of
its reaching 23 million in the immediate future.
Indeed, as discussed in chapter 4, the long-term
trend is likely to be flat or declining. Forecasts
of employment in specific industries also can
fall wide of the mark in just a few years; the
April 1979 BLS projections estimated that
590,000 people would be employed in the steel
industry in 1985; but steel employment in Sep-
tember 1985 was only 291,000, with few pros-
pects for any increase.

These problems are not due to poor forecast-
ing techniques or tools, nor are they necessarily
due to poor judgment. Forecasting–particu-
larly long-term forecasting–is inherently likely
to be inaccurate, simply because it is impossi-
ble to anticipate all the factors that will affect
the Nation’s economy in the future. As a re-
sult, BLS corrects and updates its long-term
forecasts every other year, but even this exer-
cise can leave the forecasts with significant
inaccuracies.

Although the overall accuracy of the long-
term projections probably cannot be improved
significantly, a few modifications in the cur-
rent process could result in some incremental
improvements over time. Knowledge of the im-
pact of technology in the workplace might be
improved if measures of technological change
were incorporated into the on-site evaluations
and questionnaires used by ETA in updating
the Dictionary of Occupational Titles (DOT).
This knowledge could serve to improve projec-
tions if effectively used by the BLS projection
staff. BLS might also improve the projection
process by documenting all technological as-
sumptions made within the projection model
and evaluating these assumptions when data
become available. Sensitivity analysis of ma-
jor technological assumptions could also be
useful in exploring the range of possible effects.

While additional funding might improve
BLS’s ability to estimate such things as the em-
ployment effects of new technologies, policy-
makers cannot expect great accuracy in oc-
cupational forecasts, particularly for the long-
term projections. Calls on the part of some
vocational educators, employment and training
managers, and PICs for very detailed occupa-
tional forecasts may be based on unrealistic
ideas about what these analyses can reasonably
be expected to provide.

Qualitative Occupational Information

In addition to its occupational forecasts the
Labor Department provides qualitative infor-
mation about the nature of different jobs, train-
ing requirements for specific occupations, pay
scales, and the expected number of opportu-
nities in different occupations. The publica-
tions used most widely include the Occupa-
tional Outlook Handbook, the Occupational
Outlook Quarterly, and the DOT.

Funding for these occupational information
publications, and for supporting functions in
BLS and ETA, has been declining. Funding for
the Occupational Outlook Handbook, for ex-
ample, has dropped over the last few years; the
number of jobs reviewed in the handbook was
cut from over 300 in the 1978/1979 edition to
about 200 in the 1982-83 edition. More occu-
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pations are planned for review, however, in the
1986-87 and 1988-89 editions. Although the
handbook remains a major source of informa-
tion about possible future jobs, some job coun-
selors believe that its usefulness declined with
the reduction in number of occupations re-
viewed.

Whether funding is adequate to maintain
DOT is another concern, DOT, consisting of
detailed descriptions of thousands of jobs, is
a major source of qualitative information about
occupations in the United States, and is an im-
portant basis for other employment informa-
tion developed by the Department of Labor (in-
cluding the Occupational Outlook Handbook).
Without constant updating, DOT’s usefulness,
and the usefulness of the occupational infor-
mation series that rely on it, will decline.

The need for current qualitative information
about jobs is explicitly recognized in Section
462 of JTPA. The provision calls on the Labor
Department to maintain “descriptions of job
duties, training and education requirements,
working conditions, and characteristics of oc-
pupations. ” ETA plans to update DOT in its
efforts to fulfill this requirement. Data gather-
ing–finding out what jobs consist of–is planned
for new technology-oriented jobs. Existing job
descriptions are slated for updates on a rotat-
ing schedule. To complete this work, people
are being trained for onsite job evaluations.
Surveys of additional job sites are planned to
check the accuracy and applicability of the on-
site evaluations.

Whether these plans will be carried out at the
level needed to maintain and update DOT will
depend on adequate funding for several years.
Spending for DOT, as reflected by obligations,
has declined in the last decade from an esti-
mated $2.6 million in fiscal year 1975 to an
estimated $1.8 million in fiscal year 1985. The
Administration has requested $1.7 million for
this activity in its 1986 budget proposal—a level
of funding that may not be adequate to meet
the objective of obtaining and updating qualita-
tive information about jobs that is stated in
JTPA. Congress may wish to assure that spend-
ing for DOT is kept at an adequate level to im-

prove qualitative information on jobs (option
6b, table 2-4).

Research on the Effects of Technology on Jobs
(Issue Area 7, Table 2-4)

As discussed in chapter 8, technology alone
does not dictate the nature of jobs. When new
technologies are adopted in the workplace, jobs
can be redesigned and work reorganized in a
number of different ways. Productivity, the
quality of jobs, and the level of unemployment
may all be affected by these managerial choices.
Better understanding of these issues may help
firms improve both their international compe-
tiveness and the quality of jobs.

A focused program of Federal support for re-
search in work organization and job design,
and greater emphasis on the dissemination of
research results to industry could enhance un-
derstanding of these issues. Options relating
to such research include: 1) conducting over-
sight on current research on the subject by Fed-
eral agencies, 2) providing support for evalua-
tion of the employment effects of federally
supported technology development efforts, and
3) funding research projects or programs on
alternative work organization and job design
approaches. While the U.S. Department of De-
fense (DOD) and some other Federal agencies
(e.g., the National Science Foundation (NSF))
conduct or support “human factors” research,
funding for research on work organization and
job design by these agencies is probably quite
modest.

Research on technological change and its im-
plications for job skills and vocational educa-
tion is emphasized in several provisions of the
Carl D. Perkins Vocational Education Act of
1984. Among other things, the act specifically
directs the Secretary of Education and the Na-
tional Center for Research in Vocational Edu-
cation to undertake research activities on “cur-
riculum materials and instructional methods
relating to new and emerging technologies, and
assessments of the nature of change in the
workplace and its effects on individual jobs. ”
As this act is implemented, questions about
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funding priorities and research commitments
related to technological change and its effects
on jobs could be a subject of congressional
oversight deliberations.

The Federal Government has done little to
evaluate the employment implications of its
own research and development (R&D) activi-
ties. Some federally supported innovations
(such as numerically controlled machine tools
and computer-aided design) have had signif-
icant effects on the workplace in the past.
Continuing Federal support for technology de-
velopment in such areas as programmable
automation and advanced computer systems
will also result in innovations affecting jobs in
the future. While some evaluation of the em-
ployment effects of federally supported tech-
nology development may have been conducted
ad hoc, this is not normally a specific com-
ponent of the research budgets of Federal
agencies.

One way to focus more attention on this is-
sue would be for Congress to direct Federal
agencies to conduct evaluations of the likely
effects of their major R&D efforts on the na-
ture of jobs and the level of employment (op-
tion 7a, table 2-4). There could be drawbacks
to this approach: such assessments might be
considered as a drag on technological innova-
tion. Also, those most knowledgeable about the
research may not be best suited to assess its
social implications. An advantage of the evalu-
ations is that they could provide an early warn-
ing system alerting decisionmakers to upcom-
ing changes in technologies that could affect
employment education, and training needs in
the future.

The Federal Government could also provide
greater support for research and education on
work organization and job design (option 7b,
table 2-4). Government support could come
through the NSF’s program to establish Engi-

neering Research Centers at universities. The
goal of the program is to develop engineering
knowledge through cross-disciplinary research
that would improve the competitiveness of U.S.
industry and prepare engineers to contribute
to that effort. In the first year of operation of
the program, NSF approved six centers to un-
dertake research in several engineering fields.
If fully funded, the six centers could receive
up to $94.5 million over a 5-year period.

The concept behind these centers is to further
fundamental research in engineering, increase
the effectiveness of engineering education, and
strengthen linkages between universities and
industry. So far, all of the proposals for manu-
facturing-related centers emphasize advanced
automation in the factory. Yet people remain
the most adaptable element in manufacturing
systems. To preserve employment in the rela-
tively high-wage U.S. economy, U.S. firms and
industries must maintain or regain competi-
tiveness. A combination of advancing technol-
ogy and work organization designed to make
use of a skilled work force could help to achieve
the goals of competitiveness, expanding em-
ployment, and providing satisfying jobs. One
way to pursue these goals would be for Con-
gress to direct NSF to request proposals for an
engineering center with a research mission that
focuses on alternative approaches for work
organization, and evaluation of the effects of
these alternatives on the nature and number
of jobs. Taking advantage of its affiliation with
a university, such a center could also work
towards enhancing recognition among engi-
neering students and faculty of the importance
of matching technical designs with skills avail-
able in the production work force. If funded
at about the same level as the existing engineer-
ing research centers, the center would require
about $3 million over a 5-year period, or about
$600,000 per year.

STRATEGIES FOR FACILITATING WORKLIFE TRANSITIONS
Structural unemployment might be lessened ferent careers before they actually lose their old

if workers in displacement-prone industries or job. Often, changes leading to displacement de-
occupations begin to make transitions to dif- velop over a long time, sometimes several
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years. While some workers may effectively use
the time to find new jobs or develop different
job skills that may be in greater demand, most
do not. Should more attention be focused on
helping currently employed workers manage
worklife transitions before they lose their jobs,
and, if so, what kinds of measures should be
emphasized?

These questions are examined below in three
issue areas: 1) improving basic skills among the
large number of adults (including many em-
ployed adults and many displaced homemak-
ers) with serious educational deficiencies, 2)
expanding the role of the continuing education
system in helping workers prepare for possi-
ble career changes, and 3) considering the po-
tential for retraining active work forces through
incentives to employers to offer broader edu-
cation and training opportunities to blue-collar
and lower level white-collar workers.

These issues have broader implications than
their potential to help some workers avoid dis-
placement in the future; this is part of the rea-
son why OTA selected them for analysis. A
well-trained, highly motivated work force is im-
portant to the prosperity of the domestic econ-
omy and to the ability of U.S. firms to compete
internationally. The pace of technological
change requires that many workers upgrade or
develop new job skills during the course of their
working lives. Due to demographic changes,
the burden of making such worklife transitions
will increasingly fall on the shoulders of older
workers, who as a group have traditionally
been disinclined to undertake retraining. Help-
ing workers make occupational or worklife
transitions may help U.S. firms to make tech-
nological or economic changes that benefit the
economy as a whole. If Congress wants to pro-
vide more assistance for occupational adjust-
ment, a wide range of options are available.
Selected options are summarized in table 2-5
and discussed below. (A separate section of this
chapter discusses the role that instructional
technology can play in adult education and
training.)

Basic Skills and the Work Force
(Issue Area 8, Table 2-5)

A sizable portion of the U.S. work force has
serious deficiencies in basic education skills
(including basic mathematics, reading, writing
and oral communications). Workers with such
deficiencies often do not advance in their jobs,
and have difficulty adapting to technological
changes. If displaced, they are usually less able
than better-educated workers to compete for
new jobs and may have to settle for entry-level
or lower skill jobs. Generally, employers are
reluctant to hire workers with basic skills defi-
ciencies, since even low-skill jobs often involve
reading, writing, and simple calculations. The
costs of basic skills deficiencies to U.S. busi-
ness firms have never been estimated; anec-
dotal evidence suggests that they are high.
Examples of these costs include mistakes in in-
ventories, inability of workers to follow writ-
ten instructions, and lost time due to increased
supervisory requirements.

The need for increased emphasis on basic
skills in displaced worker programs has al-
ready been discussed. Obviously, however, it
is preferable for workers to remedy basic skills
deficiencies while they are employed. (Still bet-
ter, of course, is to learn basic skills in school
to begin with.) Several issues related to im-
proving basic skills in the work force are dis-
cussed below, including: 1] whether current
funding for adult basic education programs is
adequate, 2) whether employers and the private
sector should play a greater role in such pro-
grams, and 3) whether more information is
needed about the magnitude of the problem.
A separate section of this chapter discusses is-
sues and options related to the Federal role in
developing instructional technologies, includ-
ing technologies used in adult basic education.

The Issue of Funding

Since 1966, the Federal Government has pro-
vided grants to States for remedial education
under the Adult Education Act (AEA). These
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Issue area and options Relationship to other options Relationship to current policy Estimated cost of option to Government

Issue Area 8: /reproving basic skills in the work force
a)

b

Expand Federal support for State and local adult
basic education. Program elements might include:
1 ) Increased funding for services and outreach
activities under the Adult Education Act (AEA),
and 2) development of a long-term strategy to in-
crease participation in the AEA, including goals
and related funding levels. Development of a
strategy for congressional consideration could be
done through a special commission or study

Require regular, systematic surveys of basic skills
performance levels for the U.S. adult population,
and provide appropriations for this purpose ev-
ery 3 or 4 years.

Options to provide more emphasis on remedial edu-
cation m JTPA Title III programs are discussed m
table 2-1, Issue Area 2.

Option 8b would be helpful in implementing long-term
strategy for improving basic skills, such as proposed
in option 8a. Option would also be useful in deter-
mining whether basic skills problems are on the in-
crease, as IS widely speculated. By some estimates,
20% of the adults in the U.S. have very serious basic
skills problems, Among employed workers, the figure
may be as high as 15%. These estimates are based
on a 1974 survey that has not been updated.

Issue Area 9: Encouraging adults to use continuing education in worklife transitions
Selected options are
a)

b)

Authorize an outreach program to inform and en-
courage adults to make use of the education and
training resources available in their communities.

Authorize targeted educational assistance to
workers likely to be displaced. One option would
be for State or Federal labor or employment agen-
cies to Identify occupations or industries vulner-
able to widespread placement, Workers m such
occupations or insdustries would be eligible for
preferential treatment in receiving Federal finan-
cial assistance for students.

This option would increase adult awareness of post-
secondary educational opportunities, including those
for adults in need of remedial education before they
could participate in postsecondary education. A
separate outreach program for people with very seri-
ous basic skill deficiencies may also be needed,

A targeted program of educational assistance could
be one of the services offered in conjunction with ad-
vanced notification and pre-layoff assistance (options
1b and 1c m table 2-1)

Remedial education services supported by AEA are
undertaken by several thousand organizations at the
State and local level. Remedial education services can
also be offered under Title Ill of JTPA, Title II of JTPA,
and in some circumstances under programs supported
by the Federal vocational education program, Some
States also use social services block grants to pro-
vide remedial education, In contrast to these pro-
grams, AEA services are provided to the public at
large, not special populations,

Section 1242 of the Education Amendments of 1978
(Public Law 95-561) specifically authorizes the as-
sessment of the performance of children and young
adults in basic skills through a National Assessment
of Educational Progress (NAEP), A new, one-time sur-
vey of literacy skills covering 21 to 25 year olds is
being conducted for the NAEP by the Educational Test-
ing Service, using discretionary Department of Edu-
cation funds, Results of the NAEP survey are expected
in the spring of 1986

Title I of the Higher Education Act of 1965 originally
supported outreach activities for adults that were
underserved by educational institutions. This program
has not been active since 1980; however, legislation
to reinstate adult outreach has been proposed.

Under current policies, employed adults who are part -
time students find it difficult to compete for available
Federal financial assistance

Option 8a would increase appropriations for AEA to the level
authorized in FY 85 ($140 million) for the FY 86-88 period
(when such sums as necessary are authorized) Full ap-
propriation at the authorized level for FY 85 would cost
the Federal Government $40 million more than the Adminis-
tration proposed m its FY 86 budget request and $38 mil-
Iion more than was appropriated in FY 85, The costs of
a long-term strategy for dealing with functional illiteracy
are difficult to estimate without better information about
the number of adults with a need for basic education, and
about goals for a national strategy. The AEA program
served about 2.3 million people in 1981; some believe a
program two or three times as large would still not reach
all adults with basic skills deficiencies,

The NAEP one-time survey of 21 to 25 year olds costs about
$1.9 million. It is believed that a similar amount IS all that
would be required to survey an all-aged sample of the adult
population, due to efficiencies gamed through sampling
of a broader section of the population and through use of
the NAEP model.

A legislative proposal introduced m the 99th Congress.
would authorize $50 million for FY 86, and such sums as
necessary through FY 91, for postsecondary continuing
education grants related to renovation and outreach, and
research and development, among other provisions

A wide range of alternatives has been proposed in Con-
gress and elsewhere to help workers undertake educa-
tion as a way to avoid displacement or to save money for
future traning needs. Many of these proposals would prob-
ably not greatly enhance educational opportunities for blue-
-collar and lower income white-collar workers. A targeted
approach might partially overcome this problem If limit-
ed to loan programs, a preference system would have lit-
tle overall impact on costs, Grants, or other forms of direct
assistance, could entail substantial costs.
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Issue area and options Relationship to other options Rela t ionsh ip  to  cur rent  po l icy Estimated cost of option to Government—
Issue Area 10: Encouraging training and retraining of active work forces
a)

b

c

Continue tax treatment for employer provided edu--

cation programs under section 127 of the Inter-
nal Revenue Code, with a stipulation that infor-
mation continue to be developed on the
characteristics of workers who participate in the
program.

Conduct oversight on the experience to date with
employer provided training that IS supported by
Federal or State programs

Consider additional incentives for employer
provided training (e.g., use of tax incentives) or
possible use of a payroll tax as a mechanism for
financing  retraomomg of either active or displaced
workers One proposal would allow business a
25% tax credit for future training expenses ex-
ceeding the firm’s average for the prior 5 years
Eligible training activities would include appren-
ticeships, cooperate vocational education pro-
grams. and other actlvmes  Identified  by the
Secretary of Labor

SOURCE Office of Technology Assessment

This option could be adopted either singly or in con-
junction with other options for employer trainng. The
section 127 program IS one of the few existing in-
centives by which the Federal Government en-
courages employed workers to undertake coninuingumg
education that is not necessarily related to a work-
er’s current job

This option could be adopted singly, or as part of
a broader consideration of additional initiatives for
employer provided training

Expanded public support for employer provided train-
ing can be seen as a defense against displacement
if it results m a better trained work force

Congress has allowed employees to exclude educa-
tional assistance provided under a qualified company
program from their taxable income, even when the
education was not directly related to their current jobs
This exclusion wiII not apply to the 1986 tax year un-
less specifically extended by Congress. The Admin-
istration’s 1985 tax proposal suggests that this pro-
gram be extended and made permanent

The 1984 amendments to the vocational education pro-
gram allow for employer provided training of active

work forces under certain circumstances.

Presently, employers count employee training ex-
penses as a business expense Some cooperate
vocational projects are carried out in conjunction with
State and Federal programs. A few States also pro-
vide customized training to business, or support
retraining of active work forces when the alternate
could be displacement of workers.

Very little hard data exists about the costs of the section
127 program m terms of lost revenue to the Federal
Government Estimates made m 1984 on extension of the
program through the end of 1985 suggested that the ex-
tension would cost a total of $186 million for FY 85 and
the first quarter of FY 86.

Not estimated, but small

Under the 25% tax credit proposal, the Federal Govern-
ment would pick up one-fourth of the costs of Increased
employer expenditures for training in eligible activities
(e g , apprenticeship, occupational trainingg, and activi-
ties approved by the Secretary of Labor). The degree of
employer response is not estimated.
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programs offer courses in adult basic and sec-
ondary education and courses in English to
speakers of other languages. Some other Fed-
eral programs can also fund remedial educa-
tion services for certain groups of adults: for
example, JTPA Title II projects can provide
basic education services to economically dis-
advantaged youths and adults; Title III projects
can offer remedial education to displaced
workers; and some States allocate part of their
social services block grants under Title XX of
the Social Security Act for basic education
services to welfare recipients. The AEA is the
largest source of Federal funds for adult basic
education (ABE) in the general population,
however.

About 2.3 million adults received remedial
education under the AEA program in the pro-
gram year ending June 30, 1981, the last year
for which official statistics on participation in
the Federal AEA program have been collected
from the States.19 The total number of adults
participating in all literacy and basic skills pro-
grams is larger, since it includes people served
by volunteer groups, community organizations,
and State or local projects not funded under
AEA. However, the total is difficult to estimate
because of the likelihood that some participants
are counted more than once.

The more than 2 million adults receiving re-
medial education each year probably are only
a small part of those in need of some remedial
education. The size of the population in need
is not known. However, the U.S. Department
of Education estimated that up to 27 million
adults were functionally illiterate in 1982. It
also estimated that about 2.3 million adults (in-
cluding young high school dropouts, high
school graduates with inadequate basic skills,
and legal or illegal immigrants) are added to
the pool of of Americans in need of basic edu-

IoUnofficlal  statistics provided by State program administra-
tors suggest that as many as 2.6 million people participated in
the program in 1964. It is unclear whether this apparent increase
reflects an actual increase in the number of participants in the
AEA program itself, or different reporting procedures. Some
States, for example, may not distinguish between adult educa-
tion projects supported with AEA funds’ and adult education
projects supported solely by other funds when they prepare State
level reports that are not officially required by AEA.

cation each year. On the basis of these esti-
mates, some people have concluded that as
many people are added to the pool of adults
in need of basic education each year than are
served by the AEA programs.

These figures should not be accepted uncriti-
cally—the 27 million figure, for example, was
derived by applying 1974 survey data to the
1982 population of adults, and the 1974 survey
had serious shortcomings (see ch. 7). Moreover,
all efforts to define “functional literacy” are
based on somewhat arbitrary assumptions about
the level of literacy required to function effec-
tively in society. Nonetheless, even though the
exact number of adults in need of remedial edu-
cation is unknown, the number is clearly large;
a serious basic skills problem does exist in this
country. Over the long term, improvements in
education of children in primary and second-
ary schools may ease the problem. However,
the need for remedial education in the adult
population will remain a crucial educational
priority for the foreseeable future.

Some States report that their AEA programs
have not been able to keep up with the demand
for remedial education. Illinois, which served
114,000 people in its AEA and State-supported
basic education programs in 1984, estimates
that 44,000 additional people could have been
served if resources had been available. Illinois
officials estimate that 16,000 people were on
actual waiting lists to receive basic education
services at the end of May 1985. California,
which led the Nation in the number of people
served by AEA projects (over 600,000), may
have turned away 1,000 people a week in 1984.

When waiting lists exist, many AEA projects
curtail outreach activities designed to attract
the large population of educationally disadvan-
taged adults who lack the motivation, self-con-
fidence, or information to seek out AEA classes.
Administrators of local programs are reluctant
to reach out to this group when their class-
rooms are already filled with more motivated
adults.

While some States have recently increased
funding for adult basic education, more Fed-
eral funding almost certainly will be needed
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if there is to be a significant expansion in the
national commitment to remedial education.
In 1982, total Federal and State expenditures
for the AEA program were $229 million, of
which 56 percent was contributed by the States
and localities, and the remainder by the Fed-
eral Government. Federal appropriations for
the AEA program have remained in the $100
million range for 3 years. Congress appropri-
ated about $102 million for the AEA program
in fiscal year 1986. Higher funding, more in
keeping with the authorized level of $140 mil-
lion for fiscal year 1985, could help restore the
Federal commitment to its level of a few years
ago, after inflation is taken into account.

It is more difficult to determine the level of
spending needed, at all levels of government,
to deal effectively over the long-term with the
need to improve adults’ basic skills. Some
studies estimate that a multiyear, multibillion
dollar commitment would be needed. In addi-
tion to more funds, new delivery systems, and
different approaches to basic skills education
could be required. All projections of long-term
fiscal needs for adult basic education programs
are hampered by the unreliability of available
data on the number of adults with basic skills
deficiencies.

Given the uncertainty about what outcomes
could be expected from a given level of fund-
ing, Congress might wish to create a special
study commission (or call on the executive
branch to do so) to develop an overall long-term
strategy for addressing the basic skills problem.
Several different participation goals (with asso-
ciated funding requirements) could be iden-
tifed. The commission or agency formulating
the strategy could be required to develop the
information in time for congressional delibera-
tions on reauthorization of the Adult Educa-
tion Act (the current authorization expires on
Sept. 30, 1988). This, together with a higher
level of interim funding of the program, is an
option Congress may wish to consider (see op-
tion 8a, table 2-5).

Some sentiment already exists in Congress
for reevaluating approaches for dealing with
functional illiteracy. For example, joint reso-
lutions introduced in both Houses of the 99th

Congress would establish a national commis-
sion on illiteracy.20 The temporary commission,
half of whose members would be appointed by
the President and the other half by Congress,
would report and make recommendations to
the Congress within one year of its establish-
ment. As these proposals are framed, it is not
clear how much emphasis the proposed com-
mission (if authorized) would give to adult
functional illiteracy, relative to improving basic
skills of young people high school age.

The Role of Employers and the Private Sector

Given constraints on Federal spending, con-
siderable interest exists in the potential of alter-
native delivery systems for adult basic educa-
tion. Such alternatives include more reliance
on volunteers and volunteer organizations to
provide educational services, and greater in-
volvement of employers and unions in spon-
soring education projects for workers. Foun-
dations and other nonprofit organizations are
also active in supporting innovative basic skills
programs.

Volunteer organizations, such as Laubach
Literacy Action and Literacy Volunteers of
America, conduct their own literacy projects,
and also have ties to State and local ABE proj-
ects. Although nationwide data are not avail-
able, volunteers are also used in basic educa-
tion projects supported by the AEA. If well-
trained and effectively supervised, volunteers
could help expand the reach of AEA-supported
projects, and allow some people on waiting
lists to enter classes sooner. Volunteers often
provide one-to-one tutoring, an approach that
can help overcome lack of self-confidence or
lagging motivation. Often, individual sessions
can be arranged between volunteer tutors and
clients to fit the clients’ schedules.

ZOThe Commission is proposed in House Joint Resolution 213
and Senate Joint Resolution 102, as introduced in the 99th Cong.
A similar commission and study was called for in S. 1160, the
proposed National Defense Authorization Act for fiscal year 1986
as passed by the Senate on June 5, 1985. The provision was
dropped in the conference committee on the bill. For status and
discussion of these and other proposals in the 99th Congress,
see Paul M. Irwin, “Adult Literacy Issues, Programs, and Op-
tions,” Library of Congress, Congressional Research Service, Is-
sue Brief IB85167.
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Volunteerism is emphasized in the Depart-
ment of Education’s Initiative on Adult Lit-
eracy, announced by President Reagan and
former Secretary of Education T.H. Bell in Sep-
tember 1983, and the National Adult Literacy
Campaign, sponsored by the Coalition for Lit-
eracy in conjunction with the Advertising
Council. Under the Campaign, a national ad-
vertising effort to attract students and to recruit
volunteer tutors and corporate sponsors was
launched in January 1985. At present, it is not
clear whether State and local volunteer orga-
nizations and the instructors and administra-
tors of adult basic education programs are pre-
pared to make effective use of volunteers who
respond to the campaign. It may be possible
to improve the use of volunteer tutors by pro-
viding funds for their recruiting and training.
Federal seed money, channeled through the
Department of Education’s Division of Adult
Education, could help build the capacity of lo-
cal volunteer organizations.

Employers and unions could play a signifi-
cantly greater role than they do now in efforts
to improve basic skills in the work force. Some
companies sponsor programs at worksites or
in conjunction with local educational institu-
tions to provide basic skills courses to their em-
ployees. So far, no one has collected the data
needed to evaluate these company-sponsored
programs. In theory, at least, they offer the ad-
vantages of convenience of time and place and
of peer group support. However, most compa-
nies do not offer basic skills programs, and
many feel that this is the task of the public
schools alone.

Identifying current and potential roles of em-
ployers in providing basic skills education to
employees could be a subject for congressional
oversight of AEA. Or, if Congress decides to
establish a commission on functional illiteracy,
it could direct the commission to assess ways
to encourage employers to provide basic edu-
cation to their workers.

Given the limited funds available for projects
that serve all eligible adults, it may be ques-
tioned how much direct public support should
be given to employer-provided basic education
projects. In reauthorizing AEA in 1984 through

Public Law 98-511, Congress authorized States
to support ABE projects undertaken by for-
profit organizations when this would contribute
significantly to the objectives of the act, and
when the for-profit organization could provide
substantially equivalent education at a lesser
cost or provide services and equipment not
available in public institutions.2l Thus, it ap-
pears that employers, as well as proprietary
schools and for-profit learning centers, can
qualify for AEA funds under some circum-
stances. Similar provisions are contained in the
Carl D. Perkins Vocational Education Act of
1984, which authorizes basic skills programs
in support of vocational education objectives.
Depending on whether States choose to fund
such activities, a track record will begin to
emerge in the next few years on these forms
of private-public sector educational partner-
ship. If additional public support for employer-
provided basic skills courses is merited, care
will be needed to assure that traditional basic
education programs for the public at large are
not jeopardized. The danger of supporting pri-
vate programs at the expense of general pub-
lic ones might be avoided if public support for
employer-provided basic education were part
of an earmarked package of training incentives.
Selected options to encourage greater employer
involvement in training the active work force
are discussed in Issue Area 10 of this chapter.

The Importance of Information and Monitoring

Better information is essential for formulat-
ing and monitoring the success of long-term
programs to reduce functional illiteracy in the
United States. The most frequently cited esti-
mates of functional illiteracy are derived from
the 1974 survey of adult performance levels
which categorized 20 percent of the adult pop-
ulation as functionally incompetent and another
30 percent as marginally competent. This sur-
vey was not a survey of literacy levels, but
nonetheless has been widely cited as a meas-
ure of functional illiteracy.

Zlpubljc Law 98-511, Section 304.
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The need for periodic monitoring of the
scope of the adult basic skills problem in the
United States is clear. A new one-time survey
of literacy levels among young adults (21 to 25
years of age) is now being undertaken by the
Educational Testing Service as part of the Na-
tional Assessment of Educational Progress
(NAEP). Results of the new survey are expected
in the spring of 1986. Given the magnitude of
the problem, periodic surveys (perhaps every
3 or 4 years] of adult literacy and basic skills
performance levels on a national basis would
be desirable. The cost of the current NAEP sur-
vey (for young adults only) is estimated to be
$1.9 million, It is believed that an expanded
survey, sampling functional literacy levels of
all adult age groups, would cost about the same,
since the already developed NAEP model could
be used to analyze a broader sample of the
adult population. Survey findings would be
most useful to policy makers if they could be
related directly to needs for adult basic edu-
cation programs and associated funding levels.

Better information about State and local AEA
projects, and projects conducted through alter-
native delivery systems (such as employers,
volunteer organizations and foundations, and
other Federal programs) would also be desir-
able. From 1982 through 1984, restrictions on
data collection by the Department of Educa-
tion were in effect for the AEA program. As
a result, official national data obtained from
the States about their AEA programs is quite
limited for the program years 1982 through
1985. In reauthorizing AEA in 1984, Congress
was more specific about the kinds of informa-
tion the Secretary of Education may obtain
from the States under the program, In addition
better information about basic education serv-
ices that are funded separately from AEA
projects would help to determine the nation-
wide commitment to remedying adult basic
skills deficiencies.

If Congress wishes to be assured that a con-
tinuing effort is made to improve information
on basic skills, it may wish to consider provid-
ing separate funding for periodic surveys of
adult literacy levels (option 8b, table 2-5). It also
may wish to be assured, through its oversight

of implementation of the 1984 amendments to
AEA or through establishment of a special
study or commission on functional illiteracy,
that data on State and local programs are ade-
quate to meet congressional needs. Develop-
ing better estimates of employer-provided basic
education, for example, could be a function of
a study or commission on adult education,
while a responsibility to develop information
on federally supported activities (other than
those through AEA) could be assigned to the
Federal Interagency Committee on Education.

Continuing Education and Worklife Transitions
(Issue Area 9, Table 2-5)

Some workers in declining occupations or
industries may be able to lessen the likelihood
of displacement in the future by getting train-
ing in new job skills while they are still em-
ployed. An extensive system of adult education
and training exists in the United States. Parts
of this system, such as community colleges and
some vocational schools, are highly accessible
to adult workers.

As a practical matter, comparatively few
blue-collar workers undertake preventive re-
training. Many workers do not believe that the
education and training system has much po-
tential for helping them prepare for occupa-
tional changes even when it is clear that their
jobs are vulnerable to displacement. Also,
workers often have very limited information
about the kind of training that is most likely
to open new job opportunities. Moreover,
workers preparing for career changes usually
have to do so on their own initiative, often with
little or no financial support from employers
or the Government. For example, most adult
workers seeking training for a career change
study part time, and only a small portion of
Federal student-aid is available to part-time stu-
dents. While some adults are able and willing
to finance their own retraining, many are not
prepared to do so.

Over the last few years, several approaches
have been proposed to make it easier for adult
workers to take education and training that
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would help them change careers. These ap-
proaches include, among others: 1] greater em-
phasis on outreach, to encourage more adults
to take part in education and training; and 2)
expansion of financial assistance available to
adults in education programs, either directly
through student-aid programs, or indirectly
through changes in the Internal Revenue Code.
Another approach would be to target special
assistance for retraining workers in occupa-
tions or industries that are subject to wide-
spread displacement. In theory at least, this ap-
proach could help some workers in declining
occupations make career transitions while they
are still employed.

Expanded Emphasis on Outreach Activities for
Adults (Option 9a, Table 2-5)

Several barriers prevent many adults from
making use of educational programs in their
communities. These include personal and psy-
chological barriers, such as lack of self-con-
fidence; difficulties in scheduling instruction
at times and locations convenient to adults;
lack of career counseling for adults; and lack
of information about available educational re-
sources and opportunities. (Financial barriers
are also important; these are discussed sepa-
rately.)

Increased Federal support for adult outreach
is under consideration, and several bills on this
issue have been introduced in the 99th Con-
gress. 22 Some bills propose to reinstate an out-
reach program as part of Title I of the Higher
Education Act of 1965 (as amended), a law up
for reauthorization in the 99th Congress. Many
of the continuing education activities originally
authorized under this title were modified by
the Higher Education Act of 1980. Funding for
the continuing education and adult outreach
activities under Title I peaked at $18 million
in 1976. Since fiscal year 1981, when most of
the funds already appropriated for the adult
outreach program were rescinded, no funds

ZzSee,  for example, H.R. 37oo, the proposed Higher Education
Amendments Act of 1985 as reported by the House Committee
on Education and Labor on Nov. 20, 1985, S. 480, introduced
on Feb. 20, 1985, and H.R. 1473, as introduced on Mar. 7, 1985.

have been appropriated specifically for the out-
reach provisions of Title I.23

Renewed Federal support for outreach activ-
ities might encourage more workers to partici-
pate in career education and training, and
cause educational institutions to offer more
programs to meet the educational needs of un-
deserved groups of adult learners. One of the
Title I bills introduced in the 99th Congress (S.
480) would authorize up to $50 million in fis-
cal year 1986 (and such sums as necessary
through 1991) for innovation and outreach
projects and R&D activities related to post-
secondary continuing education. The bill iden-
tifies several groups of adults as likely to ben-
efit from these programs, including (among
others) dislocated workers, people (especially
women) returning to the labor force, those
needing remedial education or counseling to
benefit from postsecondary education, and em-
ployees of small or medium size firms that do
not offer training and education activities,

The bill would authorize the Secretary of Ed-
ucation to make grants to institutions of higher
education (including qualifying proprietary in-
stitutions and postsecondary vocational insti-
tutions) to better serve adult learners. The
grants could be used to make educational op-
portunities available to adults at convenient
times and locations (including the workplace);
to promote collaborative efforts with employers
and employees to make postsecondary educa-
tion responsive to local, regional, and national
employment and economic conditions; to help
adults overcome barriers limiting their partici-
pation in postsecondary education; to provide
information and counseling services for adults;
to develop innovative delivery systems and cur-
ricula to facilitate career development and tran-
sitions; and to implement technology-based
delivery systems to enhance adult access to
postsecondary education. The grants could not
be used for stipends.

z3A5.  discussed in Reauthorization  of the Higher Education Act:
Program Descriptions, Issues and Options, prepared by the Con-
gressional Research Service for the Senate Committee on La-
bor and Human Resources, February 1985 (Senate Print 99-8),
pp. 440-441.
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The need for expanded outreach activities in
remedial education programs is discussed sep-
arately under the heading Basic Skills and the
Work Force (Issue Area 8) of this chapter. Re-
medial education programs traditionally attract
only highly motivated adults; outreach directed
to less motivated adults with basic skills prob-
lems may attract more people to these pro-
grams. The Title I outreach activities in the
proposals discussed in this section could be
used to provide guidance, counseling, and re-
medial instruction to adults who need such
services to benefit from postsecondary educa-
tion, Another option would be to expand the
emphasis on outreach activities in publicly sup-
ported remedial education programs, such as
those conducted with the support of the Adult
Education Act. Neither of these options is
mutually exclusive.

Financial Assistance for Continuing
Training and Education

Federal financial assistance to working adults
for continuing education traditionally has been
quite limited. However, in recent years, pro-
posals have been made to increase the level of
support or to broaden the circumstances un-
der which adults could receive financial assis-
tance for continuing education. Most of these
bills and legislative proposals can be grouped
in three broad categories: 1) increasing the ac-
cess of part-time adult students to Federal fi-
nancial aid for education, 2) broadening the tax
deductibility of education and training expend-
itures to include education not directly related
to one’s current job, and 3) creating special tax
advantages for individual training accounts to
finance education or training. This approach
is discussed in detail in chapter 6.

Most employed adults who participate in ed-
ucation or training are part-time students and
are not enrolled in degree or certificate pro-
grams. This limits their access to Federal finan-
cial assistance. The major Federal aid pro-
grams for postsecondary students—Pen grants,
Guaranteed Student Loans, College Work-Study,
Supplemental Educational Opportunity Grants,
and National Direct Student Loans—are struc-
tured primarily to help dependent, full-time stu-
dents in the 18- to 22-age range.

With the exception of Guaranteed Student
Loans, students are eligible for Federal aid un-
der these programs only if they are enrolled in
“eligible programs” leading to a degree, a cer-
tificate, or other formal program of prepara-
tion for a recognized vocation, This require-
ment excludes more than half of the adults in
postsecondary courses. only two programs,
Supplemental Educational Opportunity Grants
and College Work-Study, are available to stu-
dents enrolled less than half time, Since 1980,
Congress has permitted up to 10 percent of the
funds in these two programs to be given to stu-
dents who are enrolled less than half time,
Even so, few schools earmark the full 10 per-
cent to these students.

Many adults who might otherwise be eligi-
ble for assistance may have trouble competing
for funds because eligibility requirements are
designed for financially dependent young peo-
ple. For example, adults who own homes may
be penalized in calculations of the need for fi-
nancial aid. Displaced workers are affected by
calculations of need based on the previous
year’s income. Legislation has been proposed
in the 99th Congress which would require dis-
counting of home equity and unemployment
benefits in calculating financial aid needs for
dislocated workers, thus allowing determina-
tion of needs to be based on their current in-
come.24 Other options Congress might consider
to increase the access of adults to Federal stu-
dent aid include modifying the degree and cer-
tificate requirement and earmarking more aid
to students enrolled less than half time.

Several bills have been proposed to allow tax-
payers to deduct or, in some cases, take tax
credits for eligible education expenses in cal-
culating their income taxes. While some of
these bills limit the deduction or credit to ac-
counts established for dependents of the tax-
payer, others also allow the taxpayer to deduct
or take credit for his or her own educational

Zqsee,  for examp]e, H.R. 161 1,the proposed Dislocated Work-
ers Act of 1985, as introduced on March 20, 1985 and H.R. 3700
as reported by the House Committee on Education and Labor
on Nov. 20, 1985.
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expenses. 25 The deduction allowed varies from
$1,000 to $2,000 annually in different bills.
Some bills specifically identify expenses in-
curred at vocational schools as eligible ex-
penses, while others do not. Broadening the tax
deductibility of education expenses would ben-
efit most those with higher incomes (and thus
higher tax brackets), and therefore may be
more useful to managers and professionals
than to blue-collar workers; tax credits would
be of greater benefit to lower income workers
than deductions.

Similarly, professional and technical people
with relatively high incomes may be more
likely to make use of individual training ac-
counts than workers with lower incomes. As
proposed in bills introduced in the 99th Con-
gress,26 the individual training account ap-
proach would authorize tax deductible train-
ing accounts, funded jointly by employers and
workers, that could be drawn on to provide
vouchers for training or relocation assistance
if a worker was displaced. Contributions to in-
dividual training accounts by both employers
and employees would be deductible for in-
come tax purposes. Large employers (defined
as companies employing 25 people or more)
who refused to participate in the program
would not be eligible for certain reductions in
Federal unemployment taxes.

Another approach for assisting adults in
financing education would be to authorize tax-
payers to establish tax-deductible education
savings accounts regardless of their employ-
ment status. One possibility would be to per-
mit individual taxpayers to set up special tax-
deductible savings accounts to meet educa-
tional expenses of themselves or their depend-
ents. Such a tax deduction might be extended
to taxpayers who do not otherwise itemize
deductions, and could be used for educational
expenses at an institution of higher learning
or a vocational schoool. Both features could be
—.—

ZsThese include H.R, 96, introduced on Jan. 3, 1985, which
would allow taxpayers an income tax credit for education ex-
penses, and H.R. 414, also introduced on Jan. 3, 1985, which
would allow an income tax deduction for education expenses,

ZeThese proposals  include H.R. 26, as introduced on January
3, 1985, and S. 934, as introduced on ApriI 17, 1985.

attractive to blue-collar workers interested in
retraining, but (as with other proposals involv-
ing tax incentives) it is hard to tell how many
workers would enroll in courses they would
not otherwise have taken.

All these approaches—whether aimed at di-
rect student aid or at tax incentives for educa-
tion—need to be viewed in the context of cur-
ent debate about the Federal deficit, tax reform,
and Federal education priorities. At a time
when major reductions in Federal student-aid
have been proposed, increases in financial aid
to adults might reduce aid available to other
categories of students. By the same token, new
tax incentives to help workers finance educa-
tion for career changes, while not intensifying
competition for direct financial aid, would af-
fect Federal revenues and may be viewed as
contrary to tax simplification and deficit re-
duction.

Besides options intended to increase access
to continuing education for all adults, a more
limited and focused approach would be to tar-
get some educational assistance to workers em-
ployed in declining occupations or industries
(option 9b, table 2-5). Workers could use this
assistance to obtain new job skills while they
still have jobs. Determining worker eligibility
for such assistance would depend on projec-
tions or forecasts of industrial activities, This
could be done at the Federal or State level;
workers in declining industries or occupations
could be made eligible for special consideration
under various education assistance programs.

Such an approach could have both positive
and negative features. A matter of concern is
whether a targeted approach would reach more
than a few workers, given the uncertain relia-
bility of occupational forecasts, and the resis-
tance of many workers to retraining even when
they are actually displaced, not merely threat-
ened. Also, it can be argued that it is inappro-
priate for the Federal government to provide
positive incentives for workers to leave any in-
dustry or occupation, since it is possible that
this might accelerate the process of decline. On
the positive side, a targeted approach would
help some workers prepare for career transi-
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tions while still employed, thus easing the proc-
ess of change and probably reducing the num-
ber of workers experiencing displacement in
the future. In cases where several months of
advance notice of layoffs or plant closings were
given, targeted educational assistance could be
an especially useful option. In fact, this option
could be one of the services offered to work-
ers in pre-layoff assistance programs. (Pre-
layoff assistance options are summarized in Is-
sue Area 1, table 2-l).

Employer-Supported Training and Education
(Issue Area 10, Table 2-5)

Corporate training activities are sometimes
viewed as exclusively a concern for the private
sector. However, components of this training
system are indirectly supported by the public
at large, because of favorable tax treatment of
employer-provided training and links between
business and publicly supported educational
institutions. Thus, questions about access to
training and education assistance by different
levels of employees within firms, and about the
quality and kind of services provided, are likely
to be raised increasingly in Congress and else-
where. Two issues that are especially relevant
to legislative debate about the employers’ role
in helping employees prepare for career changes
are: 1) the immediate question of whether to
continue favorable tax treatment for employ-
ees receiving tuition and other educational
assistance from employers offering qualified
continuing education programs, and 2) the
question of whether greater public support
should be provided for training and retraining
of active work forces, and for improving ac-
cess of blue-collar or less educated employees
to training.

Access to the Corporate Training System

By virtually any measure, employers are a
dominant factor in the continuing education
and training of employed workers. Estimates
of direct expenditures on training and indirect
support of educational activities on the part of
employers for their employees range from
about $10 billion to over $100 billion per year.

These estimates do not include informal train-
ing given to employees at the workstation.

While the role of employers is great, it is clear
that access to employer-provided or employer-
assisted training is by no means uniform. It is
generally believed that people who work for
large companies are much more likely to re-
ceive education and training than those work-
ing for small companies. This belief, while
plausible, is difficult to substantiate simply
because most of the statistical data on cor-
porate training programs focuses on large cor-
porations.

Some larger firms in highly technical fields
have established broad continuing education
programs that can be used by all employees,
sometimes in conjunction with employment
security programs aimed at retraining current
employees. Also, the recent attention to train-
ing and retraining in union contracts is a po-
tentially important vehicle for meeting the
needs of workers who are union members.
However, only about 18 percent of all U.S.
workers belong to unions, and of these, only
a minority are covered by contracts with ex-
tensive training provisions.

Most corporate training and education is fo-
cused on the needs of managers, administra-
tors, professionals, and technicians. In part,
this reflects the greater need for continuing
education in professional, managerial, and
technical careers. Training requirements for
many blue-collar jobs often can be satisfied
through a few hours or days of instruction.
However, the pattern also reflects the reluc-
tance on the part of some employers to provide
training in broad transferable skills, since such
investments could be lost to the company if the
employee found other employment.

In the long run, narrowly focused training
and education policies by employers may be
self-defeating. A well-educated and highly
trained work force, at all levels of employment,
is an essential component of an internationally
competitive economy. Moreover, corporations
with human resource policies that aim to en-
hance the skills and talents of all their employ-
ees may find it easier to attract and keep a
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highly motivated work force. At the same time,
employers cannot be expected to assume the
costs of retraining workers for jobs with other
employers.

All current estimates of corporate expendi-
tures in training their employees are of ques-
tionable accuracy. Estimates vary from a frac-
tion of 1 percent to 3 or more percent of the
gross national product. This lack of reliable
data impedes analysis of more important ques-
tions, such as whether U.S. employers are un-
derinvesting in human capital, and how the
commitment of U.S. employers to employee
training compares with that of employers in
other advanced economies. Given the impor-
tance of these questions to debate about pol-
icies related to employer provided training,
Congress might wish to call on the executive
branch to develop an improved information
base on employer-provided training.

Tax Incentives for Employer-Provided
Education Programs

Congress generally has not used the Internal
Revenue Code as a vehicle for encouraging in-
dividuals to participate in continuing educa-
tion. The major exception has been education
or training to maintain or improve an employ-
ee’s current job skills, or instruction that is re-
quired by the employer. Employees can deduct
such expenditures as business expenses in cal-
culating their income tax. However, workers
cannot deduct education or training expenses
to prepare for new careers or different jobs.

The other major exception has been favor-
able tax treatment of benefits from employee
education assistance programs that many com-
panies now offer. These programs provide em-
ployees with tuition assistance or other forms
of support for courses that may not be directly
related to their current jobs. Since 1978, Sec-
tion 127 of the Internal Revenue Code has al-
lowed employees to exclude educational assis-
tance provided under a qualified company
program from their taxable income, even when
the education was not job-related.27 If Congress— --

ZTorigina]]y  authorized for a 5-year period, the 98th Cong.  ex-
tended section 127 until Dec. 31, 1985 through enactment of Pub-
lic Law 98-611. The section 127 program had been allowed to
lapse at the end of 1983. However P.L. 98-611 re-instated  the
exclusion and made it retroactive for the 1984 tax year. It also
limited the amount of the exclusion to $5,000.

wishes this exclusion to be continued, it will
need to act to extend the provision (option l0a
in table 2-5) so that it will apply in the 1986 tax
year. (The exclusion expired on Dec. 31, 1985.)
Bills to continue the exemption have been in-
troduced in the 9gth Congress.28

Some believe that these benefits should be
considered income for purposes of the Federal
income tax. A key issue in debate about con-
tinuing the program is whether the public costs
in maintaining the exclusion are justified by
the program’s potential to reach a broad cross-
section of employees. Company education
plans that qualify for the Section 127 exclusion
must not favor employees who are corporate
officers or owners, or are highly compensated
in comparison with other employees, and the
educational program must be “for the exclu-
sive benefit of the employees. ” Except for
sports, games, and hobbies, the kind of educa-
tion supported by a company program is not
restricted; it can include courses that are not
related to the employee’s current job.

Labor representatives have argued that be-
cause lower level jobs are more narrowly de-
fined, a requirement that courses be job-related
in order not to be counted as income would
discriminate against lower level employees, in-
cluding women and minorities. Furthermore,
the response of blue-collar workers to employ-
er-provided tuition assistance is generally low
because of barriers such as lack of information
and lack of self-confidence. If Congress allows
tuition assistance to become taxable income,
new barriers may be added.

Comparatively little information is available
about who benefits the most from favorable tax
treatment of employer-provided training, or
what the true costs of the program have been
to the Federal Government. A 1985 survey by
the American Society for Training and Devel-
opment found that, among the 319 firms with
education programs responding to the survey,

—-——. .-— .—Z$see for example,  S. 558 and H.R. 1356, as introduced in the
99th Cong, It should be noted that the Appendix of the Presi-
dent’s May, 1985, tax proposal report to the Congress calls for
a permanent continuation of the exclusion, and also for the drop-
ping of the $5,OOO annual limitation on the exclusion, Section
1161 of H.R. 3838, the proposed Tax Reform Act of 1985 as
passed by the House on Dec. 17, 1985, proposes to extend the
exclusion through Dec. 31, 1987.
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72 percent of participating employees earned
less than $30,000 per year, and 22 percent
earned less than $15,000. The survey found
participation rates to be highest among com-
panies with fewer than 500 employees. The sur-
vey was not representative of firms as a whole
since over half the respondents employed over
3,000 people.29

In extending the Section 127 provision until
the end of calender year 1985, Congress di-
rected the Treasury Department to provide a
report (due at the end of October 1985) on the
status of the program. In the meantime, esti-
mates presented in congressional reports on
the extension suggest that loss in tax and so-
cial security revenue for the five-quarter exten-
sion period (ending on Dec. 31, 1985) would
be $155 million in fiscal year 1985, and $31 mil-
1ion for the first quarter of fiscal year 1986.

Alternative Policies to Encourage Training and
Retraining of Active Work Forces

Several proposals have been made in recent
Congresses that would broaden Federal sup-
port for employee training of active work
forces. Many of these proposals have as a
stated purpose enhancement of U.S. industrial
competiveness. They emphasize the advan-
tages of training and maintaining an adaptive
and skilled work force as a defense against fu-
ture displacement.

A wide range of policy questions and alter-
native courses of action are associated with this
issue. Specific aspects of the issue that are con-
sidered below include: 1) use of congressional
oversight to review the experience to date with
public incentives for employer-provided train-
ing; 2) consideration of whether additional tax

incentives would encourage employers to pro-
vide broader training and education opportu-
nities to employees; and 3) possible use of pay-
roll taxes patterned after the Federal-State
unemployment compensation system as a
mechanism for financing employer-provided
training in situations where workers might

ZoArneriCan  Society for Training and Development, Employee
Educational Assistance: Who Pays, Who Benefits (Arlington, VA:
American Society for Training and Development, 1985).

otherwise be displaced, or, alternatively, in
financing training or retraining of displaced
workers.

Most existing cooperative approaches to
work force education and training on the part
of employers, unions, and public agencies are
recent in origin. As discussed in chapter 5,
some States support or assist training or re-
training of work forces by private employers.
Often, this training assistance is offered as an
incentive to attract new industry to a State or
region. Sometimes it is provided as part of a
strategy to encourage local firms to stay in an
area and to help them remain competitive.
Some Federal assistance to State-industry co-
operation programs is also available. For ex-
ample, the Carl D. Perkins Vocational Educa-
tion Act of 1984, the major law governing
Federal vocational education expenditures, au-
thorizes States to use some of these funds for
training and retraining of active work forces
by private employers, under certain circum-
stances. While special State programs for adult
training and retraining authorized by the Per-
kins Act have not been funded, some funds
under the basic grant program of the act are
targeted for adult training and retraining. Eval-
uation of the experience to date with these pro-
grams and activities might be a useful subject
for congressional oversight (option l0b, table
2-5). oversight could broaden public under-
standing of the issues involved and help Con-
gress evaluate alternative proposals should it
wish to expand assistance for employer-pro-
vided training (see option 10c, table 2-5).

Several proposals of this sort have been off-
ered in recent Congresses. For example, one
purpose of H.R. 1219, the proposed National
Training Incentive Act of 1985, would be to
stimulate greater investment in training by em-
ployers. (The bill also would allow displaced
workers to withdraw funds from their individ-
ual retirement accounts to finance approved
training, without paying a tax or penalty on the
amount withdrawn.) The bill would authorize
a 25-percent tax credit for a company’s train-
ing expenditures that exceed the average annual
amount it spent on training in the previous 5-
year period. Eligible training expenditures
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would include registered apprenticeship pro-
grams, qualified employer-designed or employ-
er-sponsored training programs, cooperative
vocational education programs, programs at
postsecondary schools, and other programs for
improving job skills directly related to em-
ployment.

Possible use of payroll-based funding to train
and retrain both employed and unemployed
workers has evoked some interest. The use of
payroll-based contributions to finance training
is perhaps most fully developed in France,
where a government-imposed obligation to fi-
nance training has been in effect for employers
of 10 or more workers since 1971. French com-
panies may use this obligation—currently about
1.1 percent of a firm’s total wage bill—to fi-

nance internal training of employees, or for
industry-wide training activities. Employers
who do neither must contribute an equivalent
amount to programs for unemployed people in
approved training centers or to the national
government.

Another possibility is to levy a special pay-
roll tax on employers equivalent to a small por-
tion of the unemployment insurance tax, and
earmark it for training and retraining pro-
grams. Two States—California and Delaware—
have enacted payroll-based taxes, collected
through the UI system, to finance retraining
of workers. These payroll-based taxes, strictly
speaking, are not part of the UI system. Fed-
eral law prohibits diversion of any part of the
UI tax for any non-UI purpose.

THE FEDERAL ROLE IN RESEARCH, DEVELOPMENT AND TRANSFER OF
INSTRUCTIONAL TECHNOLOGY

Instructional technologies, such as computer-
assisted instruction and courseware for inter-
active videodisk systems, play an increasingly
prominent role in the delivery of training and
education to the work force. Many currently
used instructional technologies were developed
by or with the support of Federal agencies, and
some have been adopted by industry due to
their potential to cut training costs and provide
uniform quality instruction at diverse loca-
tions. Instructional technologies have signifi-
cant potential for effective use in the delivery
of basic skills instruction to adults, and in many
vocational training and retraining applications.
In several basic education and technical train-
ing projects involving the computer, adults
have learned very quickly, and in some cases
have committed more time to their studies than
students taking traditional courses (see ch. 7
for details).

Despite their promise, instructional technol-
ogies have not yet come into widespread use
in the adult education system. Congress may
wish to take steps to encourage greater use of
these technologies in meeting the educational
and training needs of both employed workers

and displaced workers. The Federal role in re-
search, development, and transfer of new in-
structional technologies could be expanded
through: 1) more effective measures to trans-
fer federally developed training technologies
to education and training institutions and to
the private sector, 2) greater support for devel-
opment of new adult basic and vocational
training materials for instructional technol- 
ogies, and 3) establishment of one or more na-
tional centers at universities to focus research
on how adults learn. (See Issue Area 11, table
2-6.)

Transfer and Diffusion of
Federal Training Technologies

Effective and timely transfer of federally de-
veloped training technologies to State, local,
and private sector education and training in-
stitutions can contribute to efforts to upgrade
the skills of the U.S. work force. Over the years,
the Federal Government has played a major
role in developing many training technologies,
including computer-based education and train-
ing, simulation, and educational applications



Table 2-6.—The Federal Role in Research, Development, and Transfer of Instructional and Training Technology

. Estimated cost of option to GovernmentIssue area and Options Relationship to other options

Issue Area 11: Encourging research, developement,  and transfer of instructional technology
— Relationship  to current policy

a)

b)

c)

Transfer and diffusion of federal training tech-

nologies
Require the executive branch to establish a spe-
cific mechanism to facilitate the transfer and adop-
tion of federally developed training materials and
technologies by public education and training in-
stitutions, and the private sector. One Iegislative
proposal before the 99th Congress would estab-
lish a Department of Commerce Office of Train-
ing Technology Transfer and require other agen-

cies to appoint a training technology transfer
officer An Inventory would be made of current
and proposed Federal training technologies (de-
fined as computer software developed for train-
ing) A mechanism for private sector involvement
in financing the conversion of training technol-
ogies to non-Federal public interest users of these
technologies IS provided.

Federal support for research and development on
Instructional technology.
In addition to continued support for research on
the next generation of instructional technologies,
Congress could earmark some funds specifically
for the development and application of instruc-
tional courseware for adult basic skills (This
funding would be m addition to basic skills R&D
now undertaken by the Department of Defense )

Support for research and evaluation on adult
Iearning.
One option would be to fund one or more national
centers for research on adult learning with a spe-
cial focus on adult literacy. The centers could be
affiliated with universities.

SOURCE Off Ice of Technology Assessment

Option could be Implemented m conjunction with (b)
or (c) below Option also can be seen as facilitating
rapid adoption of new training, education, and in-
instructional technologies for JTPA Title Ill projects.
and also could serve as a possible mechanism for
transfer of adult basic education and vocational edu-
cation instructional technologies to industry and pub-
lic education systems (See Issues Areas 3, 8, 9
and 10 )

Could be adopted in conjunction with (a) and (c),
and would also support other ‘basic skills’ Options
(See issue areas 3, 8, and 10. )

Could be adopted in conjunction with other basic
skills options.

A generic Federal technology transfer mechanism is
provided in the Stevenson-Wydler Technology lnno-
vahon Act of 1980 (Public Law 96-480)

Section 309 of the Adult Education Act (as amended
m 1984, Public Law 98-511) could be used to sup-
port development of courseware oriented to adults
However, 309 funds may not be set aside for this pur-
pose unless appropriations under AEA are at least
$112 million (Funds for AEA in FY 85 amounted to
$102 million. ) The Department of Commerce IS cur-
rently considering whether a need exists for evalua-
tion of interactive videodisc systems to deliver basic
skills as part of its effort to Improve productivity in
the labor force

While no center on adult Iearning exists, a new na-
tional center on education and employment is expected
to be established through the support of the Depart-
ment of Education, this or other centers could focus
some research on adult Iearning

Legislative proposal for training technology transfer m the
99th Congress would authorize up to $3 million annually
This IS substantially less than an earner proposal m the
98th Congress, which proposed direct grants for conver-
sion of federally developed technologies to non-Federal
uses Under the approach proposed in the 99th Congress,
the private sector–not the Federal Government–would as-
sume the costs of modifying training technologies so that
they could be used m non-Federal applications by non-
profit organizations, (In return. for-profit organizations
making such conversions would be provided certain ben-
efits, such as reduced fees or exclusive marketing rights. )

Outside of the Department of Defense, government fund-
ing for basic skills courseware for adults IS very modest,
probably less than $2 million, Including State activities
funded under AEA.  Doubling the current level of funding
would cost about $4 million per year

If the center concept explored here IS adopted, a small
amount of funding (say $1 million by the Federal Govern-
ment annually) could be used to Identify and provide par-
tial funding for adult learning research Some funding sup-
port could be sought by the center from industry and other
government programs The center could also be assigned
responsibility for evaluation of some new courseware for
basic skills
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for interactive videodisk technologies. As re-
search and development sponsored by the Fed-
eral Government continues, new applications
for training technologies that have promise for
use in training by private industry and by
educational institutions are being developed.

Several Federal agencies, including DOD,
NSF, and the Department of Education (ED),
support research and development on new
training and educational technologies. Cur-
rently, DOD has the largest budget for instruc-
tional technology. DOD training and education
technologies may have broad applicability to
many civilian uses, but are not specifically de-
veloped for use by the public education system
or the private sector, while technology diffu-
sion is a major purpose of NSF and ED activi-
ties in this area. Federal R&D activities in this
area are discussed in chapter 7.

Several DOD research and development proj-
ects related to basic skills have promise for ef-
fective use in retraining projects for displaced
workers and other adults needing remedial ed-
ucation in order to find and hold good jobs. For
example, research projects are now underway
in the Naval Personnel Research and Develop-
ment Center, the Army Research Institute, and
elsewhere within DOD that, in different ways,
explore the potential of the computer in deliv-
ering job-related basic skills instruction. Some
work also has been done within the military
on adapting interactive videodisk systems to
basic skills instruction.

DOD also has developed new training tech-
nologies and materials in such areas as main-
tenance, equipment repair, electronics and a
wide variety of other skill areas that are rele-
vent to vocational education and training for
jobs in the civilian economy. Some of these
projects involve production of training lessons
for delivery on interactive videodisk systems.
These and other projects, if shown to be effec-
tive in the military, may well have potential for
conversion to civilian use in time.

Other DOD and NSF research is focused on
developing new instructional technologies with
potentially far reaching implications for deliv-
ery of education and training. Some research

is aimed at developing “authoring” systems for
courseware that could bring down the costs
and make it easier for trainers and educators
to prepare their instructional materials for use
on computers and videodisk systems. These
and many other promising areas of research
have potential for widespread application
throughout the education and training system
—including new ways to provide instruction
to adults.

Effective diffusion of Federal training tech-
nologies to non-Federal users is by no means
assured. Some of these training technologies
are developed to meet the specific internal
training needs of the sponsoring agency, and
information about the new technologies often
is not widely available. In addition, some in-
structional technologies developed specifically
to meet the training needs of an agency or mis-
sion may not be useful for other applications
without modification. The expense involved in
converting these instructional technologies to
civilian use may limit the pace of adoption.

One approach for addressing these issues
would be for Congress to direct the executive
branch to establish a mechanism to transfer
Federal training technology (Issue Area 11, op-
tion ha). Such a mechanism is proposed in
S.1662, a bill introduced in the 99th Congress.30

A purpose of the bill would be to facilitate the
transfer of Federal training technologies to the
private sector and State and local agencies to
support education, training, and retraining of
industrial workers, especially those working in
small businesses.

The bill defines training technology as soft-
ware for computer-based instruction, interactive
videodisks, audiovisual devices, programmed
learning kits, and associated manuals and de-
vices. It would establish an Office of Training
Technology Transfer within the Department of
Commerce’s National Technical Information
Service 3l and would direct all Federal agencies

30S. I&j2,  the proposed  Training Technology Transfer Ad, was
introduced Sept. 19, 1985.

311ww is also the location for another government-wide tech-
nology diffusion office, the Center for Utilization of Federal
Technology, mandated by the Stevenson-Wydler  Technology In-
novation Act of 1980.
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that use training technology to designate a
training technology transfer officer. The bill
would authorize the appropriation of $3 mil-
lion in fiscal year 1987, and such sums as may
be necessary in each succeeding year to carry
out the training technology transfer program.

A function of the training technology trans-
fer office would be to maintain a comprehen-
sive inventory of training technologies devel-
oped under the supervision of Federal agencies.
The inventory would also provide information
about patents, copyrights, or proprietary inter-
ests affecting its conversion or transfer.

To facilitate adoption of training technol-
ogies by non-Federal users, the bill would en-
courage for-profit commercial users to finance
the conversion of training technologies for use
by nonprofit public interest users (schools, col-
leges, voc ed facilities and all agencies under
JTPA). 32 Specifically, the agency would be au-
thorized to sell or lease training technology to
commercial users. Nonprofit users could ap-
ply to receive the technology at no cost. In
cases where the technology must be modified
or converted before it could be used effectively,
the public interest user could enter into a co-
operative agreement with the commercial user.
Commercial users in such agreements, in turn,
would be offered favorable terms by the Gov-
ernment (e.g., waiving or reducing prices and
lease fees, or exclusive sale or lease arrange-
ments) in return for accomplishing the conver-
sion or modification. (Three conditions would
limit the circumstances in which such favora-
ble terms could be granted: the cooperative
agreement must call for conversion of the tech-
nology by the commercial user to the needs of
the public interest groups, the conversion
would be performed at no charge to the pub-
lic interest group, and the agreement must be
acceptable by the Director of the Office of
Training Technology Transfer.)

Another way to address this issue would be
to give training technology transfer higher vis-
ibility in the existing mechanism for technol-
—.- .-. . -

aZThiS 1S in contrast to a similar training technology transfer
proposal introduced (but not enacted) in the 98th Cong., in which
the Federal Government was authorized to provide conversion
grants.

ogy diffusion set up by the Stevenson-Wydler
Technology Innovation Act of 1980 (Public
Law 96-480). Public Law 96-480 established a
generic apparatus for Federal technology diffu-
sion which applies to most Federal labora-
tories. While this law has not been fully imple-
mented, its provisions for Offices of Research
and Technology Applications within the Fed-
eral laboratories and for a Commerce Depart-
ment clearinghouse for information about Fed-
eral technologies have been implemented.
While this mechanism could be employed to
provide information about Federal training
technologies, it has only occasionally been used
to transfer a federally developed training tech-
nology. 33 Thus, if Congress wishes to give train-
ing technology transfer a high degree of visibil-
ity, it may wish to establish a specific technology
diffusion mechanism.

Development of Instructional Technology for
Basic Skills

Very little of the courseware and other in-
structional materials now used in basic skills
programs was developed with mature adults
specifically in mind. Even some of the most
widely used courseware in adult education
projects was developed for young people in the
16- to 21-year age group. Much of the current
work on basic skills being conducted by the
training and human resource development lab-
oratories of DOD is focused on the young re-
cruit, not the mature adult. Moreover, instruc-
tional technologies and courseware developed
to meet the specific basic skills needs of the mil-
itary are not automatically consistent with the
objectives of industry and civilian educational
institutions. For example, DOD courseware for
basic skills is often focused on the narrow ob-
jective of teaching the minimal academic skills
needed to perform specific jobs. This approach

331n one case, public Law  96-480 has been used as the mecha-

nism for diffusion of a federally developed training technology.
A computer-assisted reading improvement program that was de-
veloped by the Navy has been transfered to two libraries, where
it is used in basic literacy programs for adults and high school
dropouts. ORTAS in two Army and Navy research laboratories,
and the National Commission on Libraries and Information
Science, were involved in this technology transfer project (see
ch. 7 for details).
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might be appropriate when used by firms to
upgrade the skill levels of employees. As an
overall objective of a local adult education
class, however, the approach of linking basic
skills instruction narrowly to a specific job is
less appropriate.

Little of the instructional technology R & D
budget of the Federal Government is aimed at
developing general basic skills instructional
materials for older, mature adults. This has not
been a high priority instructional technology
activity in the Department of Education. States
are using more funds for instructional technol-
ogy development under AEA than in the past.
In fiscal year 1985, for example, states spent
$1.2 million for technology projects under Sec-
tion 310 of AEA, twice the amount spent for
this purpose in fiscal year 1983. Also, the Fund
for the Improvement of postsecondary Educa-
tion recently made a small grant to a commu-
nity college for developing, field testing, and
validating courseware for adult basic educa-
tion. The National Institute of Education (NIE)
(now part of the Office of Educational Research
and Improvement) currently supports a Na-
tional Center for Educational Technology at
Harvard University. However, this center fo-
cuses on the elementary and secondary school
system, not on adult education. Total R&D ex-
penditures by NIE for educational technology
were $12,7 million from fiscal year 1980 through
fiscal year 1985, but only one project was
clearly related to adult basic skills.

Given the contribution that improved basic
skills courseware might make to adult basic
education, additional support for R&D in in-
structional technologies for basic skills may be
appropriate (Issue Area 11, option b). Several
alternatives could be pursued. One possibility
would be to direct the Secretary of Education
to fund such activities through Section 309 of
AEA. This would require an annual appropri-
ation for AEA of at least $112 million—the level
needed to trigger a 5-percent set-aside author-
ized under Section 309 of the law for research,
development, demonstration, dissemination,
and evaluation projects; another option would
be congressional action to remove the $112
million trigger. To avoid competition for the

limited funds available for delivery of remedial
education services under AEA, it may well be
that a separately funded mechanism would be
needed.

Some other Federal agencies in addition to
ED, could play a role in supporting such activ-
ities. For example, the Department of Com-
merce’s Office of productivity, Technology,
and Innovation is seeking to identify an appro-
priate demonstration project that would test
the effectiveness and costs and benefits of in-
teractive videodisk systems in addressing a ma-
jor human resource problem for industrial
training. It is currently sponsoring a needs
assessment study of the potential of interactive
videodisks in dealing with functional illiteracy,
If the needs assessment study shows that fur-
ther work would be desirable, the Department
may need additional funding to proceed. As is
discussed in chapter 7, the interactive video-
disk has substantial promise in adult basic
skills instruction, especially if courseware
appropriate to adults can be developed. Finally,
DOD and other Federal agencies from time to
time have conducted evaluations of instruc-
tional technologies. Making the results of such
evaluations widely available would be one way
to improve knowledge about instructional tech-
nology.

Support for Research and Evaluation on
Adult Learning

Besides emphasizing the transfer of training
technologies and the development of course-
ware for mature adults, Congress may also
wish to consider options to encourage more re-
search on the nature of the adult learning proc-
ess. Currently, little research is focused on such
questions as how to design curricula and in-
structional approaches so that they are appro-
priate for adults, how to measure functional
literacy levels among adults, and how to eval-
uate adult performance in educational pro-
grams. Moreover, educational researchers have
given little attention to the adult learner in un-
dertaking evaluations of different forms of in-
structional technologies. These and other is-
sues could be addressed through a research
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program focused specifically on the adult
learner” (Issue Area II, option c).

Greater attention by the research community
to the subject of adult learning could lead to
medium and long-term benefits, such as more
effective programs for basic skills, continuing
education, and worker training and retrain-
ing—all important issues in maintaining the
skill level of a work force that will be composed
of increasing numbers of older workers in the
years to come, Therefore, congress may wish
to consider measures to focus greater attention
on adults in learning research, particularly re-
search related to basic skills. This could be
done in conjunction with, or separately from,

34A legislative proposal  for such a program is contained in H.R.
3700, the proposed Higher Education Amendments Act of 1985
as reported by the House Committee on Education and Labor
on Nov. 20, 1985. Section 122 of H,R. 3700 would establish a
program of grants to eligible institutions for adult learning re-
search and research application.

the training technology transfer and course-
ware development options described above.

One option would be for congress to direct
ED to charter one or more national research
centers for adult learning and basic skills. It
would also be possible to earmark some re-
search funds for adult learning at existing re-
search centers. For example, ED is consider-
ing several proposals for new research centers
for education, including a proposed National
Center for Education and Employment, which
would address continuing education as one of
its areas of concern. However, establishment
of one or more new national centers devoted
specifically to research on adult learning and
basic skills would focus research, and give
greater attention to the importance of this sub-
ject in the educational community. Federal
funding for the centers could be kept at a mod-
est level—say under $1 million per year.


