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PREFACE

This paper provides an analysis of teenage unenpl oy-
ment. |Its objectives are to (1) assess devel opnents in
t eenage unemployment, (2 analyze causes and inplications
of high teenage unemployment, and (3 outline sone possible
policy options. The study was prepared for the Senate
Comm ttee on the Budget, as requested by Senator Janes A
MO ure. In keeping wth the Congressional Budget Office's
mandate to provide nonpartisan analysis of policy options,
it contains no recommendations.

This paper is one of two CBO docunments on the subject
of teenage unemployment. The other, titled The Teenage
Unenpl oynent  Problem--What Are The (ptions? i's based on
a one-day conference on teenage unenpl oynent which was
sponsored by CBO on April 30, 1976.

The report was prepared by George Iden of the Con-
gressional Budget Ofice's Fiscal Analysis Dvision, wth
contributions by Anita Driscoll and Toni Gibbons. The
report was edited by Barry Richman of Editorial GConsulting
Services and Patricia H Johnston of CBO. It was typed
by Dorothy J. Kornegay.

Alice M. Rivlin
D rector
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SUMVARY

Two aspects stand out about teenage unemployment: that
it is very high and that it endangers the future of sone of
the young. In 1975 the unenpl oyment rate for teenagers, aged
16-19, was 19.9 percent.l For nonwhite teenagers, it was
even higher--36.9 percent. Teenagers accounted for nore
than 20 percent of the total nunber of unenpl oyed, but |ess
than 10 percent of the total |abor force. |f the age group
is broadened to include those 16 to 24 years of age, youth
accounted for alnost half of the total unemployment, but
only one-fourth of the total |abor force. There is a danger
that the experience of unenploynent for sone teenagers will
inmpair their personal, economc, and social devel oprent.

That risk, as well as the i medi ate econom c hardship re-
sulting from unemployment, differs wi dely for various groups
of teenagers. Many unenpl oyed youths can | ook forwardto a
time when they will not be plagued by unemployment; however,
ot hers, especially nonwhite teenagers, cannot.

A useful way of classifying the causes of high unenpl oy-
ment rates for teenagers in the United States is by (1) vari-
ations in the supply and demand for |abor; and (2 structura
factors. Following this schene, the causes of high teenage
unenpl oynent i ncl ude:

Variations in the Supply and Denand for Labor

e The recession;

e The proportion of teenagers in the popul ation
of labor force age;

e Labor force participation decisions;
e Changes in mlitary nmanpower requirements.

Structural Factors

e The period during which those entering the
| abor narket search for jobs;

 Hgher rates of job changing by teenagers
than adults;

1. In the first and second quarters of 1976, the seasonally
adj ust ed teenage unenpl oynent rates were 19.4 percent and
18.7 percent, respectively. For the nost recent nonth avail -
abl e, August 1976, the rate increased to 19.7 percent.
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® Seasonal patterns of entry into the |abor
force;

e Market regulations, such as the mni num
wage and child labor |egislation

e Inadequate education and training for sone
youths;

e Special problens of nonwhite teenagers and
of teenagers living in poverty areas.

The Recession. The recession of 1974-1975 accounts
for approximately 5 to 6 percentage points of the current
t eenage unenpl oynent rate. Because of the recession un-
enpl oyment rates for white teenagers are higher than 5 or
10 years ago. Wile the recession has al so exacerbat ed
t he unenpl oynent rates of nonwhite teenagers during the
| ast few years, their unenpl oynent rates have shown an
upward trend for the last 20 years.

The teenage: unenpl oynent rate responds to econom c
recovery and, therefore, to nonetary and fiscal policies.
However, by thensel ves, these policies could take severa
years to reduce the teenage unenploynent rate to the 14 to
15 percent range--levels prevailing in the relatively tight
| abor narkets of 1965 and 1973

Rapid Gowh in the Gvilian Teenage Labor Force. Rapid
increases In the teenage |abor force have pushed teenage
unenpl oynent rates upward during the last two decades. This
was due, first, to a bulge in teenage popul ati on, and,
later, to increasing rates of teenage participation in the
| abor force. The proportion of teenagers in the popul ation
aged 16-64 increased substantially during the last tw de-
cades, but especially between 1955 and 1965. The popul ation
bulge, thus, contributed to increased teenage unenpl oyment
rates between the md-1950s and the mid-1960s. After 1965,

t he teenage popul ation growth slowed, but rising |abor force
participation rates anong teenagers--particularly anong
students seeking part-tinme jobs--prevented growth in the

t eenage | abor force from sl ackeni ng.

The probl em of teenage unenpl oynent was exacer bat ed
during the late 1960s and early 1970s by declining mlitary
manpower requirements. Between 1968 and 1974, the nunber

of young nen in the arnmed services declined by nore than one
million.



(X)

" Labor Market Entry, Job Changing and Seasonal Factors.
A substantial cause of the high unemployment rates ex-
perienced by teenagers is their status as new entrants (or
reentrants) into the |labor nmarket and, to a much | esser
degree, their high rates of job changing, At any given
tinme, a larger proportion of teenage workers have recently
entered the labor narket conpared wth adults; and a |arge
proportion of those who enter experience sonme unenpl oynent
as they search for an initial job. Several factors con-
tribute to higher rates of job changing by teenagers than
by adults, including the |ess desirable jobs held by teen-
agers, their lack of seniority and skills, and |ack of
financial responsibilities.

In 1975, approxinmately 65 percent of all unenpl oyed
teenagers were either entering or reentering the |abor
mar ket ; the percentage is even higher during periods when
nati onal unenploynent is lower (as in 1973). |In general,
this type of unenploynent is brief, except during periods
of recession, and may possibly be reduced further by
specific policies, such as placenent services, work-study
programs, career education, and greater reliance on appren-
ti ceshi p methods.

The bunchi ng of school graduations, vacations, and
ot her recesses also contributes to high teenage unenpl oy-
ment. It is difficult for the narket to absorb these
large fluctuations in the supply of teenage |abor. Poli-
cies to snmooth sone of these peaks in the supply of teen-
age labor could help ease the difficulties of finding a job.

" Minimum Wage and Child Labor Laws. Public regulation
of the labor market, by neans such as mni numwage laws,
add to teenagers' problens in finding jobs and in acquiring
job experience. However, in spite of nuch effort, through
enpirical studies, there is no concensus on the quantatitive
effect of the mninumwage on teenage unemployment. Qurrent
mninumwage law permts a differentially lower mninmm
wage for particular groups in the labor force, including
full-tinme students who work part-tine in retail and service
Industries. Mre extensive use of a differential (lower)
m ni numwage, for exanple by extending the above provision
to teenagers who are not enrolled in school, could stinulate
the demand for teenage labor. In periods of |ow unemployment,
the youth differential could contribute to a reduction in
inflationary pressures in the |abor market. However, the
policy could cause job | osses by ol der workers, especially
in periods of high unemployment.
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I nadequat e Education and Training. |nadequate educa-
tion or a lack of basic skills is a problemfor a signifi-
cant mnority of teenagers. Such handicaps affect the dis-
tribution of unemployment. Moreover, inadequate education
and training can contribute to unenployrment when job vacan-
cies exist but unenployed workers lack the requisite skills.
| ncreased enphasis on the education and training needs of
noncollege-bound teenagers mght help to reduce the propor-
tion of youths with mninal saleable skills. Policies for
addressing these problens include increased stress on basic
and renedi al education (including continuing education),
wor k- study arrangements, and subsidized on-the-job training

Nonwhite Teenagers. The unenploynent rates for non-
white teenagers have been on an upward trend for the past
two decades. Although the econony has been in recovery for
approxi mately one year, in My 1976 the unenpl oynent rate
for nonwhite teenagers was above the level in My 1975
(38.5 percent conpared to 37.3 percent). |In contrast,
after discounting cyclical factors, the unenploynment rates
for white teenagers have not shown an upward trend since
t he mid-1960s; and, during the recent recovery, the un-
enpl oynment rate of white teenagers fell from 18.3 percent
in May 1975 to 16.3 percent in May 1976, Moreover, the
| abor force participation rate of nonwhite teenagers is
nore than 15 percentage points bel ow the participation
rate for white teenagers.

Anong the reasons for the very high unenpl oynment rates
for nonwhite teenagers are: '

* Ceographic concentration of nonwhite teenagers
in the central city;

* Rapid increase in the nunber of nonwhite teenagers--
an increase that will continue while the popu-
lation growth of white teenagers diminishes;

* Reduced willingness to take low-status | obs;

e Lowquality of the education available, high
absent eei sm and hi gh dropout rates;

e Racial discrimination in the |abor narket.

Al these difficulties are exacerbated by the concen-
tration of nonwhite youth in poverty areas of the |argest
cities inthe U.S., where there is a confluence of negative
forces at work, including depressed |abor nmarkets and high
crime rates.
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Because these factors are interdependent, a concerted
effort on several fronts nmay be required to have significant
long-term effects on nonwhite teenage unenpl oynent rates.

A coordi nated set of policies mght include:

e The provision of skill-training and education
entitlements for |owincome youth

e An expanded enployment and training program
targeted on |owincone areas and teenagers
from low-income families.

 Aggressive enforcenent of nondiscrimination
statutes in the |abor and housi ng markets.

" The Diverse Characteristics of Unenpl oyed Teenagers.
Unenpl oyed teenagers are a diverse group. Several relatively
di stinct groups of unenpl oyed teenagers can be identified,
based on age, school status, famly incone, and duration of
unemployment. For exanple, in 1975, about 60 percent of the
unenpl oyed youngsters aged 16-17 were seeking part-tinme jobs;
the principal activity of nost of these teenagers was going
to school. But about 77 percent of the group aged 18-19
were seeking full-tine jobs,

For many youths, unenploynent is a fairly tenporary
and mnor problem associated with finding a sumer job,
an after-school job, or the first full-time job. But for
many others it can represent a serious |oss of inconme or a
serious waste of hunman potential. The share of total famly
i ncone accounted for by teenagers is higher in |owincone
famlies than high-income famlies. As a group, nore of the
out~of-school unenpl oyed youths cone from | owinconme famlies,
conpared to the group that is in school and seeking part-tine
jobs. Even anong this latter group, however, earnings are
important. For many youths and their families, earnings from
part-time jobs are critical in naking ends neet.

For sone teenagers, a prolonged period of unenpl oynent
or a prolonged period of intermttent unenploynent can re-
sult I1n lost or postponed opportunities to develop skills
and work habits--and this nay have lifetine implications.
Unfortunately, not much is specifically known about the
cumul ative effects of cyclical unenploynment on the |ater
enpl oynment experience of individuals,
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Forei gn Experience. Teenage unenploynent rates in
other 1ndustrial countries have also been affected by the
recession of 1974-75, although teenage unenpl oynent rates
in those countries generally renmain considerably bel ow those
in the United States. Public enploynent, wage and training
subsi di es, and subsi di zed extension of schooling have been
anong the policies used in other industrial countries to
conbat the inpact of recession on the unenpl oynent of young
workers,

Over a longer period of time, some industrialized
countries have nanaged to keep teenage unenpl oyment rates
relatively low conpared with those in the United States.
Although it is difficult to single out any one reason as
being nore inportant than others, several factors which
contribute to |ow teenage unenpl oynent in sone countries
can be identified:

* Low unenploynment rates in these countries
generally;

e Mjor use of apprenticeship arrangements;

« Alowproportion of teenagers in the
popul ation of |abor force age;

» Special enploynent services for youth,
both before and after |eaving school

« Low wages for teenagers, differentially
| ower m ni nrum wages, Or no mni numwage
statute;

 Lowrates of participation in the |abor
mar ket by students;

* Less enphasis on upward nobility.

" Policy Issues and Options. e way to reduce teenage
unemplogment rates trom their current high levels is by
neans of aggregate (nonetary and fiscal) policies. However
this approach takes tinme, and it can add to inflationary
pressures in the econony.

Anot her way is by neans of policies which are speci -
fically targeted on teenagers, or on particul ar subgroups
of teenagers, such as the di sadvantaged or |ong-termun-
enpl oyed. Targeted neasures that m ght be used to conbat
t eenage unenpl oynent include:
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Public enpl oyment and training prograns,

* Increasing the demand for teenagers in
the private sector (for exanple by partial
exenption to payroll taxes, wage tax credits
or wage subsi dies, nore extensive use of a
differential mninum wage for teenagers);

e FEducational policies;

e Providing teenagers with information about
t he | abor market; and

Speci al neasures for disadvantaged youths
(such as anti-discrimnation policies).

The United States has had experience with a variety
of youth employment-training programs in the public sector.
These prograns vary widely in cost per enrollee or per
per son-year, depending on such factors as the extent of
traini ng, the amount of supervision and materials used, and
the wage rate or stipend paid. Public employment-training
policies can be instituted relatively quickly and can be
targeted on particular groups, such as teenagers who have
been unenpl oyed for longer than 15 weeks or teenagers from
low-income families. However, there are substantial pro-
bl enms of design and lmplementatlon particularly in |arge-
scal e efforts, For one thing, it is not easy to devise
effective, h|gh priority projects that will not conpete with
t he private sector or the established public sector.

Policies for increasing the demand for teenagers in
the private sector involve providing enployers wth special
incentives for hiring teenagers, Advantages of this
approach include the fact that it works through the private
sector and the market system can assist in organizing the
activities. A so mninmal government bureaucracy nmay be re-
quired. Moreover, this approach could be anti-inflationary,
by lowering employers' costs. However, since the special
incentives would apply only to the enploynent of teenagers,
sone ol der workers could lose their jobs or find jobs nore
difficult to get. These probl ens woul d be nore serious
when | abor markets are loose than when they are tight.

Educational policies mght affect teenage unenpl oynent
in at least two ways: Policies which increase the enroll -
ment of teenagers In education and training institutions
coul d have the short-run effect of reducing the supply of
teenage labor, In addition such policies, together wth
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those that strengthen the basic skills of teenagers, could
have the longer-termeffect of increasing the productivity
of youths. There are sone risks to this approach, too,
since it is difficult to ensure that educational prograns
will be effective.

Providing teenagers with information about the job
market could involve a range of policies extending from
career education, counseling, and work-study arrangenents
through job placenent services. To be successful, these
pol i cles require cooperation anong schools, employers,
and enployees. Speci al arrangements, such as educati on-work
councils at the community level, mght facilitate this
cooperation,

The policies outlined above coul d be focused on dis-
advant aged teenagers. Additional policies, such as nobility
assi stance and enforcenment of nondiscrimnation statues in
the area of enploynent and housing, m ght al so hel p conbat
t hei r unenpl oynment probl ens.



CHAPTER |
THE TEENAGE UNEMPLOYMENT PROBLEM

_ Recent teenage unenploynent rates are high conpared to
historical rates in the United States, and re%atlvely hi gh
conpared to teenage unenpl oynent in nost other industrialized
countries. Mich of this unenploynent is associated with the
recession and with the entry and reentry of teenagers into
the labor nmarket. Teenagers with the nost severe unenpl oy-
ment probl ens include nonwhites, high school dropouts, those
who have recently left school to seek their first pernanent

obs, and those who have been unenpl oyed for a relatively

ong period of tine.

During 1975, an average of 1.75 mllion teenagers, aged
16-19, were unenployed in the United States. They repre-
sented nearly 20 percent of the civilian teenage |abor force
of 8.8 mllion persons. The nunber of teenagers who were un-
enpl oyed for 15 weeks or |onger averaged approxi mately
318,864 in 1975.

The Measurenent of Teenage Unenpl oynent

To be included in the official definition of "unenployed"
a person nust be at least 16 years of age, without a job, and
avai l abl e for and |ooking for work. A person who works, how
ever briefly, for pay during the survey week is considered
“enpl oyed." The "unenpl oynent rate" is calculated as the
nunber unenpl oyed as a percent of the total labor force (the
nunber of enployed plus the nunber of unemployed).

Thus the definition of unenpl oynent is somewhat arbi-
trary and it does not convey nuch information about each
person's work situation. For exanple, a person Iookinﬂ for
a full-tine job would not be counted as unenployed if he or
she had a part-tinme job of only one hour per week. In the
overal I unenpl oynent figures, a person seeking only a few
hours of work per week because of school or hone responsibil -
ities would be counted as '"unemployed,'" the same as soneone
who was seeking a regular 40 hour-per-week job. Moreover,
persons who are interested in work but have stopped | ooking

(1)
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because they believe none is available are not counted as
being in the labor force and therefore are not nunbered
anong the '"unemployed."

Because teenagers enter and |eave the | abor narket nore
frequently than adults, and because they are typically not
the nmain earners in the famly unit, it is especially diffi-
cult to measure teenage unemployment. There Is some evidence
that regularly reported estinmates may overstate the unenpl oy-
ment rate for out-of-school youth and understate the unem
ploynent rate for youth in school.l Conpared to the Qurrent
Popul ati on Survey (CPS), upon which unenpl oynment rates are
based, a National Longitudinal Survey (N.S i ndicated higher
unenpl oynent rates for youth in school and lower rates for
youth out of school. One explanation for these discrepancies
is that in the case of the CPS one nenber of the househol d,
usually the wife or nother, responds for each nmenber of the
househol d, and that respondent nmay not be well infornmed on the
activities of each household nenber. 1In the M.S, the teen-
agers thensel ves were surveyed. A conparison of the unenpl oy-
ment estimates fromthe CPS and the NLS are available for the
fall of 1966. The CPS results reported bel ow are for Cctober
and the NLS results pertain to Qctober through Decenber of 1966,.

NS CPS
(in percentage points)

Mal es i n School

Age 16-17 17. 4 9.2

Age 18-19 14.8 8.1
Mal es Not in School

Age 16-17 10.2 19. 4

Age 18-19 5.2 8.4
Total Mal es

Age 16-17 15. 7 11.0

Age 18-19 9.3 8.3

Age 16- 19 11. 7 9.5

1. U.S. Department of Labor, Career Thresholds, Vol. 1
(1970), p. 234; and additional results fromthe NLS provided
by Professor Herbert Parnes, Chio State University, My 4,
1976. (The NLS is supported by the Departnent of Labor and
directed by Professor Parnes of the Center for Hunan Re-
source Research of The Chio State University. Sanpling de-
sign, field work, and initial stages of data processing are
the responsibilities of the Bureau of the Census.)




In view of the inportance of having accurate information on
t eenage unemployment, additional research on these di screp-
ancies woul d be useful, particularly if it focused on a nore
recent peri od.

H storical Perspective on Teenage Unenpl oynent

In this country, and in nost other narket economes, the
unenpl oynent rates for teenagers are substantially higher
than they are for adult workers. As shown in Table 1, the
rate of teenage unenployment in the United States during the
| ast 25 years has ranged from5 percentage points higher than
the adult rate in 1953 to 12.6 percentage points higher in
1975. The ratio of the teenage unenploynent rate to the
adult rate has varied from2.5 in 1950 to 4.7 in 1968. Teen-
age unenpl oynment rates have been substantially higher during
the 1960s and 1970s than the 1950s.

Since the business cycle has a najor effect on the |evel
of teenage unemployment, an attenpt is nade to hol d constant
the effects of the business cycle in Table 2 by focusing on
years when the overall unenpl oynment rate was approxi mately
the sane, reflecting simlar general |abor nmarket conditions.
Yout h unenpl oynent rates nay be conpared by age, sex, and
race for 1955, 1965, and 1973. The comparisons indicate that
unenpl oynent rates for teenagers were higher in 1965 than in
1955. The unenpl oynent rates for white teenagers in 1965
and 1973 were about the sanme. However, the unenpl oynent
rates for nonwhite teenagers were substantially higher in
1973 than in 1965.

Statistical analysis indicates that, after standardi z-
ing for general |abor market conditions, teenage unenpl oy-
ment rates increased over tinme between 1954 and 1965. How
ever, between 1965 and 1975, while the unenployrment rate for
nonwhi te teenagers continued to increase, the rate for white
t eenagers di d not.?2

2. The statistical technique was |inear regression analy-
sis, annual data was used, and the teenage unenpl oynent rates
were related to the unenploynment rate for adult nmales and a
time variable for the period 1954-1975. The coefficient for
the time variable was significant for the full period 1954-
75. But when the period was divided into two intervals of
approxi matel y equal |ength--1954-65 and 1965-75--the tine
vari able was statistically significant in the first period

in the equations for all teenagers and was al so significant
by race. For the second period, the coefficient for the tine
variable was significant only for nonwhite teenagers.



TABLE 1

UNEMPLOYMENT RATES FCOR TEENAGERS
COWARED WTH NON- TEENAGE UNEMPLOYMENT RATES
IN THE UN TED STATES, 1950-1975

(11% (2 AL -(2) (1)+(2)
Year Age 16-19 Age 20+ Difference Rati o
1950 12.2 4.8 7.4 2.5
1951 8.2 3.0 5.2 2.7
1952 8.5 2.7 5..8 3.1
1953 7.6 2.6 5.0 2.9
1954 12.6 51 7.5 2.5
1955 11.0 3.9 7.1 2.8
1956 11.1 3.7 7.4 3.0
1957 11.6 3.8 7.8 3.1
1958 15.9 6.2 9.7 2.6
1959 14.6 4.8 9.8 3.0
1960 14.7 4,8 9.9 3.1
1961 16. 8 59 10.9 2.8
1962 14. 7 4.9 9.8 3.0
1963 17.2 4.8 12. 4 3.6
1964 16. 2 4.3 11.9 3.8
1965 14. 8 3.6 11.2 4.1
1966 12.8 2.9 9.9 4.4
1967 12.9 3.0 9.9 4.3
1968 12. 7 2.7 10.0 4.7
1969 12.2 2.7 9.5 4.5
1970 15.2 4.0 11. 2 3.8
1971 16.9 4.9 12.0 3.4
1972 16. 2 4.5 11.7 3.6
1973 14.5 3.8 10. 7 3.8
1974 16.0 4.5 11.5 3.6
1975 19.9 7.3 12.6 2.7

SOURCE: Columns (1) and (2), Bureau of Labor Statistics,
fromthe data base of Data Resources, Inc. (DRI).



i

TABLE 2

YOJTH UNEMPLOYMENT RATES COMPARED
DR NG THREE PER (35 F SSMLAR
LABCR MARKET CONDITIONS: 1955, 1965, and 1973

1955 1965 1973

Total Gvilian

Labor Force 4.4 4.5 4.9
Teenagers, 16-19 11.0 14.8 14.5

Wi te 10. 3 13. 4 12.6

Nonwhite 15. 8 26. 2 30.2
Nonwhi te mal es

Age 16-17 14.8 27.1 4.4

Age 18-19 12.9 20.2 22.1

Age 20-24 12. 4 9.3 12.6
Nonwhi te fenal es

Age 16-17 15. 4 37.8 36.5

Age 18-19 21. 4 27.8 33.3

Age 20-24 13.0 13.7 17.6
Wiite nal es

Age 16-17 12.2 14.7 15.1

Age 18-19 10. 4 11. 4 10.0

Age 20-24 7.0 5.9 6.5
Wite fenal es

Age 16-17 11.6 15.0 15.7

Age 18-19 7.7 13. 4 10.9

Age 20-24 5.1 6.3 7.0

SOURCE: Manpower Report of the President, 1975 (Washi ngton:
Governnent Printing Gtfice, 1975).




Further statistical analysis was used to determne how

unenpl oynent rates for teenagers varied with overall |abor
market conditions, during the period 1954 to 1975. The neas-
ure of overall |abor market conditions used was the unenpl oy-

nment rate for adult nmales (aged 20 and older). A change of
one percentage point in the unenploynent rate for adult nal es
was associated wth a change of approximately 1.6 percentage
points in the unenploynent rate for teenagers. The unenpl oy-
nent rate for nonwhite teenagers was nore volatile than the
unenpl oynent rate for white teenagers. It changed by approx-
imately 2.3 percentage points for each one percentage pol nt
inthe rate for adult males.3

Characteristics of Teenage Unenpl oynent

Unenpl oyed teenagers are nore apt to seek part-tinme em
pl oynent and are nore apt to be financially dependent on
other famly members than unenpl oyed adults. They are also
nore likely to be new entrants to the |abor narket, and the
duration of their unenploynent is likely to be shorter than
it is for ol der unenpl oyed workers.

Unenpl oyed teenagers forma highly diverse group, and
several subgroups are of interest. Teenagers aged 16 to 17
are typically occupied quite differently fromteenagers
aged 18 to 19. Going to school is the prinmary activity of
t he younger group, while job hunting or working is the pri-
mary activity of the older group. The statistics for Qctober
1975 (latest infornation at the tinme of writing), illustrate
this difference: 73 percent of the unenpl oyed youngsters
aged 16 to 17 were enrolled in school; but only 27 percent
of the unenployed 18 to 19 year olds were in school. In
1975, only about; 39 percent of the younger (16 to 17) unem
pl oyed teenagers were seeking full-tine jobs, while nore
than 75 percent of those aged 18 to 19 were seeking full-
tine jobs (see Table 3). The unenploynent rate in 1975 for
teenagers in the labor force full tine was above the rate
for those in the part-tine |abor force, 21.7 percent and
17.7 percent, respectively.

3. The quantitative estimates cited in this paragraph are
based on a regression analysis of annual data, wth teenage
unenpl oynent rate as the dependent wvariable. The explanatory
vari abl es used were the unenploynent rate for adult nales
(aged 20 and ol der) and the teenage popul ati on as a percent
of the popul ati on aged 16-64.



TABLE 3
UNEMPLOYMENT BY AGE AND PERCENT

SEEKI NG FULL- TI ME WORK
1975 AND MARCH 1976

Per cent Seeki ng

Unenpl oynent Rat e Full-Time WOrk

\ar ch,. var ch

Age 1975 19761 1975 19762
16- 19 19.9 19.1 60 53
16-17 21.4 20.0 39 26
18- 19 18.9 18.6 77 73
20-24 13.6 12.1 88 88
25+ 6.0 5.1 89 89
TOTAL 8.5 7.5 82 81

SOURCE: Bureau of Labor Statistics, Enploynent and

Ear ni ngs (J;;muary 1976) and "The Enpl oynmeni S tuation, "
(Narch 1976).

1. Seasonal |y adj ust ed.
2. Not seasonal |y adj ust ed.



As indicated in Table 3, youth unenpl oyment rates de-
cline with age. The unenploynment rates in Table 3 pertain
to a period of very high national unemployment. During per-
iods of relatively low overall unenploynent (for exanpl e,
1973) the decline in unenpl oynent rates with age is steeper
than during recessionary periods.

As noted above the definition of "unenployed" is
somewhat arbitrary. There are., however. neasures that can
suppl enent the figures on unemployment.4 As a benchmark,

t he average nunber of unenpl oyed teenagers in the United
States during 1975 was 1.75 mllion. The nunber of teen-
agers who were enployed part time, because they coul dn't
find a full-time job, averaged 680,000. In addition, there
was an average of 137,000 teenagers who mght be classified
as "di scouraged workers." These teenagers reported in the
regular nmonthly survey on enploynment status that they wanted
a job but were not actually seeking work (and hence were not
classified as unenpl oyed) because they believed that no jobs
were available. Thus, the nunber of teenagers who were in-
voluntarily enployed only part tine plus the nunber who were
di scouraged fromentering the |abor narket was equal to al-
nost half the nunber classified as unenpl oyed.

Not surprisingly, much teenage unenpl oynent is asso-
ciated with entry and reentry into the |abor market. |In 1975,
about two-thirds of the unenpl oyed teenagers were entering
or reentering the |labor market rather than having recently
quit or been fired froma previous job. This proportion iIs
substantially different fromthe one-third of all unenpl oyed
workers (al ages) who were entering or reentering the |abor
market. In the lower half of Table 4, the unenpl oyment
status of different categories of workers is expressed as a
percentage of the labor force. The |argest differences by
category anong teenagers and all workers occurred in the re-
entrant and new entrant unenpl oynent rates.

Teenage unenpl oynment tends to last a shorter time than
it does for all unenpl oyed workers taken as a group. In
1975, 48 percent of all unenpl oyed teenagers were unenpl oyed
for less than five weeks conpared to 37 percent for the
total unenpl oyed. A conparison of |ong-termunenpl oynent

4, The source of the data in this paragraph is U.S. Bureau
of Labor Statistics, Enploynent and Earnings (January 1976).




TABLE 4
REASON FCR UNEMPLOYMENT

TEENACERS AND ALL WRKERS
1975

Teenager s Total Unenpl oyed

Age 16-19 All Ages
Percent of Total
Unemployed
Job | osers 25.6 55.4
Job | eavers 8.7 10.4
Reentrants 29.9 23.8
New Entrants 35.8 10.4
Unenpl oynent  Rat e 19.9 8.5
Job | oser rate@ 5.3 4.7
Job | eaver rate @ 1.7 0.9
Reentrant rate @ 6.0 2.0
New entrant rate? 7.1 0.9

SOURCE: Bureau of Labor Statistics, Enploynent and
Earni ngs (January 1976).

a. Unenpl oynment rates are cal culated as a percent
of the civilian |abor force.



10

figures shows that 18 percent of the unenpl oyed teenagers
and 32 percent of the unenpl oyed |abor force as a whole were
out of work for 15 weeks or longer.

The reasons for the shorter period of unenpl oynment anong
teenagers include the follow ng: The proportion of unem
pl oyed individuals who are new entrants or reentrants to the
| abor market is larger for teenagers than for all workers
and the duration of unenployment is shorter for entrants
t han workers who have lost their last job. |In addition, if
teenagers are unable to find a job, they are nore apt to drop
out of the |labor market than adults.

The statistics nost frequently cited (based on the CPS
nont hly househol d survey) on the enpl oyment of teenagers per-
tain to the situation for a particular nonth, or for an
average during the course of a year. However, once a year
the Labor Departnent collects information on activities
with respect to the |abor nmarket for the previous year.
Conpared with the nmonthly survey, the Wrk Experience Survey
indicates that a substantially larger nunber of teenagers
participates in the |abor market at some period during the
year, and a substantially |arger percentage of those who do
enter the |abor force experiences at |east sone unemployment.
For exanpl e, according to the CPS yearly survey in 1974, 11.3
mllion teenagers were in the civilian | abor nmarket at sone
tine during the year and of these 30.3 percent experienced
sonme unemployment. By conparison, according to the CPS
nonthly survey, the average nunber of teenagers in the civil-
ian |labor force during 1974 was 8.8 nmllion and the average
unenpl oyment rate was 16.0 percent.®

Unenpl oynent rates are especially high for nonwhite
t eenagers, high school dropouts, and those who have recently
| eft school to enter the labor force. Table 5 illustrates
the different unenpl oynent rates for these groups in Cctober
1975. By education, the unenploynent rates range from 25
percent for high-school dropouts to 8 percent for the coll ege
graduates. The group that consists of youths in all three
of the above categories--nonwhites who dropped out of high
school in 1974 or 1975--has the hi ghest unenpl oynent rate
of all, 61.4 percent.

5. Ibid., p. 142

6. U S. Bureau of Labor Statistics, Work Experience of the
Popul ation in 1974 (June 1975), Table 6, and Employment and
Earnings (January 1975).
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TABLE 5

LABCR FORCE STATUS CF YQUTH
BY EDUCATI ON, SCHOOL ENROLLMENT,
AND RACE, OCTCBER 1975

Nunber in  Labor Force Unemploy-
Qvilian Parti ci - ment
Labor Force pati on Rat e

(t housands) (percent) (percent)

Enrolled in School

Age 16-19 4, 551 40.8 17.1
Age 20-24 2,179 52.9 10.7
Not Enrolled In School
H S. Dropouts 2,969 61.5 25.3
Age 16-19 1,230 61.5 29.9
Age 20-24 1, 740 61.7 22.0
H S. G aduates 8, 379 80.8 13.6
Col | ege, 1-3 years 2,465 86. 5 10.5
Col | ege G aduat es 1,290 94.0 8.3
1974-75 Dropouts 455 62.6 34.1
Wi t es 369 63.7 27.9
Nonwhi t es 88 58. 3 61. 4

1975 H gh School Grads.
Not Enrolled in

School 1, 276 81.2 19.9
Whi t es 1, 136 82.6 17.1
Nonwhi t es 138 70. 8 42 .8

SOURCE: U.S. Departnent of Labor, Enploynent: of School-Age
Youth (Cctober 1975).
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Unenpl oynment rates suggest only sone of the effects of
differences in opportunities facing different groups of
youths. Labor force participation rates increase with in-
creased education and are |lower for nonwhites than for
whites. There has been a long-termdecline in the | abor
force participation rates for nonwhite teenagers. In 1950
the rate was about the same for nonwhites and whites. But
by 1974, the labor force participation rate for blacks was
41.5 percent, conpared to 57.7 percent for whites.”

The Inplications of Teenage Unenpl oynent

There is a risk that the experience of unenpl oyment may
inpair the personal, economc, and social devel opnent of
teenagers. The inability to get a job can bl ock a young
person from gai ning val uabl e work experience with poten-
tially long-termeffects. In addition, the |loss of income
associ ated wi th unenpl oyment can prevent young people from
continuing their educations. The frustrations fromnot being
able to get a job, or a job with sonme career prospects, can
cause a | oss of enthusiasmand confidence which nmay be dif-
ficult, if not inpossible, to regain.

There are potential career inplications for young peo-
ple in a prolonged period of high national unemployment.
Jobs not only provide current income but they al so provide
OBFortunities to gain_experience which can be highly val u-
able in future years.8 1In the area of apprenticeship or
education, individuals may mss out entirely on a prom sing
career because they happened to reach a critical stage in
intheir lives at a time when the econony is in recession
For exanple, apprenticeship prograns are often limted to
t hose under a certain age, such as 25 years old. An in-

di vidual who is now 24 and interested in an apprenticeship
may not get it because of the effects of the recession

7. U.S. Departnent of Labor, Manpower Report of the Presi-
dent, 1975, as cited by Bernard E Anderson, "The Labor Mar -
ket Experiences of Youth," (unpublished paper, prepared for
the Universial Youth Services Conference, Hyde Park, New
York, April 1976).

8. For anal yses of the effects of work experience on |ife-
time careers, see Sherw n Rosen, "Learning and Experience in
the Labor Market,' Journal of Human Resources, M1, No. 3

(Surmer 1972), pp. 326-342; and al so Howard Bi r nbaum
"Career Oigins, On-the-Job Training, and Earnings" (unpub-
| i shed paper, prepared under a grant fromthe Manpower Ad-
mnistration, US Departnment of Labor, April 1975).
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Eventual Iy, when the econony sufficiently recovers, the jobs
with promsing careers will be filled, but that may be too
|ate for particul ar individuals. Unfortunately, not nuch
specific information is avail abl e about the cumnul ative ef-
fects of prolonged high national unenpl oyment on the |ater
experiences of the young in the |abor narket.

The risk of |long-termdanmage as well as the severity of
current financial hardship caused by unenpl oynment varies
wi del y anong unenpl oyed teenagers. The consequences of un-
enpl oynent nay be less severe if the teenager is a nenber
of a famly wth adequate resources (financial and other).
The consequences nmay be |ess severe if the young person who
i's unenpl oyed realizes that his or her situation is a tem
porary and passing condition. However, for some unenpl oyed
teenagers, particularly those frommmnority groups, unem
gloynent may be a frequent condition throughout their adult

lves.

e of the indicators of hardship that is associated
with teenage unenpl oyment is the incone of the famly;
another is the duration of unemployment. A relatively high
per cent age of unenpl oyed and out-of-school teenagers cones
fromfamlies with | ow incomes. According to the GCensus
Bureau's definition of "low inconme" in 1973, 9 percent of
the in-school group cane from low-income famlies; but nore
than 25 percent of the out-of-school group was cl assified
as |ow income. In the case of nonwhite youth, alnost half
of those unenpl oyed and out-of - school came from | ow i ncome
families.

In the United States, nost unenpl oyed teenagers are

still part of the primary famly unit. For exanple, in
1975, only 4 percent of the unenpl oyed teenage nal es were
classified as "household heads."” For this relatively small

group, the unenpl oynent rate was substantially |ower than
for the nmuch larger group of teenage nal es who were cl assi -
fied as "relative of head," 13 percent conpared to 21 per-
cent. 10 The |ower unenpl oynent rate anong nal e teenagers

9. Bureau of the Census, Characteristics of the Low-Income
Population: 1973, Series P-60, No. 98 (1975),p. /0. 1In
that year, "low Incone" or "poverty" neant that a nonfarm
famly of four persons had an incone bel ow $4,540 per year

10. Bureau of Labor Statisties, unpublished data, based on
the regul ar nonthly househol d survey.
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who are household heads is sonmetines interpreted as inplying
t hat unenpl oynent anong teenagers has a substantial vol un-
tary aspect. This relationship should, however, be inter-
preted wth caution. For exanple, household heads are nore
apt to have been in the labor nmarket for sonme tinme and are
less likely either to be in school or to have been recently
been in school than teenagers generally. In addition, the
househol d heads are nore apt to be ol der and unenpl oynent
rates vary inversely with age anong yout h.

Al t hough the duration of unenpl oynent tends to be
shorter for teenagers than for adults, an average of appr ox-
Imately 319,000 teenagers in 1975 were unenpl oyed for 15
weeks or longer. By March 1976, that figure increased to
nore than 400,000. Thus, in a period such as the past 18
nonths in which the overall unenploynent rate is high, the
duration of unenpl oynent for many teenagers is long. For
the teenagers who experience frequent or |ong periods of
unemployment, unenpl oynment nay becone a way of life and the
future may seembleak. Al of this mght be said of workers
of any age who experience serious unenpl oynent problens.

The attribute of youth that may be of special relevance is
that it is an impressionable, critical period when the
amount and type of education, training, and work experience
can have lifetinme implications.

Serious unenpl oynent as experienced by sone groups of
teenagers is a persistent problemin the econony. However,
during an extended period of high cyclical unenploynent an
even | arger nunber of young peopl e share the unenpl oynment
experience of the groups who have the persistent problens;
and a larger proportion of young people nay devel op the
characteristics of workers in what is sonetines called the
"secondary |abor market.'ll These characteristics include
unstabl e work patterns, unstable famly relationships, and
relatively high crine rates.

11. For purposes of this paper, the "secondary | abor

nmarket" refers to the relatively unstructured and | owwage
parts of the labor narket. Jobs in the secondary | abor
nmarket typically require little preparation and offer little
prospect for advancenent. Wrkers in the secondary | abor
market are relatively unskilled and change jobs frequently,
bot h because of high rates of quitting and high rates of
being laid off.



CHAPTER 1]
VAR ATIONS IN LABCR SUPPLY AND DENVAND

Gowh in the Teenage Labor Force and Enpl oynent

Changes in the unemployment rate can be broken down into
changes in the |labor force and changes in enploynent. Wen
the teenage labor force increases nore rapidly than teenage
enpl oyment, the teenage unenpl oynent rate increases, and con-
versely. In turn, changes in the labor force result from
changes in popul ation and fromchanges in |abor force parti -
ci pation rates.

From 1955 to 1974, the teenage |abor force increased by
115 percent--that is, it nore than doubled. However, the
sources of this growth were very different in the first and
second halves of this period. 1In the first half (1955 to
1965), growth in popul ation nore than accounted for the in-
crease in the teenage | abor force, since teenage civilian
force participation rates fell by approximately 2 percentage
points. In the second half (1965 to 1974), increasing |abor
force participation rates and popul ation increases were of
approxi mately equal inportance in accounting for the increase
in the teenage | abor force.

The Teenage Popul ati on Bul ge

The teenage popul ation aged 16-19 grew from8.8 mllion
in 1955 to 16.4 mllion in 1974, alnost doubling in size.
However, the rate of growh in teenage popul ation from 1955
to 1965 was double the rate from 1965 to 1974, approxi mately
5.2 percent per year, and 2.5 percent, respectively. The
rapid growth in the teenage popul ation from 1955 to 1965 was,
of course, the result of the Wrld Var I baby boomwhich
foll oned the exceptionally lowbirth rates of the Geat De-
pression. Expressed as a percent of the total popul ation of
| abor force age, 16-64, the popul ati on aged 16-19 i ncreased
from9.0 percent in 1955 to 12.1 percent in 1965 and to
12.7 percent in 1974 (see Table 6).

(15
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TABLE 6

GROMH | N TEENAGE PCPULATI ON AND
EMPLOYMENT TO PCPULATI ON RATIO:
1955, 1965, and 1974

Teenage Popu- Teenage Employ-
Popul at i on |ation to Popu- ment to Teenage
Age 16-19 lation 16-64 Popul at i on
(mllions) (percent) (per cent)
1955 8.8 9.0 41.3
1965 13. 4 12.1 37.6
1974 16.4 12.7 45.1

SOURCE: Census Bureau and Bureau of Labor Statistics, from
Dat a Resources, 1Inc., data bank.

Note: Population data pertain to the noninstitutiona
population.

The growth wave in the size of the teenage group has
crested. The percent of teenagers, relative to the popu-
lation aged 16-64, reached a peak around 1974 at 12.7 per-
cent; this is projected to shrink slowy to about 11.4 per-
cent in 1980 and 9.5 percent in 1985. Based on the estinmated
statistical relationships between 1954 and 1975, the increase
in the relative size of the teenage group nay have added as
much as 3.9 percentage points to the teenage unenpl oynent
rate in 1975 conpared to 1954. The decline in the proportion
of teenagers may contribute to lowering the teenage unenpl oy-
ment rate by as nmuch as 1.3 percentage points between 1975
and 1980 and by another 2.0 percentage points by 1985.1

1. These estimates are based on statistical regression
anal ysis, using annual data for the period 1954 to 1975.
The dependent variable used was the teenage unenpl oynent
rate, and the explanatory variables were the unenpl oy-

ment rate for adult males (aged 20 and older), and the pro-
portion of teenagers in the working age popul ation
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Raci al differences in these denographic trends are
i mportant, however. From 1955 to 1965, the white and non-
whi te teenage popul ati ons increased by approximately the
sane percent ages--55 percent and 50 percent, respectively.
During the nine-year period, 1965 to 1974, the nunber of
nonwhite teenagers increased 42 percent while there was
a 21 percent increase for whites. Between 1975 and 1980,
t he nunber of white teenagers is expected to remain ap-
proxi mat el y unchanged, while the nunber of nonwhite teen-
agers is expected to increase another 10 percent.

Changes in Labor Force Participation Rates

Teenagers' |abor force participation rates have in-
creased dramatically since 1965. Before 1965, they had
declined slowy over the years as school enrollment rates
i ncreased. Specifically, labor force participation rates
for the noninstitutional popul ation, age 16-19, fell from
46 percent in 1955 to 44 percent in 1965; and then they
began increasing, reaching approxi mately 54 percent in
1974. The declining phase is not as difficult to explain
as the increasing phase. Until approximtely 1970, there
had been an upward trend in school enrollment rates, and
teenagers in school participate in the |abor nmarket |ess
than those who are not. '

To understand the labor force participation rates for
teenagers, it is useful to consider trends by sex, and
race, and by school enrollnent status. Teenage nmale parti -
cipation rates over the last 19 years have had a "u" shape,
while rates for females were level until 1965 and then
began rising. Labor force participation rates for non-
white male teenagers fell dramatically between 1955 and
1970, but were approximately unchanged between 1970 and
1974. In 1955, the rates for white and nonwhite teenagers
were approxi nately the same. However, by 1970, the rate
for nonwhite nales had fallen from48 percent in 1955 to
35 percent in 1970 for those aged 16-17, and from 76 percent
to 62 percent for those aged 18-19. After declining noderately
from 1955 to 1965, participation rates of white nale teen-
agers by 1974 were roughly the the sane as in 1955. The
substantial declining trend in |abor force participation
rates of young nonwhite nmal es may be the consequence of
rising school enrollnent and a deteriorsting | abor narket.

There has been a marked trend toward nore w despread
participation in the |abor market by teenagers enrolled in

78-669 O- 76 - 3
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school, especially since approximately 1965. This trend en-
conpasses students aged 16-17, students aged 18-19 and both
sexes.

Wiile it is possible to speculate on the causes of in-
creasing labor force participation rates anong students,
not nmuch is known about the actual causes or about whether
the trend can be expected to continue at the sanme rapid rate,.
Possi bl e explanations for the increases in student partici-
pation in the |abor nmarket may include the follow ng:

e As school enrollnent rates have increased,
a larger proportion of students have come
from lower- and lower-middle inconme fam -
lies. Students from lower-incone famlies
may participate in the |abor narket to a
greater degree than students from nore
affluent famlies. In addition, the costs
of higher education have increased rapidly
over the years.

e There may be a trend within the schools to
enphasi ze practical work experience. To
sonme degree, this enphasis may be a result
of higher school conpletion rates. Wen
having a degree is increasingly common,
work experience may be a means of gaining
an edge in the job market.

e The earnings premumin the job market for
an academ c education began falling in the
late 1960s. This may have caused students
to reallocate their tine and efforts away
from academ ¢ pursuits.

e The practice of students working may be part
of the process of declining academ c standards.
Academ c standards may be declining, in part,
because students are spending nore tinme
wor ki ng; and students nay be working nore

in the job narket, in part, because it nay
take less effort to conplete educationa
programs.

e The rising participation rates of students
could be a consunption phenonenon. It may
be that the incone requirenments for parti-
cipation in the "youth culture" (for cars,
clothes, and entertainnent) nay have increased



19

nore rapidly than real famly incones and
that teenagers have had to earn the extra
nmoney themselves.

* Average real wage rates have been relatively
stagnant since about 1968. Average real
famly incomes have continued to rise slowy
over nost of the period from 1968, but this
has been due, in part, to increased partici -
pation rates for secondary earners.

e Increased participation rates in the |abor
market may reflect an increased desire for
independence, including financial independence.

* Rsing labor force participation rates for
teenage girls in school nmay be associ ated
with the general trend for woren to partici-
pate nore in the |abor market. Wile that
trend had been going on for many years, it
began accel erating around 1965.

e Special factors affecting young woren's parti -

cipation in the labor narket include |ater
marriages and having fewer children.

Gow h in Teenage Enpl oynent

Wen there are narked increases in the size of a parti --
cular group in the labor force, the |abor nmarket tends to
adj ust, but often not enough to prevent rising unenpl oyment
rates for that group. Al though teenage enpl oynent as a
share of total enploynment increased between 1955 and 1965,
it did not rise enough to prevent the rising trend in teen-
age unenpl oyment rates. However, from 1965 to 1973, the
t eenage share of enpl oynent increased nore rapidly, counter--
bal ancing growth in the teenage |abor force during this
period.

Al t hough the nunber of jobs held by teenagers has in-
creased rapidly since 1960, an increasing proportion of
them are part-time jobs. Qne of the factors accounting for
the rapid growth in teenage enpl oynent has been the rapid
grow h in enploynent in the retail trade and service in-
dustries-~sectors that enploy |arge nunbers of teenagers,
often part-tine.



20

There have been inportant racial differences in the
trends in teenage popul ation and enpl oynent. Wile the
white and nonwhite teenage popul ations increased by roughly
t he sanme percentage between 1955 and 1965, the civilian
enpl oyment of white teenagers rose 41 percent conpared to
13.9 percent for nonwhites. During the later period, 1965
to 1973, nonwhite teenage popul ation increased nuch nore
rapidly than the white teenage popul ation (41 percent com
pared to 19 percent). But gains in enployment for nonwhite
teenagers were still less than for white teenagers--33 per-
cent conpared to 45 percent.

The teenage enployment to population ratio is sonetines
used, in addition to the teenage unenpl oynent rate, to gauge
the status of teenagers in the |labor narket. As indicated
in Table 6, this ratio fell between 1955 and 1965; but
i ncreased between 1965 and 1974. For the period 1955 to
1974, the white teenage enpl oynent to population ratio
i ncreased from44 percent to 49 percent, while in the case
of nonwhite teenagers the ratio declined from 39 percent in
1955 to 28 percent in 1974

Mlitary Manpower Requiremnents

The buildup in mlitary nmanpower during the 1960s
caused the teenage unenpl oyment rate to be sonmewhat | ower
than woul d otherw se have been the case. However, after
the VietnamWar, developnents in mlitary manpower com
pounded the adjustnent problens in the |abor nmarket resulting
from denogr aphi ¢ changes. FromJune 30, 1968 to June 30,
1974, the nunber of nales in the armed forces fell by 1.4
mllion; the nunber of males aged 16-24 in the mlitary fel
by 1.1 mllion. Wile some of the returning veterans were
interested in full-time education or training, nost were
interested in jobs. This source of additional workers
needi ng jobs added to the unenpl oynent problens both for
teenagers aged 16-19 and for ol der youths aged 20-24. More-
over, the ending of the draft renmoved one of the influences
that had encouraged many young nen to stay in school

The | npact of the Recession and the Recovery

Cyclical downturns typically have a nore pronounced
i mpact on the enploynent of teenagers than on nost other
groups of workers. Moreover, teenage unenpl oynent rates
are slowto recede during periods of recovery. Enployed
teenagers may be the first to be fired because they |ack
seniority. O the other hand, when enployers are cutting
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back on hiring, teenagers who are first seeking pernanent
jobs may find thensel ves conpeting for scarce jobs with
nmor e experi enced workers. Teenage unenpl oynent rates
are slow to recede during recoveries because |abor force
participation rates, which tend to be reduced by reces-
sions, increase as job prospects brighten, and because

experi enced workers have an advantage in gaining enploy-
ment.

As indicated in Table 7, teenage enpl oynent fell by
5.4 percent between the cyclical peak reached in the
fourth quarter of 1973 and the trough reached in the first
quarter of 1975. Wite teenage enploynment fell by 4.6
percent and nonwhite teenage unenpl oynent fell by 12.9
percent. Total enploynent (workers of all ages) fell by
1.3 percent during the period. During the first four
quarters of the current recovery (the first quarter of
1975 to the first quarter of 1976), teenage enpl oynent
increased by 1.5 percent and total enploynent i ncreased
somewhat nore rapidly by 2.4 percent. Between the
fifth and the sixth quarters of the recovery (the first
to second quarters of 1976), teenage enpl oynent increased
nmore rapidly than overall enploynent (2.5 percent and 1.3
percent, respectively).

From the peak of the previous business expansion to
the trough in the first quarter of 1975, the teenage un-
enpl oynent rate increased nore than the adult unenpl oynent
rate. However, the proportionate increase in unenpl oy-
ment was |lower for teenagers than for adults because of
t he hi gh base of unenpl oynent for teenagers. During the
first year of the recovery (from the first quarter of
1975 to the first quarter of 1976), the unenpl oynent rate
for teenagers declined by approxinmately half of one per-
centage point, which was slightly |less than the decline
for adults (see Table 8). Between the fifth and the sixth
quarter of the recovery (first to second quarters of 1976),
t he teenage unenpl oynent rate declined nore than the
overal |l unenploynent rate (0.7 versus 0.2 percentage
points). The decline in teenage unenpl oynent rates during
the first half of 1976 was concentrated in the ol der group
(aged 18-19). More recently, on a nonth-to-nonth basis,

t he teenage unenpl oynent rate declined from 18.4 percent
in June 1976, to 18.1 percent in July, but then increased
substantially to 19.7 percent in August.

It is especially difficult to interpret nonthly or
even quarterly changes in the enpl oynent status of teen-
agers. For one thing, it is difficult to adjust for sea-
sonal factors, and the prelimnary nonthly data are sone-
times revised significantly at the end of the year. For
anot her, short-termchanges are frequently erratic.



TABLE 7

CYCQLI CAL COWPAR SONS OF EMPLOYMENT CHANGE,
ADULTS AND TEENAGERS

Per cent Change

Per cent Change

1973:IV - 1975:
Tot al -1.3
Adult nal es -2.0
Adult fenal es +9.0
Teenager s -5.4

Per cent Change

18 1975:1 - 1976:I 1976:1 - 1976:1I
2.4 1.3
1.4 1.0
4.5 1.5
1.5 2.5

SOURCE: Conputed fromdata fromthe Bureau of Labor Statistics, Employment
and Earnings (April 1976) .
a. Percent changes are cal cul ated using 1973:IV | evels as a base. The

data are seasonal | y adj usted.

Data for

1976 are prelimnary.

(i
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TABLE 8

CYCLl CAL OOMPAR SONS O UNEMPLOYMENT RATES,
ADULTS AND TEENACGERS

1973:1V 1975:1 1976:1 °~ 1976:1II

Tot al 4.8 8.1 7.6 7.4
Adult mal es 3.1 6.2 5.7 5.7
Adul t fenal es 4.8 8.0 7.4 7.1
Teenager s 14.6 19.8 19.4 18.7

SOURCE: Bureau of Labor Statistics, Employment and
Earnings (July 1976).

Note: Seasonally adjusted data. Data for 1976 are
preliminary.

Thus, short-termchanges in teenage unenpl oynent rates
should be interpreted with nore than usual caution.

The outlook for the overall econony is for a con-
tinuation of the recovery, at |east through 1977, This
may have a limted, beneficial effect in [owering teenage
unemployment. In a recent report on the econony, CBO
estimated that by the fourth quarter of 1977, the overall
unenpl oynent rate nmay be in the 5.8 to 6,4 percent range.”
This range would be down 1.0 to 1,6 percentage points
fromthe 7.4 percent unenploynent rate reported for the
second quarter of 1976

N

Al though it is even nore difficult to anticipate
changes in teenage unenpl oynent than overall unemployment,
in general these rates tend to change in the sane direction;
and the teenage unenpl oynent rate changes by nore (in
percentage points) than the overall unenploynent rate.

2. Congressi onal Budget O fice, Sustaining a Bal anced
Expansi on (August 3, 1976), p. Xii.
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On the average, between 1954 and 1975, the teenage unem
pl oynent rate changed by approxinmately 1.6 percentage
points for each 1.0 percentage point change in the over-
all unenpl oyment rate.3 If this average relationship
hol ds, the recovery nmay contribute to a decline in the

t eenage unenpl oynent rate of approximately 1.6 to 2.6
percent age poi nts between the second quarter of 1976 and
the fourth quarter of 1977.%

Countercyclical Policies

Aggregate fiscal and nonetary polices can be used,
within limts, to affect the rate of growh in gross
national product (G\P) during the next few years; and
the rate of growth in G\WP will affect the |evels of
t eenage enpl oynent. Starting with 1975, the inplications
of a 6 percent versus a 5 percent growh rate in constant-
dollar G\P are presented in Table 9. According to these
estimates, the 6 percent growh rate would result i'n a
decline fromthe 1975 |evel of approxinmately 20 percent
t eenage unenpl oynent to 16 percent in 1977 and to 12.5
percent in 1980. The 5 percent growh rate in output
woul d be associ ated with al nost 2 percentage points nore
in the teenage unenploynent rate in 1977 and 3 percentage
poi nts by 1980.5

3. This relation is based on statistical regression
anal ysis, using annual data for the period 1954 to 1975.
The dependent variable used was the teenage unenpl oynent
rate, and the explanatory variables were the overall

unenpl oynent rate and the proportion of teenagers in the
wor ki ng age popul ati on.

4. Another indication of the outlook for teenage unenpl oy-
ment is the forecast by Data Resources, Incorporated (DRI).
Usi ng a macroeconomic npdel, DR forecasts that, from
1976:11 to 1977:1IV, the unenploynment rate for white teen-
agers may decline from 16.3 percent to 13.2 percent, and

for nonwhite teenagers from 39.3 percent to 32.3 percent.
This inplies a teenage unenpl oynent rate for all races of
approxi mately 15.3 percent in 1977:4, conpared to 18.7 per-
cent in 1976:II. Data Resources, Inc., The Data Resources
Review, Vol. V., No. 8 (August 1976), p. 11-24.

5. Ralph E. Smth, "The Teenage Unenpl oynent Problem-- How
Muich WIIl Macro Policies Matter?" Prepared for the Conference
on the Teenage Unenpl oyment Problem--What Are the (ptions?
(Gongressional Budget Ofice, April 30, 1976).



TABLE 9

THE I MPACT OF S X PERCENT OGOMPARED WTH FI VE PERCENT
GROWTE PATHS IN REAL G\P ON TEENAGE EMPLOYMENT
AND UNEMPLOYMENT, 1977 AND 1980

1975 1977 1980
Differ- Differ-
Act ual Path A Path B ence Path A Path B ence
Enpl oynent
(thousands)
Tot al 7,046 8, 139 7, 883 256 9,066 8, 589 477
Wite 6, 452 7,479 7, 286 193 8, 255 7,890 365
Nonwhi t e 594 660 597 63 811 699 112 Lo
Unenpl oynent
Rat es (percent)
Total 19,9 16.0 17.8 1.8 12. 4 15. 4 -3.0
Wi te 17.9 14.4 16. 1 1.7 11.3 14.0 ~2.7
Nonwhi t e 36.9 30.5 34.2 3.7 22.7 28.6 -5.9

SOURCE: Ralph E. Smth, "Labor Market Inplications of 5 percent vs. 6 percent
QGowh (Wban Institute, January 1976, unpublished study conducted for the
Senate Conmittee on the Budget).

NOTES: Path A is based on the asusmption of a 6 percent growth rate in real
G\P; Path B on a 5 percent growh rate. By "real G\P' is nmeant gross national
product in constant prices. QGowh was neasured fromthe 1975 |evel of GNP.
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Fi scal and nonetary policies can be used to inprove
t he unenpl oynent situation for workers in general, in-
cludi ng teenagers. For exanple, in the recent report
on the econony, CBO estimated that adding $10 billion in
outlays to the First Concurrent Resolution on the Budget
for Fiscal Year 1977 would reduce the overall unenpl oy-
ment rate by 0.2 percentage points by the end of 1977, and
increase the rate of inflation by 0.2 percentage points
by 1980.6

In addition to aggregate policies, there are severa
types of specific employment-creating policies that are
bei ng applied, or being discussed, as instrunents for
dealing with cyclical unemployment. These policies, which
were reviewed I n an earlier CBO report,’/ include public
enpl oynent and training, public works, antirecession grants
to state and | ocal governnents, and private sector sub-
sidies for enploynent and training. One of the difficulties
of targeted policies is establishing priorities of need.

For exanple, to what extent should youth receive limted
resources relative to adult heads of househol ds?

6. Sustaining A Balanced Expansion, pp. 30-32

7. Congressional Budget Office, Temporary Measures toO
Stinul ate Employment: An Evaluation of Some Alternatives,
Sept enper 2, 1975.




GHAPTER |11

STRUCTURAL CAUSES AND SH ECTI VE
PQLI A ES AND PROGRAMS

Structural causes of high teenage unenpl oynent are per-
sistent and long term continuing through all phases of the
busi ness cycle. They include such factors as the function-
ing of institutions, such as |abor nmarkets and educati onal
systens, the skill characteristics of individuals, racia
discrimination, and poverty. In this chapter, structura
probl ens and policies affecting teenage unenpl oynent are
di scussed in four principal areas:

e The transition from school to work;
e Public regulations of the |abor narket;
* Inadequate education and training; and

 Special problenms of mnority teenagers and
teenagers living in poverty areas.

Transition Probl ens and Policies

Youth face transition problens associated with the
passage from school to work. An increasing proportion of
t he young occupy an in-between state--partly in the |abor
market and partly in school. Moreover, anong coll ege age
youths it is becomng common to alternate periods of being
In school, in the | abor market, or a conbination of the
two. For youths in school, there are probl ens associ ated
with finding sunmer, part-tinme after school, or weekend j obs.
At a later stage nost youth seek their first "regular" job,
which is usually full-time for an indefinite period of tine.
The first full-time job after leaving school is especially
critical because it has inportant effects on the individual's

(20



28

.
subsequent opportunities. After youths have entered the
| abor market full-time they change jobs nore frequently
than workers in general.

Even during periods of tight |[abor market in the United
St ates, when overall unenploynment rates are |ow, teenage
unenpl oynent rates renain relatively high--at |east 10 per-
cent. This is caused in |large part because of unenpl oynent
associated with the transition from school to work and wth
the tendency for students to enter the |abor narket on an
intermttent basis. During periods of |oose |abor markets,
teenagers find it significantly nore difficult to find part-
time and sumrer jobs and the first post-school jobs or jobs
wi th career prospects. Thus, because of these characteris-
tics of youth participation in the |abor market,_ teenagers
have hi gher unenpl oynent rates than adult males.Z The ques-
tion is whether or not a significant part of this type of
frictional unenploynment is inefficient and whether the cost
in psychol ogi cal and hunman terns nay be too high.

Entry Into the Labor Market

A large proportion of teenage unemployment--both in
tight and | oose | abor markets-- is associated with entry
into the labor narket. In a |oose |abor nmarket, such as
1975, about 65 percent of unenpl oyed teenagers were entering
the | abor market (new entrants plus reentrants). In a
tighter |abor market, such as 1973, an even hi gher proportion,
70 percent, were entering the | abor market. |In order, the
next nost inportant causes of teenage unenpl oynent were job
loss and voluntarily leaving a job.

1. Howard Birnbaum, Career Origins; also Peter M. Blau

and &@is D Ducan, The American Occupational Structure

(New York: WIley & Sons), especially, pp. 48-58. Of course
by the tinme a young person finishes schooling nmuch has al -
ready been determ ned about his/her choices of occupations.

2. The fact that nuch of teenage unenpl oynent is associ -
ated with entry into the labor nmarket and with frequent job
changi ng has been stressed by several economsts in recent
years including: Robert E Hall, "Wy Is the Unenpl oynent
Rate So H gh at Full-Employment?', Brookings Papers on Eco-
nomc Activity, 1970, No. 3; George L. Perry, 'Unemployment
Flows 1n the U.S. Labor Market, "Brookings Papers on Economc
Activity, 1972, No. 2, pp. 245-278; Martin S. Feldstein,
Lowering the Permanent Rate of Unemployment, prepared for

EBe i%ig% Econom ¢ Committee, (Wasington: GPO, 1973),
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In 1973, approxi mately 17 percent of unenpl oyed teenagers
had lost their last job and approximately 12 percent had
left their last job voluntarily.3

The relative inportance of different types of teen-
age unenpl oynent can be gauged by conparing the teenagers'
rates of unenpl oynent w th unenploynment rates for the total
| abor force. |In 1973, the teenage unenpl oynent: rate was
14.5 percent, and the total unenploynent rate was 4.9 per-
cent. The job-loser rate (the nunber of unenpl oyed who
|l ost their last job, divided by the nunber of workers in
the labor force) was 2.4 percent for teenagers and 1.9
percent for the total |abor force. The job-leaver rates
were 1.7 percent and 0.7 percent, respectively. The re-
entrant rates were 4.3 percent and 1.5 percent. The greatest
contrast occurred in the case of new entrants (persons wth
no previous work experience): the newentrant rate of un-
enpl oynent was 6.0 percent for teenagers, but only 0.7 per-
cent for the total labor force. &

In part, entry problens are associated with large,
seasonal fluctuations in the teenage |abor market. Entry
probl ens are exacerbated by adherence to the traditiona
academ c year when students begin their sumer vacations
and school graduates begin their first pernanent jobs.

The highly seasonal nature of the teenage |abor narket is
illustrated by data on changes in the narket between Apri

and July for the last 6 years. The average increase in

the teenage |abor force was 40 percent between April and July..
The average increases in enploynment and in the nunber %f un-
enpl oyed were 37 percent and 54 percent, respectively.

Job Changi ng

It is well known that young workers in the |abor
mar ket change jobs and occupations relatively fre-
guently. For exanple, one |ongitudinal study of enployed

3. Bureau of Labor Statistics, Enploynment and Earnings,
(January 1974 and January 1976).

4, Ibid.

5. Calculated with data from the Bureau of Labor

Statistics.
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out-of-school nales, aged 17-23, found that about two-thirds
of the white youth changed jobs at |east once during a three-
year period from 1966 to 1969 and that about four-fourths of
t he nonwhite youth changed jobs at |east once. Moreover,
about one-third of the whites and one-half of the nonwhite
mal es changed enpl oyers at least twice.® Surveys conducted
by the Labor Departnent have docunented the fact that young
peopl e change jobs nore frequently than mature individuals.’

Several factors account for the conparatively high rates
of job changing: the low and insecure status of many of the
jobs hel d by teenagers, teenagers' relative freedomfrom
financial responsibility, and their interest in trying dif-
ferent types of work.

S nce enployers are aware that teenagers are apt to
| eave nore readily than ol der workers, they are reluctant to
hire teenagers except for the nost unskilled jobs. Fromthe
employer's point of viewthe teenager is a poor prospect in
whomto invest training. |In addition, some enployers feel
that teenagers are | ess dependabl e than ol der workers in
ot her ways, such as being careful with equipment, and bei ng
at work regularly and on tine. Some enpl oyers fear that
their insurance costs will be adversely affected b%/ hiring
teenagers.8 Thus, the behavior of teenagers and of enployers
is reinforcing. dven the pattern, many young peopl e do not
get a chance at jobs with long-termcareer potential until
they are in their twenties.

6. U.S. Departnent of Labor, Career Thresholds, Manpower
Research Monogr aph, No. 16 (1974), Vol. 4, p. 54

7. U.S. Departnent of Labor, Bureau of Labor Statistics,
Job Mobility in 1961, Special Labor Force Report No. 35;
and Cccupational Mbbility of Workers, Special Labor Report
176 (1975).

8. US. Bureau of Labor Statistics, ''Survey of Hring Re-
quirenents and Youth Employment," in Youth Uhenpl oynent and
M ni numWage, Bulletin 1657 (1970) , p. 72.

9. Paul E. Barton, "Youth Enploynent and Career Entry," in
Seynmour L. Wl fbein, ed., Labor Market Information for Youths,

(Phi | adel phi a: Tenpl e University, 1975), pp. 84-99.
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Recently, one author has questioned whether this nay
be an appropriate area for |egal action:

If enployers will not hire 19-year-old high
school graduates solely on the basis of age,
and without tested enploynent criteria based on
ability to perform then discrimnation is being
practiced which is not different in kind from
refusal to hire ol der workers--a practice now
banned by Federal law.l10

Policies to Ease Transition

Various other policies have been proposed to ease the
transition fromschool to career-oriented jobs. Services
in the school mght include career education as well as
wor k- study programs, particularly during the senior year
of high school. Schools could be encouraged to provide
pl acenent services or to work closely with the U.S. Em
pl oynent Service in placing graduates. ne of the chief
strengths of proprietary schools is their placenent serv-
ices. Public institutions as well mght be encouraged
to stress this function and to coll ect and nmake avall abl e
information on job placenments of recent graduates.

Knowl edge of occupations nmay be a significant deter-
mnant of subsequent |abor narket status of youths, accor-
ding to recent research using lon%itudinal data on young
men who were no longer in school.l2 These results suggest

10. Ibid., p. 97

11. This paragraph is based in large part on R chard
Freeman, "Teenage Unemployment: Can Reallocating Educa-
tional Resources Hel p?" (paper prepared for the Conference
on The Teenage Unemployment Problem--What Are The Options?,
Congr essi onal budget O fice, April 30, 1976).

12. Herbert S. Parnes, "Inproved Job Information: Its
| mpact on Long-run Labor Market Experience,” in Wl fbein,
Labor Market, pp. 176-179.
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indirectly that investnments in providing young people wth
infornmati on about occupations rmay be helpful to themin
obtai ning better jobs. However, the nost difficult problem
nay be to devel op nethods which effectively transmt in-
formati on about careers and job opportunities. Some

anal ysts argue that information, counseling, and placenent
may be relatively ineffective in reducing youth unenpl oy-
ment . 13

A successful effort to provide transitional services
to youth requires cooperation anong educational, business,
and | abor institutions. To encourage such cooperati on,
the U S. Departnent of Labor has recently announced a
pi | ot program of "education-work councils.'"l4

-Enmpl oyers mght be nore willing to hire and train
teenagers if they were paid sonme formof subsidy to neet
part of the cost. Alternatively, or in addition, the use
of mninumwage differentials could encourage firns to hire
Nore teenagers,

Mar ket Regulations--The M ni num Wge and
Child Labor Legislation

Teenagers face nmany barriers to obtaining good jobs
and, in sone cases, to obtaining any jobs at all. Sone of
these barriers are legal, such as child |abor |laws and mini-
mumwage laws. Chers involve occupational entry require-
ments, such as formalized apprenticeship and occupationa
l'icensing. Mst such regul ations and requirenents were
not specifically intended as barriers to jobs, and parti -
cularly not to be inpedinents for the nation's young peopl e,
Nevertheless, these regul ations hinder young people in
successfully naking the transition from school to work

13. Beatrice Reubens, Bridges to Work: International Com
parisons of Transition Services (Montclair, N.J.: Alenheld
and Osmund, 1976).

14. U S Departnent of Labor, News Release, USDL-76-232
(April 2, 1976).
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Since the regulations serve a variety of purposes, it is
not feasible to generalize about the inplications of
changing themw thout a detailed investigation of each
type of regulation. The mninumwage issue is enphasized
here because it is an issue with which the federal govern-
ment is directly involved, and one that is frequently rele-
vant to teenage enploynment. The federal child |abor re-
gulations are simlarly inportant and are also briefly dis-
cussed bel ow.

The Federal M ni mum Wage

At present about 85 percent of all nonsupervisory
enpl oyees are covered by the mni numwage provisions of
the Federal Fair Labor Standards Act, The l|egislation
establ i shes a floor which varies somewhat between agri -
cultural and nonagricultural industries and according
to when the category of enploynment was included. The
basi ¢ mnimumwage now is $2.30 per hour.

M ni nrum wage regulations are sonetimes criticized
for dimnishing the nunber of jobs available; that is,
enpl oyers do not hire people to do sone useful things
because the activity wll not support the mninum wage.
The enployer's |abor cost per hour includes not only the
wage paid to enpl oyees but also payroll taxes, workman's
conpensation insurance, fringe benefits, recruiting costs,
and training costs. Thus, for nmany employers, the effec-
tive mnimum cost per hour of en‘FI oying a V\orker nmay be
substantially nore than the |egal mninmm wage.

M ni numwage regul ations may have a greater inpact on
teenagers than on nore mature workers. As a |owpaid
group of workers, nany teenagers may benefit fromthe |egal
m ni num wage ; but because of the m ni mum wage sone teen-
agers nay find it difficult to obtain enpl oynent. If
enpl oyers are forced to pay a higher wage than they ot her-
wi se woul d, they may sel ect ol der, nore experienced workers
whom they can get for that wage. This not only increases
the chance of relatively high initial productivity,

15. According to Labor Departrment estimates for 1972, wage
and sal ary paynents to enpl oyees contribute about 80 per-
cent of employers' |abor costs. Thus, other costs--payroll
taxes and fringe benefits--add an average of nearly one-
fourth to wage costs. Fringe benefits have increased as a
proportion of employers' total |abor costs. Bureau of
Labor Statistics, Handbook of Labor Statistics (1975),
Tabl e 118.

78-669 O- 76 - 4
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but mnimzes potential loss of training investnent if
these workers quit. Mre experienced workers wll not
require as nmuch initial investnment as inexperienced
teenagers. Another effect that the mni numwage nay
have on teenagers is to limt their opportunities to
acquire on-the-job training and work experience. It is
possi bl e that teenagers woul d accept sonething | ess than
the mninumwage to acquire these benefits.

Since not all enploynent is covered by the m ni num
wage, sone of those who do not get jobs in the covered
sector nay have to accept jobs in the noncovered sector.
This has the effect of pushing wages still lower in the
noncovered sector. Hence, sone teenagers, anong ot hers
who work in noncovered sectors of the econony, wll have
to work for |ower wages than would be the case w thout
the mninumwage. Sone workers nay renain unenpl oyed or
drop out of the |abor market rather than accept the
| ow payi ng jobs that may be available.

There is a general consensus that the m ni numwage
reduces enpl oynent sonewhat bel ow what it woul d otherw se
be; but there is no consensus on the nmagnitude of its
effect on enplo¥nent or on the availability of trainin
and experience.l6 Several recent studies have reporte
statistically significant findings that an increase in
t he mni numwage, other things being equal, reduces teen-
age enpl oynent. These studies, which cover the period
between 1954 and the |late 1960s, indicate that an increase

16. For a survey of the literature on the inpact of the
m ni numwage, see R S Goldfarb, "The Policy Content of
Quantitative MninumWge Research," (Proceedings of the
27th Annual Meeting of the Industrial Relations Research
Association).
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In the mninumwage of 25 percent woul d have |owered the
| evel of teenage enpl oynent by sonething like 3 percent
to 6 percent.l

There are, however, enough anbiguities in the results
of these studies to cast some doubt on the findings. e
study, for exanple, reported finding that the mni numwage
significantly decreased the enpl oynent of white teenagers,
but did not find a significant effect on the enpl oynent of
nonwhite teenagers. The author reasoned that the effect
of the mnimumwage, if there is an effect, should have
been larger for nonwhite teenagers than for white teen-
agers. 18 Mre generally, it is very difficult to explain
satisfactorily the |evel of teenage enpl oynent and to
I solate the effects of any single influence such as the
mni numwage. The range of results fromattenpts to do
so has been wi de.

It has also been argued that the mninumwage in-
creases the cyclical nature of the enpl oynent of sone
groups of workers, especially teenagers and nonwhites
and increases the stability of enploynent for adult white
males. According to this view, the mninumwage prevents
downward adjustnments in the wages of unskilled workers

17. U S Departnent of Labor, Enploynent Standards Adm ni s-
tration, Groups With H storically H gh |Incidences of Unem
loyment (May 1975). The studi es reviewed I nclude those
Ey H Kaitz, "Experience of the Past: The National Mni-
mun," in BLS Bulletin 1657, Youth Unenpl oynent and the
M ni num Wage, (Washington: GPO); J. Mincer, "Unemploy-
nment Effects of Mninum Wages,' Vrking Paper No. 39 (New
York: National Bureau of Econom c Research); and F. Wl ch,
"M ni num WAge Legislation in the United States," Economc
Inquiry (Sept. 1974). Regarding the latter reference, for
a correction see F. Wlch and F. Siskin, "M ninumWge
Legislation in the United States,” U.S. Departnent of Labor,
ASPER, Techni cal Anal ysis paper. 1976.

For anot her study of the 1954-1968 experience see T.
Kell ey, "Youth Enploynent Qpportunities and the M ni num
Wage: An Econonetric Model of Cccupational Choice, ™
Wrking Paper 3608-1 (Véshington: The Wban Institute).

18. See H Kaitz, "Experience of the Past."
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during periods of slack demand and this tends to reduce
enpl oynent of unskilled workers. During periods of tight
| abor markets, the denmand for unskilled workers, including

teenagers, expands rapidly because the unskilled constitute
a reserve |abor pool.l9

The effect of the mninumwage on the teenage unem
pl oynent rate depends on both the effect on enpl oynent and
the effect on the supply of teenage labor. In turn, the
m ni numwage nay have two, possibly offsetting, effects on
the supply of teenage labor. On the one hand, a higher
mni numwage nay attact nore teenagers into the |abor nar-
ket. This effect would increase the unenploynment rate
further in addition to the possible effect of the mninum
wage on the demand for teenagers. n the other hand, if
the mninumwage nmakes jobs nore scarce for teenagers,
nore teenagers may drop out of the labor narket. This
effect on the supply of |abor may, in part, offset the
effect on the denand for labor. Hence, the net effect of
the mninumwage on the teenage unenpl oynent rate cannot
be predicted w thout studying actual experience.

Statistical studies that have attenpted to neasure
the effect of increases in the mninumwage on teen-
age unenpl oynent rates have cone to conflicting concl u-
sions. (ne group of studies for the approximate period
1954 to 1968, reports statistically significant effects--
that an increase in the mipimum wage increases the
t eenage unenpl oynent rate.40 Another group of studies,
focusing on the sane period, reports finding no signi-
ficant relationship.?

19. M Kosters and F. Wl ch, "The Effects of M ni num \Wages
on the Dstribution of Changes in Aggregate Employment,"
Anerican Economic Review (June 1972), pp. 323-332.

20. D. Adie, "Teenage Unenpl oynent and Real Federal M ninum
Wages, " Journal of Political Econony, 81 (March-April 1973),
Pp. 435-441; and T. Moore, "The Effect of M ninumWages on
Teenage Unemployment,' Journal of Political Econony, 79 (July-
August 1971) pp. 897-902; as cited by R Goldfarb, "The Policy
Content of Quantitative Mninmum Wage Research."

2. H Kaitz, "Experiences of the Past,” and M Lovell,
"The M nimumWage, Teenage Unemployment, and the Busi ness
Cycle," Western Econom c Journal (Decenber 1972), pp. 414-
427; as cited by R Goldfarb, 1bid.
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There is a critical difference between the studies that
find and those that do not find a significant rel ationship
bet ween increasi ng mni numwages and teenage unemployment.
It lies in the treatnent of the bulge in the teenage popu-
lation. 2 The group of studies that finds a significant
rel ati onshi p between the mni numwage and teenage unenpl oy-
ment rates does not include in the analysis a variable
nmeasuring the increase in the proportion of teenagers in '
the population. The group of studies that finds no rel a-
tionshi p between the m ni mumwage and teenage unenpl oyment
has i ncluded the denographic factor. |In other words, the
m ni numwage variable and the proportion of teenagers in
t he popul ation increased during the period that was studi ed,
from 1954 to approxi mately 1968, and there is no agreenent
on whet her the increase in unenpl oyment was caused by
denographic factors or by increases in the coverage under
t he m ni num wage.

Under the Federal M ninnumWage Act, there are pro-
visions for partial exenptions under certain circunstances
for certain groups, including student |earners, apprentices,
nmessengers, and full-tinme students. The student | earner
programpermts the paynent of subminimum wages (75 percent
of the mninmnumwage) to vocational education students 16 years
of age and older for part-tinme work in training related to
their education. The programfor full-time students per-
mts agricultural, retail, and service establishnments to
hire full-tinme students over the age of 14 after school for
up to 20 hours per week at 85 percent of the m ni numwage.
Enpl oyers who want to hire nore than a few teenagers nust
satisfy the Secretary of Labor that the teenagers hired wl
not di spl ace other workers. Institutions of higher educa-
tion are also permtted to hire their ow students for up
to 20 hours per week at 85 percent of the m ni numwage.

The nunber of certificates obtained to enploy full-
tine students at |ess than the m ni nrumwage nore than
tripled between fiscal years 1974 and 1975, from 7,551
to 26,170. The large increase is nmainly attributable
to the Fair Labor Standards Amendnments of 1974 which
extended the programto include coll eges and additi onal
retail and service establishments, and nade the

22. ol dfarb, ibid.
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certificates nore readily available. O the 26,170 certifi-
cates issues in 1975, 748 were issued to institutions of

hi gher education and authorized the enploynent of an esti-
mat ed 318,000 students. The remaining 25,422 certificates
aut hori zed the enploynent of approxinately 197,000 students
inthe retail, service, and agricultural sectors.23

However, there nmay be a substantial difference be-
tween the nunber of jobs authorized for enployers under
the various prograns permtting differential mninumwages
and the actual nunber of persons hired. Al though these
statistics are not continuously avail able, a special study
of experience in 1968-1969 indicated that only 42 percent
of the authorized hours were actually used. According to
this survey, reasons for less than full utilization in-
clude being fully staffed or unable to add workers. Cher
reasons less frequently cited were unwillingness of teen-
agers to work for less than the mninumwage, unsatis-
factory work performance of teenagers. burdensqne record-
keepi ng, and restrictions in the certificates.

Thus, the |law provides that, with a certain anount of
red tape and safeguards, enployers can hire teenagers in
school at a lower wage than others. To an unknown degree,
this nay aid teenagers in school at the expense of other

workers, especially teenage workers not in school. It is
sonetinmes proposed that the mninumwage |aw be amended to
provide a lower mninmumwage for teenagers in general. |If

a different mninumwere applied to all teenagers than to
ot her workers, the denand for teenage |abor would be in-
creased. But to sone degree enployers would substitute

t eenagers for ol der workers. There could al so be cases
in which teenagers would be hired at the |ower rate rather
than adults who are heads of households. Unfortunately,
the avail abl e research is not conclusive on the nagnitude
of the substitution effect that mght result froma
differential in the mninmwage.

23. U.S. Departnent of Labor, Enploynent Standards Ad-
ministration, M ninmum Wage and M ni mum Hours St andards
Under the Fair Labor Standards Act (1976), p. 34.

24. U.S. Bureau of Labor Statisties, "Study of Full-Time
Student and Learner Certification under the Fair Labor
Standards Act,” in Youth Unenpl oynent and M ni num Wages,
pp. 107-120.
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In addition, some persons question whether or not
the differential mninumwage for teenagers woul d
exacerbate the high quit rates and patterns of instabi-
lity in the unskilled |abor market.25

There are alternative nmeasures (other than the differ-
ential mninmumwage) that could be used to reduce the cost
of teenage |abor to employers. For example, teenagers
mght be partially exenpted frompayroll taxes; or,
enpl oyers mght be paid a tax credit for enpl oying teen-
agers. These approaches woul d have sone of the sane
advantages and drawbacks of the differential mninum wage;
however, there are differences as well. For exanple, teen-
agers woul d earn higher wages wth the subsidies, conpared
with the differential mninum wage, and the choice of
nmet hods for lowering the cost of teenage |abor to enployers
has inplications for the federal budget.

Federal Child Labor Requl ati ons

The Federal Fair Labor Standards Act al so contains
provisions regulating the enpl oynent of young peopl e--
referred to as "child labor standards." In general, 16
years is the mninumage for employment. E ghteen years
Is the mninmum age for enpl oynent in hazardous occupations
other than in agriculture. Fourteen is the mninumage for
enpl oynment outside school hours for certain industries such
as retail trade and services. Enployers are required to
obtain proof of age and to maintain special records re-
garding the enploynent of teenagers, in accord wth regu-
lations established by the Secretary of Labor.Z6

The Fair Labor Standards Act al so provides for a pro-
gram called the "Wrk Experience and Career Exploration
Program,”" Which permts 14 and 15 year olds to obtain work
experience during the school day if the work is an integral
part of the student's educational program

25. Duran Bell, "The M ni num WAge Reconsidered," (un-
pngbI)i shed, processed, Santa Monica: Rand Corporati on,
1974) .

26. Bureau of Labor Statistics, Handy Reference CQuide
to the Fair Labor Standards Act, WH Publication 1282.
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In addition to the federal regul ations pertaining
to hiring teenagers, all states have child |abor laws,
and nore than two-thirds have m ni numwage provisions,
which in sone instances are above the federal m ni num

Thus, there are many rules governing the conditions
of enploynent, particularly the enploynent of minors,
and the inplications maybe far-reaching. S nce the rules
do not apply uniformly for all industries and areas of
the country, conplexities are introduced. Unenpl oynent
may be induced by the search for jobs covered by nore
advant ageous rules. Enployers frequently state that
they do not want to hire teenagers because of _the specia
| egal provisions governing their employment.27 Unfor-
tunately, there are no good neasures of the inpact of
the various enploynent barriers and regul ations on the
actual enploynent and unenpl oynent of teenagers.

| nadequat e Educati on and Trai ni ng

| nadequat e education or basic training is a problem
for a significant mnority of teenagers.28 |nadequate
education and training can affect the |evel of teenage
unenpl oynent if there are job vacancies which require
particular skills and if there is a shortage of workers
W th those skills.

In addition, an inadequate education and skill base
can contribute to patterns of instability in job holding.
The jobs available to this group generally pay |ow wages,
and the prospects for acquiring better jobs at a |ater
stage in life are often not good. The secondary | abor
market, in which many unskilled workers function, is
characterized by high rates of job changing and the absence
of significant pronotion possibilities. Wile upgradi ng
skills may not have a direct effect on job characteristics
in the secondary |abor market, it may inprove youths'
chances for upward nobility.

27. Bureau of Labor Statistics, Youth Unenpl oynent and
M ni rum Wages, Bulletin No. 1657 (19/0), pp. 68-7/7.

28. For a survey of available information on the job-

rel ated conpetencies of youth, see Ralph W. Tyler, "The
Conpet enci es of Youth,'" in From School To Work: | nproving
The Transition, A Collection of Papers Prepared for the
National Comm ssion for Manpower Policy, Wshington
Governnment Printing Ofice (1976), pp. 89-116
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Al t hough i nadequate education and training can affect
the level of unemployment, perhaps the nore inportant effect
is on the distribution of unemployment--workers who |ack
education and skills bear the brunt of recessions and of
periods of persistent high unemployment. Enployers tend to
use prior education and training as screeni n% devi ces even
when the imredi ate vacancy does not require high |evels of
formal training. As education levels (neasured by years
of schooling) have increased, the relative disadvantage of
hi gh school dropouts and those having only a high school
di pl oma has increased. Wile a higher proportion of stu-
dents has remained in school than in the past, it has been
argued that schooling nmeans |ess than before in terns of
actual know edge and ability to performon the job. If
educati onal standards and perfornmance have di mnished, this
may have contributed further to escalation in the |evels of
educati on sought by enpl oyers.

Sonme of the relative advantages of persons starting
in the job narket w th higher education have been eroded
in recent years, and nany youths graduati ng from progams
of higher education are encountering difficulty in obtain-
ing the types of jobs that they had expected to obtain.
After a period of search, these individuals are finding it
necessary to work at jobs for which a high school education
has been typical. Thus, there has been a process at work
in which young people with nore education are getting the
types of jobs that were formerly available to people with
| ess education. Young people near the bottom of the
educational chain may not have the option to obtain a job
by downgrading their expectations.

The reasons that a significant mnority of today's
youth is not receiving mninally adequate preparation for
the job market are nmany and conplex. These include pro-
bl ens associated with the size of schools, kinds of curri-
cula offered, and the adequacy of counseling and pl acenent.
Sone of the reasons extend beyond the school walls to the
areas of the famly, housing patterns, and inadequacy of
educational resources. For sone purposes the schools may
be too insulated fromthe rest of society and vice versa. 9

29. For a recent discussion of problens of the school sys-
tem see the Report of the Panel on Youth of the President's
Sci ence Advisory Committee, Youth--Transition to Adul t hood
(University of Chicago Press, 1974), especially chapters

3 and 4,
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In the Uhited States there is a strong enphasis on
opportunities for extended academc training. This
enphasis is reflected in the allocation of educational
resources and in the attitudes and aspirations teenagers.
A survey of male teenagers enrolled in school, conpleted
in the late 1960s, found that the proportion who expected
to acquire at |east sonme college education and the propor-
tion who expected to enter professional occupations were
high relative to likely outcones. The study estinated
that 71 percent of the 14 and 15 Vear ol ds and 62 percent
of the 16 and 17 year ol ds had col | ege aspirations.

Approxi mately 80 percent of those surveyed who were
bet ween the ages of 14 and 17 were able to state an
occupati onal goal. Anmong those youngsters, 59 percent
of the whites and 53 percent of the bl acks aspired to pro-
fessional or technical jobs; and 10 and 12 percent,
respectively, hoped to be in other white-collar jobs.
Skilled manual work was nentioned by only 18 percent of
whites and 20 percent of the blacks. The study found that
there was not nuch difference between.the occupationa
aspirations of blacks and of whites.3l In nore recent
years, partly because of the difficulties in finding jobs
encountered by young col |l ege graduates, there have been
some indications that a higher proportion of young people
are considering noncol | ege and nonacadem c options.

Wile it may be desirable for relatively high pro-
portions of the young to aspire to long academc training
and careers in the professions, nany will eventually have
to reduce their aspirations. The danger is that there
may not be sufficient training opportunities for those
who nust ultinately seek nanual | obs.

Sone approaches for neeting the educational needs of
t he noncollege-bound include an increased enphasis on
vocational and career education. In addition, nore enphasis
coul d be put on basic readi ng and nmat hemati cal skills.

In recent years there has been increased interest in
bridgi ng the gap between school and work. In his speech
at Chio State University on August 29, 1974, President
Ford called for greater interchange of students, personnel,

30. U.S. Departnent of Labor, Career Thresholds, Vol. 1,
Manpower Resear ch Monograph No. 16 (1970) p. 166.

31. Ibid., pp. 169-172.
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and i deas between the educational institutions and the
institutions of government, industry, and |abor. He

al so established a federal interagency task force to de-
vi se ways to use governnent resources nore effectively
in assisting in the transition fromschool to work

The federal role in education has been largely in-
direct since the prinmary responsibility for education
resides wth state and | ocal governnents and at the
comunity level. However, the federal governnent does
foster educational prograns. For exanple, there is a
$10 mllion pilot programto foster career education in
the public schools. A second exanple is the previously
nmenti oned Wirk Experience and Career Exploration Program
(WECEP) which provides for exceptions to the Federal Fair
Labor Standards Act so that students aged 14-15 are per-
mtted to work part-tinme in an approved programduring
school hours.32 Still another federal effort is the
pilot programto stinulate the formati on of educati on-
work councils at the community | evel.

Nurerous efforts have been nade to assess the effec-
tiveness of different educational prograns in secondary
schools in preparing students for the job market. For the
noncollege-bound, there is sone evidence to suggest that
students who have had some vocational preparation have
slightly higher initial earnings and nmay experience sone-

what |ower unenpl oynent rates i1nitially than students who
have not.33

32. Arecent study of WECEP concluded that the program
tended to increase school attendance and to reduce tardi-
ness by participants. However, the effects on students'
grade point average were inconclusive. Dennis Roth and
Ernst W Stromsdorfer, "An Analysis of the Educational and
Economc | npact of the Wirk Experience and Career Expl ora-
tion Program¥ (unpublished paper, Ofice of Assistant Se-
cretary for Policy, Evaluation, and Research, U S. Depart-
nment of Labor, 1975).

33. Jacob J. Kaufman, et.al., A Cost Effectiveness Study of
Vocati onal Education (Unversity Park, Pennsylvania: Univer-
sity of Pennsylvania, Institute for Research on Hunan Re-
sources, 1969). CGerald G Somers, The Effectiveness of

Vocati onal and Techni cal Prograns (Mdison, Wsconsin: Univer-
sity of Wsconsin, Center for Studies in Vocational and
Techni cal Education, 1971). B nst W Stronsdorfer, et.al.,

An Economic and Institutional Analysis of the Cooperatlive
Vocat | onal Educati on Program In Dayton, Ohio, (prepared for
the U S Departnent of Labor, 1973.
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However, there is no conclusive evidence that one type of
programis generally superior to another. For example,
students who receive nore general education may later in
life overtake the students who took an educati onal program
with a vocational or career enphasis. Wile educators

are not in agreenent about the superiority of one type of
educati on over another, there nay be advantages to pre-
senting alternatives to the students since sone may be
nore interested in one type of programthan anot her

Since there is substantial uncertainty about the
best way to inprove the educational-training process for
t he students who do not go to coll eqe. _a voucher or
entitlenment systemhas been suggested.3% Wth this
approach, all youths would be entitled to a fixed anount
of resources to be used for training, education, or
enpl oynent experience as selected by the individual. The
GI Bill is an exanple of an entitlenent programin which
the federal governnent assisted individuals who qualified
for the programto attend an institution of higher educa-
tion or a technical school. Another exanple of this
approach at the primary |evel of schooling is the experi -
ment with vouchers in the Alum Rock School Systemin
California. In that experiement parents were allowed
a choi ce anong public schools. Initial results of that
~experinent indicate that parents were relatively satis-
fied with the education their children were receiving;
however, there was no discernible difference in the edu-
cational performance of the students participating in

€ experiment.

Probl ens of Nonwhite Teenagers
- And Teenagers In Poverty Areas

The unenpl oynent rate for nonwhite teenagers is approx--
imately double the rate for white teenagers. S nce non-
white teenagers account for about 11 percent of the teenage
| abor force, the overall teenage unenpl oynent rate woul d
be about 10 percent lower if unenploynent rates for

34. James S. Col eman, (CBO Conference on The Teenage Unem
pl oynent Probl em has recommended the entitl ement approach
for consideration, in part, because of changes in students’
attitudes toward authorlty

35. David R Mandel, "Educational Vouchers--The American
Experi ence" (unpubl|shed paper, National Institute of
Educati on, Departnent of Health, Education and Welfare,
1975) .
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nonwhite teenagers were no higher than those for white
teenagers. |In 1974, the labor force participation rate

for nonwhite teenagers was nore than 16 percentage points
bel ow the participation rate for white teenagers.36 More-
over, the unenploynment rate and the rate of nonparticipation
in the labor force have been increasing over a 20-year
period.

There are also differences in the quality of jobs held
by nonwhite teenagers conpared to white teenagers. A recent
study of the |abor market experiences of young mal es, which
used longitudinal data fromthe late 1960s, found that a
significant proportion of young nmales of both races began
their full-time |abor narket careers in |owpaid, |owstatus
j obs--43 percent of whites and 64 percent of nonwhites.
Three years after their initial entry, however, 17 percent
of the whites and 36 percent _of the nonwhites were still
working at |owstatus jobs.37 Mre recent occupational
data indicate that anong enpl oyed out-of-school yout hs,

16 to 21, a substantially higher proportion of whites were
enpl oyed in white-collar jobs--39 percent of whites and

27 percent of nonwhites. Smlarly, nonwhites were com
parativelv hiaghlv concentrated in the |aborer and service
wor ker categories.

For correspondi ng years of schooling, nonwhite youths
have generally had substantially higher unenpl oyment rates

36. Bernard E. Anderson, "Youth Enpl oyment Problens in the
Inner Gty," Congressional Budget Ofice Conference on Teen-
age Unemployment, April 30, 1976.

37. Paul J. Andrisani, '"Discrimination, Segmentation,
and Upward Mobility: A Longitudinal Approach to the Dual
Labor Market Theory," (unpublished, processed, Tenple
Uni versity, 1976).

38. U S. Departrment of Labor, Bureau of Labor Statis-
tics, Emplovment of School - Age Youth Cctober 1973,
Speci al  Labor Force Report 170 (1974).
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than white youths, except recently in the case of college
graduates. |n Cctober 1975, nonwhite col | ege graduates,
24 years ol d and younger, had |ower unenpl oynent rates
than their white counterparts.39

There are also major differences in teenage unenpl oy-
nment rates and | abor nmarket conditions by geographi c areas
of the United States. In 1975, unenploynent rates for
teenagers living in netropolitan poverty areas were
approximately 46 percent for nonwhites and 26 percent for
whites. |In nonnetropolitan poverty areas, where nuch of
the problemis related to underenpl oynent rather than
unemployment, the teenage unenpl oynent rates were 33 per-
cent for nonwhites and 16 percent for whites.40

In | owincone areas, the |abor nmarket prospects for
teenagers are especially bleak because there is a whole
confluence of negative factors at work. The |ocal econom es
are weak. Famly incones are low, and famly structures
may be weak. The welfare system accentuates dependency
and discourages efforts to earn. The quality of education
available to youth is inadequate, and exanpl es of success
for young people are few Qine abounds to plague the
residents and to tenpt the young with financial gains that
are greater and easier than those from legitinmate pursuits.

The labor narkets in low-income sectizps of urban
areas have attributes of a vicious circle.*l The jobs

39. U.S. Departnent of Labor, Bureau of Labor Statistics,
Enpl oynent of School-Age Youth, October 1975, (1976).

40. U S. Departnent of Labor, Bureau of Labor
Statistics, Employment and Ear ni ngs, January 1976

41 The characteristics of the |owinconme urban | abor
mar ket s have been descri bed by numerous researchers
during the | ast decade. For exanple, Peter D. Doeringer
and Mchael J. Piore, Internal Labor Markets and Man-
power Analysis, (Lexington, Mass.: D. C Heath, 1971) ,
especially Chapter 8. .
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avai |l abl e generally pay |ow wages, are insecure, and offer
little in the way of potential advancement. The jobs offer
little opportunity to gain useful experience. In turn,

the characteristics of enploynent interact with the
characteristics of the workers. S nce the rewards from
staying on the job are often mninal, workers frequently
quit their jobs and are frequently absent or tardy.

Al t hough unenpl oyrment rates in |owincone urban areas
are affected by general business conditions, even during
peri ods of |ow unenpl oynent nationally, such as the mid-to-
| ate 1960s, the unenpl oynent rate renmai ned high in these
areas. (ne study of a large netropolitan area indicates
that the problemduring a period of tight |abor narkets
was not a lack of jobs in the ghettos, but a lack of any
except casual jobs.%#2 1t has been speculated that one of
the reasons for the high turnover in the |abor market and
| ow | abor force participation rates for nonwhites is
associated with a perceived |lack of prospects for upward
mobility.43

Patterns of enploynent growth have exacerbated the
| abor narket problens of nonwhite teenagers. The rate
of enploynent growth in the central cities has been sub-
stantially below the rate of enploynent growh in sub-
urban areas. Mreover, enploynent growh has been nore
rapid in nmediumand snaller cities than in the |argest
cities. Thus, the rapid rates of growth in enpl oynent
have not occurred where the |argest concentrations of
nonwhite teenagers are located--in the central cities
of the largest netropolitan areas of the country. The
size of the nonwhite population in the largest central
cities has grown rapidly since 1940 both due to net in-
migration and to natural popul ation increase. The net
magration fromthe central cities by whites has al so
occurred at a rapid rate. A recent study indicates that
the ratio of jobs in the central city to the size of the
popul ation in the central cities has not fallen. However,

42. 1Ibid,

43. FRobert E Hall, "Wy Is the Unenpl oynent Rate So
Hgh at Full Employment?'" Brookings Papers on Economc
Activity, No. 3, 1970.
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comuting fromthe suburban areas to the central cities
exceeds comuting in the other direction. The net result
is that employment of central city residents has been
falling.44

Wil e locational patterns in enploynment and popul ation
have been unfavorabl e to nonwhites in general, these trends
have had a particul ar inpact on nonwhite teenagers. First,
the ratio of nonwhite teenagers living in the central cities
to the total nonwhite population in the central cities is
hi gh conpared to the ratio for the white popul ation either
in the central cities or in the suburbs. Second, teenagers
in the labor force, especially those in school, are heavily
enployed in retail trade. Yet the shift in enpl oynment
fromthe central city to the suburb has been especially
rapid for retail trade as well as for manufacturing. Com
pared to their white counterparts, a |lower proportion of
nonwhite teenagers are enployed in retail trade.

The preval ence of crime in low-income urban areas nay
have affected the |abor narket behavior of teenagers |iving
in the central city. Qinme offers an alternative source of
incone to work in the legitimate |abor narket. A though
there is no good neasure of the relative inportance of the
crine factor in the |abor narket behavi or of teenagers,
there is some research that indicates that it may be an
inportant factor.%6 Moreover, teenagers with arrest
records have an additional serious problemwth which to
contend in their attenpts to find legiti mate enpl oynent.

44. For a recent analysis of enploynent and popul ation
trends in urban areas, see Bennett Harrison, Urban Economic
Development, Washington: The Wban Institute, 1974,
Chapters 1 and 2.

45. U S Departnent of Labor, Bureau of Labor Statistics,
Enpl oynent of School - Age Youth, Cctober 1973, Special Labor
Force Report 170 (1974), Table H.

46. Stanley L. Freidlander, Unenploynent in the U ban
Core (New York: Praeger, 1972), Chapter 6.
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The chal | enge of designing policies to assist non-
white teenagers living in poverty areas is especially
difficult. Unenploynent, underemployment, and di scourage-
ment are nore severe than for teenagers generally. More-
over, the supporting institutions and the conditions of
the local job market are weak, which conpounds the di'f-
ficulty of fornulating effective policy.

A ven the interrel atedness of these probl ens, there
may be particul ar advantages in considering several coor-
dinated and sinultaneous policies. For exanple, enploynent
opportunities in poverty areas are very limted; and yet,

a policy that led to nore jobs w thout al so inproving
conditions in the schools could accentuate the school drop-
out problem Recent research indicates that secondary
school enrollnent rates for nonwhite youths behave counter-
cyclically--that is, as labor market conditions inprove,
nonwhite youths tend to drop out of school. The enroll -
ment rates for white teenagers in secondary school were
found to be unaffected by the business cycle. */

Sone possi bl e el enents of a coordi nated set of policies
to assist disadvantaged youth m ght be:

e An expanded public enploynment and traini ng
programtargeted on low-income areas and
teenagers from low-income famlies.

e Expanded educational resources for both
academ c and applied areas of study; special
enphasi s could be placed on upgradi ng basic
education.

I ncreased activities devoted to inproving

t he housing stock (painting, fixing, cleaning,
and renovating). Depending on the degree of
skil'l require%, teenagers mght play a part

In such efforts.

The provision of skill-training and education
entitlenments (scholarships) for |owincome
youth in poverty areas.

47. Linda Nasif Edwards, "School Retention of Teenagers
Over the Business Cycle,” Journal of Human Resources,
X, No. 2 (Spring 1976), pp. 200-208.
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* Aggressive enforcenent of nondiscrimination
statutes.

In addition to policies specifically targeted on youths,
policies aimed at inproving economc conditions and the
gquality of life in general in |lowinconme areas may have
especially beneficial effects on youths living in such areas.
For exanple, policies which stinmulate investnment in |ow
income areas mght provide sone enploynment and training
opportunities for local youths. Policies which stinmulate
| ocal economc activity nmay add to resources available for
public services, including the school system Anot her
possible illustration is housing policies which mght have
beneficial effects on access to jobs and better schools,
and reduce crowding in some urban school s.

The policy approach to the probl ens of teenagers
from low-income areas m ght be separated into a counter-
cyclical phase and a long-term structural phase. The
first priority mght be to reduce the effects of prol onged
hi gh cyclical unemployment. The |onger-term phase m ght
put nore enphasis on inproving skills and inproving the
quality of |obs available.



CHAPTER | V
FOREl G\ EXPER ENCE

International D fferences in
Teenage Unenpl oynent Rates

The United States is not the only industrial country
with an unenploynment rate for teenagers considerably above
that for adult workers. The recession of 1974-75 caused
sharp increases in teenage unenpl oynment rates in nost
industrialized nations. In sone countries in which ol der
workers are particularly insulated from cyclical unenpl oy-
nment by job-security arrangements, the burden of cyclica
unenpl oynent has fallen heavily on new entrants to the |abor
market.

The teenage unenpl oynent rate is, however, higher in |
the US than in other industrial countries. The differen-
tial in percentage points between the teenage unenpl oynent
rate and the total unenpl oynent rate is also conparatively
high in the U.S. However, the ratio of the teenage unenpl oy--
nment rate to the total unenploynment rate in the U S is.
simlar to the ratio in other countries (see Table 10).%

S nce the end of World Vér Il the experience of indus-
trial countries with teenage unenpl oynment has differed
wi del y. Gountries with relatively |ow unenpl oyment rates

for teenagers include Japan, Wst Gernany, the Netherlands,
and, until recent years, Geat Britain. Countries with
relatively high teenage unenpl oynent rates include the U.S.,
Canada, France, and Italy.?2

1. Forei gn unenpl oynment rates used in this study have
been adjusted to reflect U.S. definitions and concepts
by the U.S. Bureau of Labor Statistics.

2. Based on Table 10, and on Bureau of Labor Statistics,
Yout h Unenpl oynent and M ni num Wages, Bul. 1957, (Washing-
ton: GPQ 1970), Part TV "Foreign Experience."
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TABLE 10

| NTERNATI ONAL ~ COVPARI SON
G- UNEMPLOYMENT RATES,
AVERAGE CGF 1968, 1970, 1974

(2)

(D All Working (1)-(2) (1)+(2)

Teenager s Ages Dfference Ratio
United States 14. 7 4.7 10.0 3.1
Australia 5.0 1.7 3.3 2.9
Canada 12. 6 54 7.2 2.3
France?, 7.3 2.6 4.7 2.8
Ger many, © . 2.5 0.9 1.6 2.8
Great Britain® 7.0 3.8 3.2 1.8
Ttalyd 15. 0 3.8 11. 2 3.9
Sneden 5.6 1.9 3.7 2.9
Japan 2.3 1.3 1.0 1.8

SOURCE: U.S. Departnent of Labor, Bureau of Labor Statis-
tics, Ofice of Productivity and Technol ogy.

NOTE: Teenage defined as 16-19 years olds in U S., France
and Sweden; 15-19 in Australia, Canada, CGernmany, G eat
Britain and Japan; and 14-19 in Italy.

a. Average of 1968 and 1970 only.
b. Average of 1968, 1970 and 1973.
C. 1971 annual data

d Average of 1968, 1970 and 1972.
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" Reasons For Differences In

The busi ness cycl e has a pronounced effect on teen-
age unemployment. Thus, at a particular period, nationa
differences in teenage unenpl oynent rates are partly the
result of cyclic factors such as the timng and severity
of recessions. Qher factors that affect national differ-
ences in teenage unenpl oynent rates include:

e Denography, particularly the nunbers of teen-
agers relative to other groups in the popul ati on;

* Machinery for assisting youths in job hunting
and career selection;

e The degree to which the apprenticeship system
i s used,

« The use of differentially |ower minimum wages
for teenagers, Or Nno mninumwage statutes;

e Attitudes and custons pertaining to social
and economc nobility;

» The extent of participation in the |abor
nmar ket by students.

Denogr aphi ¢ Factors

Countries that have a bulge in the size of the teenage
popul ation are likely to experience an increase in teenage
unenpl oyrment rates. This was one of the factors associated
with the increase in teenage unenpl oynent rates in the U.S.
between 1955 and the present tine, particularly between 1955
and 1965. A relatively snmall proportion of youth in the
popul ation after World Vér |1 was one of the reasons for |ow
t eenage unenpl oyment rates in Germany and Great Britain
Conversely, a relatively high proportion of teenagers was
one of the factors associated with higher teenage unenpl oy-
nment rates in the U.S., Canada, and France.

3. Ibid., p. 136.
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International differences in the denobgraphic factors
are conpared for the year 1970 in Table 11. Teenagers
constituted a conparatively small percentage of the
wor ki ng-age popul ation in Wst Germany, Sweden, and G eat
Britain, and a conparatively high percentage in Canada,
France, and the U.S. The percentage of teenagers in the
| abor force was conparatively low in Saeden and Japan,
and conparatively high in Canada, the U.S., Geat Britain,
and Wst Germany.

Machinery for Assisting Youths in Job Hunting and Career
Selection

Several countries, including Geat Britain, Wst GCer-
many, and Japan, engage in extensive counseling and pl ace-
ment activities for youth. Partly as a result of this
enphasis on such services, a large proportion of the youths
of these countries are able to obtain their first job after
| eaving school w thout experiencing any unemployment.

Wage Differential for Teenagers

Sone countries have mninmumwage |laws that provide for
differentially |ower mninumwages for teenagers. Sone have
col l ective bargai ning procedures that can result in differen--
tially lower wages for young workers. Still other countries
use both mechanisms.

It has been argued that relatively |owwages for teen-
agers conpared to adult wages tend to facilitate the enpl oy-
ment of youth. |If teenagers are paid substantially |ower
wages than nore experienced workers, there will be nore
economc incentive for firns to enpl oy teenagers. The
exi stence of a mninumwage, if it is sufficiently high,
could prevent the enploynent of significant nunbers of
teenagers. For exanple, one study states the follow ng:

4. Ibid., pp. 135-136.
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TABLE 11

TEENAGERS? AS A PERCENTAGE OF THE WRKI NG AGE POPULATIONP
AND THE LABCR FCRCE | N SELECTED COUNTRIES, 1970

Per cent age of Per cent age

VWorki ng Age of the

Popul ati on Labor Force
Canada 13.9¢ 9.7
Dennar k 9.8 N.A.
France 10.6° 6.2
CGer many 8.6 8.4
Italy 9.6 8.1
Japan 11.5 59
Luxenbour g 9.2 N. A
Net her | ands 11.6° N. A.
Sweden 8.6 57
Qeat Britain 8.9¢ 8.6
United States 13.1 8.8

SOURCES: Teenagers as a percentage of working age popu-
| ati on: Denographi ¢ Yearbook, 1973, United Nations, New
York (1974). Teenagers aS a percentage of the labor force:
Beatrice Reubens, "Foreign and Amrerican Experience Wth
The Youth Transition,'" in From School To Vork, p. 279.

a. Teenagers as a percentage of the working age popu-

| ati on based on ages 15-19 for all countries. Teenagers
as a percentage of the |abor force based on ages 14-19
for Italy; 16-19 for Sweden, France and the U 'S.; and
15-19 for all other countries.

b. Wrking age popul ation defined as 15 years and over.
C. Census of 1971.
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Al though there are many factors... certainly
the size of apprenticeship prograns and the extent
of application of youth rate schenes have a defi -
nite correlation with the rate of enploynent of
youth in the countries studied.>

Wage systens that provide differentially |ower wages
for teenagers nmay contribute to the |ow teenage unenpl oy-
ment rates experienced in such countries as Wst GCernany,
Qeat Britain, and Japan. However, the existence of a
differential mninmumwage for teenagers does not ensure
| ow t eenage unenpl oynent rates. Canada al so provides a
differential mni numwage, but Canada has experienced high
t eenage unenpl oynment rates.

Anal ysts are not in agreenent on the significance of
the mninumwage factor as as explanation for international
differences in teenage unenpl oynent rates. According to one
view, the average wages of teenagers relative to adults is
the critical relationship rather than |egal m ni nrumwage
provisions.®

Attitudes and CQustons Pertaining to Social and Econom c"
Mobility

All societies nust have a process through whi ch young
peopl e are matched with careers and jobs. Attitudes and
custons related to this process affect international dif-
ferences i n teenage unenpl oynent rates. For a youth grow
ing up in a highly structured society, nany uncertainties
and substantial unenpl oyment associated with job search can
be avoided. Children born of parents at a particular place
in the social structure may be cast into a pattern of edu-
cation and job selection that mnimzes uncertainty and
unemployment. On the other hand, in a society in which a
| arge proportion of the popul ati on expects to be upwardly
nobi | e, sone unenpl oyment may be associated with the search
for careers thought to be nost desirable.

5. John W Piercey, "Youth WAge Rate Schenes in Western
Europe and Canada and Their Effect on Youth Unemployment,"
in U.S. Departnent of Labor, Bureau of Labor Statistics,
Yout h Unenpl oynent _and M ni num\W\age (1970) .

6. Beatrice Reubens, "Foreign Experience,' Conference on
Teenage Unemployment, Congressional Budget O fice, April 30,
1976.
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Although it is difficult to quantify the inpact of
differences in social attitudes and custons, sone anal ysts
have argued that the traditions and ideals of upward no-
bility in the United States have contributed to the re-

[ atively high unenpl oynent rates anong teenagers conpared
with nore tradition-oriented countries./ As an explanation
of differences in unenploynent rates anong countries, this
thesis nmay be nore applicable to educational decisions and
to the educational system than to high rates of job chang-
ing per se. For exanple, earlier in this paper, It was
reported that nost of the teenage unenpl oynent in the United
Stated was associated with job entry rather than with high
job quit rates. However, generally high aspirations for

a large proportion of teenagers may be one of the expl ana-
tions for the stress on academ c education for a relatively
| arge proportion of youth.

A crucial consideration is the tine at which decisions
are made to determne the future of the youth. In some
countries this decision is nmade early in life through cus-
tom tradition, or the use of highly selective examinations.
Wth the U.S. educational system flexibility is maintained
until a relatively late stage. At sone stage, however
options dimnish and | arge nunbers of youth nust settle
for something |less than a professional career since the
nunber of such careers are limted.

The enphasis in the United States on keeping options
open has had bot h advantages and disadvantages. The advan-
tages include opportunities for upward nmobility for a |arge
proportion of youth. The disadvantages may include a failure
to provide youths w th nmeani ngful signals about: their edu-
cational and occupational prospects. In addition, the
enphasis on academc or theoretical education to some degree
nmay have been at the expense of providing viable opportuni-
ties for youths who at sonme stage pursue noncollege careers.

Sone observers have concluded that there is a tradeoff
bet ween having a nobile society and having |ow unenpl oyment
rates for teenagers. According to this view, the United
States has opted for a nobile society and high teenage un-
enpl oynment has followed as a consequence.® However, the

7 Franz A Groemping, ''Transition from School to Wrk 10
Sel ected countries," e Transition from School To Wrk.
(Princeton: Princeton University, 1968), p. 134.

8 Ibid.; also James S. Col eman, "The School To Wrk Tran-
sition,™ cBo Conference on Teenage Unemployment, Apri l 30,

1976.

78-669 O- 76 - 5



58

question remains as to whether or not such high teenage
unenpl oynment rates necessarily acconpany a society that
offers the possibility for upward nmobility. For exanple,
by encouragi ng students to search for jobs before |eaving
school perhaps some unenpl oynent could be avoided. In
addition, nore investnents in post-secondary school train-
ing for noncollege-bound youth m ght further reduce teen-
age unemployment.

Student Labor Force Participation Rates

Al though a conparatively large proportion of teen-
agers renain in school beyond age 16 in the United States,
t eenagers in school gave conparatively high |abor force
participation rates. The nature of this participation
tends to result in significant unenploynment associated wth
frequent entry and withdrawal fromthe |abor narket. Stu-
dents in other industrial countries do not participate
in the labor market to the same degree. Moreover, sone
countries do not include students in their unenpl oynent
statistics.

Concl usi on

It would be useful to assess the relative inportance
of particular factors that affect differences in teenage
unenpl oynment rates anong different countries. It has not
been possible to do this because of data limtations and
because of the difficulties inherent in attenpting to
hol d ot her influences constant among countries except the
factor under study. Certain countries, however, such as
Japan and Germany, have experienced |ow teenage unenpl oy-
ment, while others, such as the U.S., Canada, and France,
have experienced high rates of teenage unemployment. It
is worth considering several systematic differences between
the two groups. Characteristics associated with |ow teen-
age unenpl oyrment: include a |ow proportion of teenagers,
stress on apprenticeship, differentially |ower mnimm
wage rates for youth, and relatively |less enphasis on open
options and upward nobility.

In Japan, the conditions supporting |ow unenpl oynent
for teenagers are especially strong, and they are nutually
reinforcing. Labor markets are usually tight. Students

9. Beatri ce Reubens, "Foreign Experience."
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tend to get jobs before leaving school. Firns are willing
to train young workers because of the tight |abor narket,
the | ow wages for beginning workers, and the lowrates of job
changi ng anong workers.l0 Indeed, anmong the larger em

pl oyers, enployees tend to work for the sane firmduring
their entire working life. In such firns, seniority is an
inportant factor affecting wage rates. It is difficult to
predi ct what woul d happen if one or nore of these condi -
tions were not present. For exanple, if firns could not
count on the long tenure of workers, they would probably be
less willing to invest in the training of youth. If youth
could not count on job security, young workers mght be |ess
willing to accept |lowwages initially.

Wiile certain countries have been able to keep teenage
unenpl oynment rates relatively low there is sone doubt about
whet her the underlying conditions will continue to exist.
For example, denographic factors are becom ng | ess condu-
cive to | ow teenage unemployment. Moreover, the |abor scar-
city that prevailed in some countries during the 1950s and
1960s may not be typical of the future. The large role of
apprenticeship in certain countries may be declining. In
short, the conditions in other countries that have contri b-
uted to | ow teenage unenpl oynent in the past may be
eroding.1l

Foreign Policies and Programs

Structural Poli ci es

QG eat Britain and Wst Gernmany have | arge apprentice-
shi p programs, extensive counseling systens in the school s,
and special wage policies for teenage workers. The British
have a specialized enpl oynent service for assisting youths
to find jobs.

Industrial countries are currently enphasizing devel op-
ing new ways of relating education and work:

100 S.B. Levine and GG Soners, "Youth Enpl oynent and
Wages in Japan,” in Youth Unenpl oynent and M ni num Wages,
pp. 163-179.

11. Beatrice Reubens, "Foreign Experience."
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To a surprising extent nations are follow ng a
paral l el course in appraising and prescribing for
the structural problens affecting at |east a
portion of their teenagers. The dissatisfaction
expressed in the United States with high schoo
education and the consequent attention to Career
Educati on has not been repeated precisely el se-
where, but other nations are seeking to bring
education into closer proximty to the world of
work, to informyoung peopl e about the options
and conditions they will face, to conbine schoo
and the workplace, to bring general and vocati ona
education into harnony and to devise new forns of
education/training for the segnent of youth which
will not or cannot master the basic cognitive
skills. 12

There are proposals in nost countries of VWeéstern
Europe for revanping their educational systens to provide
nore vocational training, tenporary (one-to-two years)
| eaves of absence with the guarantee that students can re-
turn to school (public education) after a period of job ex-

perience, and better counseling. It has been proposed that
graduati on dates be staggered to prevent the glut of |abor
market entrants in June each year. Recommendations have

been nade for the expansion of financial aid to support

post - conpul sory school attendance of young persons from low-
incone families--not just schol arships but incone support
programs. Another suggestion is that institutions of higher
education give preference to those wth work experience.

Q her proposals include the following: (1) that social
security paynents for youth be |owered and pension fund pay-
ments for youth be elimnated, thus acting as an incentive
for hiring, (2 that inconme nmaintenance be provided for
youth entering the |abor market or w shing to change from
their first job; (3 that earlier retirenent wth adequate
pensi ons be pronoted so as to open jobs for youths; and

12. 1bid.

13. For a nore detail ed discussion see Country Wrking
Papers to CECD Education Commttee and Social Affairs Com
mttee on "Entry of Young People into Wrking Life."
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(49 that one-year sabbaticals be provided to reeducate ol der
nmenbers of the work-force while opening jobs for young
persons.l4

Interest in work-related education for the young is
mat ched in other countries by an interest in extending edu-
cation and training opportunities for adults: "The nove-
ment in Europe--at least with respect to occupational train-
ing- -is clearly toward making it a matter of right (author's
enphasi s) that government-assisted education be available to
all adults."l5 France and Gernmany partially finance their
education and training prograns for workers by neans of a
payrol|l tax on enployers. France specifically includes em
pl oynent preparation for unenpl oyed people aged 16 to 18.16

Count ercyclical Policies

The countries of Wstern Europe and Canada have enacted
several types of measures in response to the unenpl oyment
brought on by the recession. Some of these have been spe-
cifically focused on young workers and on the |ong-term un-
enpl oyed. In several countries, such as Sweden, policies
designed to prevent firns fromlaying off workers have ex-
acer bat ed the unenpl oynment probl ens of young workers who
are entering the |abor market full tine.

In May 1975, France instituted a policy of paying cash
grants of approximately $80 per nonth to young persons who
were |leaving school, if they would enroll in vocationa
training courses. In addition, a special renedial course
was set up to enable students who had failed exam nations
in technical secondary school to have another opportunity.l7

14, CECD, Education and Wirking Life in Mdern Society,
Paris, 1975.

15. Wllard Wirtz, The Boundl ess Resource (Véshington: The
New Republ i ¢ Book Conpany, Inc. 1975), pp. 103-106.

16. |bid.

17. Domnique Fleury, '"Les Mesures Recentes Prises a L'Egard
Du Chonage des Jeunes,' Droit Social (Septenber-Qctober 1975).
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In June 1975 the French governnment announced anot her
tenporary neasure anounting to a wage subsidi zati on schene.
A nonthly cash award of $125 for a period of six nonths was
given to any enployer who hired a person in one of the
follow ng categories between June 15 and Septenber 20, 1975:

« Aperson registered as a job seeker for nore
than six months;

* A person under 25 years of age looking for his
or her first job;

« A young nman who had conpleted his nationa
mlitary service and registered as a job seeker

A nonthly cash award of $75 for six nonths was subsequently
awarded for each individual hired fromthe above categories
bet ween Cctober 1 and Novenber 30, 1975. The jobs had to
last for a mnimumof one year and had to lead to a net
addition in enployment (wth the exception of replacenent
of retirees). Fi nancing was provided for the hiring of
100,000 teenagers through these subsidies.l8

A new vocational training scheme was al so established
in France for young job seekers between the ages of 16 and
25. For each youth hired and then placed in a state train-
ing center, all training costs were picked up by the state.
In addition, a cash grant amounting to 30 percent of the
m ni rumwage plus 100 percent of the mninumwage during the
actual period of training (120 to 500 hours) was provided
or the first six nonths of enploynment. |If the training
took place within the establishment, a grant of $1.50 per
hour was awarded for each hour of training.

Sneden initiated a programcalled the "Five Oowns
Policy," under which young peopl e wthout any technica
training were drawn into the private sector by neans of
state subsidies given to firns that provided training for
t he young enpl oyees. The firns were pai d approxi mately
$1.25 (five crowns) per hour per enployee hired under this
programfor the duration of the training. The aimof the
programwas to decrease teenage unenpl oynent pernmanently

18. 1 bid.
19. lbid.
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by increasing the probability of the participants retain-
ing these jobs after the training period. The degree
of success of the programhas not yet been determined. 20

The British, who have been suffering from especially
hi gh rates of unenpl oyment anong the countries of Wstern
Eur ope, have adopted several tenporary nmeasures to stimulate
yout h enpl oynent and training.2l About $60 nillion was de-
voted to the creation of 15,000 jobs for young people in
areas of high unemployment. Qants were offered by the
governnent to |local public authorities, private firms,
charities, or comunity groups for the organi zation of
| abor -intensive projects. Wages and enpl oyers' insurance
contributions were covered by the grant as well as equi pnent
cost up to 10 percent of the wage bill. The projects were
to aimat providing at |east 30 worker-nonths of enploynent
--such as 12 weeks for 10 workers.

From Cct ober 13, 1975 to February 29, 1976, a British
enpl oyer hiring a young person for his or her first full-
time job since leaving school was paid recruitment subsidies
of $10 per worker per week for 26 weeks, provided that the
enpl oyer did not create a vacancy by di sm ssing another em
pl oyee. Those eligible for the programwere youths under 20
who were regi stered as unenpl oyed and seeki ng wor k.

Training prograns in Britain have been expanded through
additional allocations. Particular enphasis was placed on
the training of young peopl e. Forty mllion dollars has
been devoted to increased individual training allowances in
1975. The thrust was to counteract the cutbacks in industry
training prograns during the recession, thus safeguardi ng
the supply of skilled labor in the recovery period. The re-
cession was al so seen as a good tine for unenpl oyed workers

20. COECD, Wirking Party on Enpl oynent, "Inventory of Short-
Term Measures Taken in the Light of the Enpl oynent Situation,"
Paris, August 8, 1975.

21. The follow ng paragraphs on British policies are based
on the follow ng sources: CECD, ibid.; and British Infornma-
tion Services, Policy and Reference D vision, Policy State-

ments, various rel eases, 1975.
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to devote their time to the acquisition of new skills. An
additional $60 mllion has been set aside for further expan-
sion of training in 1976-77. The 1976 target has been set
at the training of 80,000 individuals through governnent
prograns and governnent-supported initiatives.

A snall-scale programcalled the Wder Qoportunities
Schenme was operated in Britain fromJune 1974 to May 1975.
The objective of this programwas to give participants the
opportunity to performvarious types of work to test their
capacities and. interests in followng a new |line of work.
The programwas open to roughly 400 young persons and adults
who were having difficulty finding and keeping a job. Adult
enrol I ment was 12 weeks and youth enroll ment 24 weeks. The
programwas oriented nore toward counseling than training,
including instruction on how to apply for a job and how to
respond at an interview The enphasis in this programwas
that certain basic social skills are inperative in order
for specific skill training to be effective. | f successful,
t hese nodel s nay be expanded in the future.

The Community Industry Schene was initiated in Britain
in 1972 to conbat high rates of youth unemployment. It was
expanded several times in the recent recession. The nost
recent expansion was announced in Novenber 1975, bringing
the total nunber of positions up to 3,000 with a 1976-77
budget of $8 mllion. The programis ained at socially and
personal | y di sadvantaged youth. The participants work in
groups of eight to ten, under supervision of a skilled
tradesman, on environmental and community projects which
woul d ot herwi se not be done. Exanples of their projects
i nclude the construction of playgrounds, decorating and
renovating work, assisting wth social surveys, and hel ping
el derly persons with gardening. By QOctober 1975, nore than
6,000 persons had passed through the schenme and just over
hal f of themhas entered full-tinme employment.22

In June 1975, the European Community noved for the
first time into the area of youth unemployment. Approxi -
mately $53 mllion of the Joint Social Fund was allotted to
support efforts of nmenber states dealing wth unenpl oyed
yout h under the age of 25. The funds were provided for
prograns during the second half of 1975. Bel gium France,

22. Departnent of Enploynent (Geat Britain), "Community
Industry for Five More Areas," Press Rel ease, Novenber 26,
1975.
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and Gerrmany were allotted $2 mllion, $10 nmllion and $10
mllion, respectively, to cover 50 percent of the cost of
additional training courses for unenpl oyed youths seeking
their first jobs. Britain and The Netherl ands were all otted
$6.5 mllion and $425 thousand, respectively, to cover 50
percent of the cost of increasing the nunber of apprentice-
ships for young peopl e who have conpleted their conpul sory
education but are unable to find jobs due to insufficient
skill levels or qualification in skills for which there

is no demand.23

In 1971 during a period in which the teenage unenpl oy-
ment had reached approxinmately 17 percent, the Canadi ans
| aunched an enpl oynent programcalled the Qoportunities for
Youth Program (OYP). The programwas built on the idea that
students need to be enpl oyed during the sumrer nonths and
could find suitable projects to work on if funding were
provi ded. Thus, by providi ng resources, students' ideas
and aspirations could be tested and cormmunity projects under--
taken without the creation of a |large bureaucracy. Projects
were sel ected on the basis of their response to community
needs in social service, information, culture or arts,
environnent, research, or business. The only significant
restriction is that they not duplicate existing services.
Sone specific exanples of projects are as follows: $7,500
to fund the teaching of immgrant children having trouble in
el ementary school; $1,220 to provide a two-person |ifeguard
service at a nenorial park; and $13,000 for the publication
of a community newspaper. Al so undertaken were the buil di ng
of ski trails, the establishnment of sumer canps for the
disadvantaged, and research in nercury pollution. Through
the end of the sumer of 1975, nore than 122,000 j obs had
been created through the Qpportunities for Youth Program.24
However, funding for the OvP has recently been discontinued
for budgetary reasons.25

23. European Community, Social Fund Applications for 1975,
(January 1976).

24, CECD, "lInventory of Short-Term Measures."

25. D scussions with staff, Canadi an Enbassy.
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Several European countries, including France, Sweden,
Bel gium Britain, and Luxenbourg, have extended their un-
enpl oyrment insurance and assi stance systens to cover youth
without a history of prior employment.26

26. CECD, "lInventory of Short-Term Measures."



CHAPTER V
PCLI CY | SSUES AND CPTI ONS
This chapter relates the dinensions of the teenage unem-
pl oynent problemto specific policy issues and options. D f--
ferent groups of unenpl oyed teenagers are distingui shed and
broad kinds of policy options anal yzed.

Teenage Unemployment--Not One, But Several Probl ens

For purposes of analysis, unenployed teenagers nay be
divided into two groupings: (1) those for whom unenpl oynent
is not likely to be a persistent problemin |ater years; and
(2 those who, in the absence of policy -actions, are likely
t o experience unenpl oynent as a persistent, though inter-

mittent, problemextending well into their adul thood, if not
their entire working lives. In practice, the two groups of
unenpl oyed teenagers cannot be sharply distinguished. It is

not feasible to predict wth certainty which unenpl oyed
teenagers will have persistent unenpl oynent problens. How
ever, certain characteristics--such as being a nenber of a
mnority group, a high school dropout, or anong the |ong-
term unemployed--increase the chances that a particul ar un-
enpl oyed teenager wi |l experience unenpl oynment as a |ong-
termprobl em

In general, the high rates of unenpl oynent experienced
by teenagers decline as the youths grow ol der, acquiring
skill, experience, and financial responsibilities. This is
true for all denographic groups. However, anong the disad-
vant aged, unenpl oynent rates continue at high levels for
adults. The types of experiences that disadvantaged adults
have in the |labor narket are simlar to those of teenagers
--frequent spells of unenpl oynent interspersed w th enpl oy-
ment at unskilled, |ow paying, and unpromsing jobs, wth
periods of wthdrawal from the |abor narket.

Further distinctions anong unenpl oyed teenagers nay be
useful. For exanple, unenploynent nay be a nore serious
probl em for youths who are no |longer in school and are seek-
ing a full-time job, conpared with youths who are engaged
in a productive activity of going to school or taking

(67)
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training courses. Mreover, the consequence of being unem
ployed are likely to be nore severe if the financial re-
sources of the famly are limted.

Teenagers in the |abor market, in general, experience
high rates of unenpl oynent because as a group they |ack |abor
market skills, have fewer financial responsibilities, and
face information problems--teenagers have to find out where
their opportunities and interests |lie and enpl oyers |ack in-
formation about the potential of teenagers as employees.

In addition, disadvantaged teenagers in the |abor market
confront such obstacles as racial discrimination, geographic
and cultural isolation, and inadequate basic education

Both cyclical and denographic factors have exacerbated
t he unenpl oynent problens of teenagers in recent years. Both
of these factors are now working positively to reduce teen-
age unemployment. However, cyclical inprovenent takes sev-
eral years, and the proportion of teenagers in the working
popul ation will not begin to decline substantially before
approxinately 1980.

At least three broad and interrelated policy issues are
raised by the current high levels of teenage unemployment:

« The relative enphasis to be placed on the unenpl oy-
ment probl ens of teenagers, conpared to those of
ot her groups of workers;

* The relative enphasis on the unenpl oynent and ot her
| abor mar ket problens of di sadvant aged teenagers,
conpared to the problens of unenpl oyed teenagers
in general; and

e The relative enphasis on short-termpolicies which
may produce effects within a short period of tine,
conpared to longer-termmeasures for affecting
t eenage unemployment.

These issues should be kept in mnd in evaluating the policy
alternatives discussed in this chapter.
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The unemployment rate alone is not the only neasure of
the | abor narket problens of teenagers. Sone anal ysts con-
si der unenpl oynent to be a poor indicator of teenagers'
| abor market status.l This is partly because teenagers'
attachnent to the labor force tends to be relatively weak
As a result, nany teenagers who would like to have and who
need a job nay not be actually |ooking and therefore are not
classified as in the |abor force. Moreover, many teenagers
who have jobs nmay face nore serious long-termproblens in
the |abor market than nany unenpl oyed teenagers.

Under sone circumstances, the unenpl oynment rate for
teenagers nmay actually be a msleading indicator. For ex-
anple, it is conceivable that an effective policy mght re-
sul't in a larger increase in the size of the teenage | abor
force than in teenage enpl oynment. Hence, the teenage unem
pl oyment rate coul d increase even though nore teenagers were
wor ki ng and gaining val uabl e experience than woul d have
occurred wi thout the policy.

Policy Options

Pol i cy neasures that could be used to counter teenage
unenpl oynment i ncl ude:

e Special neasures for focusing on the problens
of di sadvantaged mnority, low-income, and
poverty-area youths, including targeting the
educati on and nanpower prograns discussed
bel ow on these groups; providing nobility as-
si stance; and strongly enforcing equal oppor-
tunity statutes

e Public enploynment and training prograns;

* Increasing the demand for teenagers in the
private sector;

e Providing teenagers with information about the
| abor market; and

Educati onal poli ci es.

1. Paul E Barton,' "Yout h Enpl oynent and Career Entry," in
Seynour L. Wolfbein (ed.), Labor Market Infornation for
Yout hs (Philadel phia: Tenple University, 1975).

78-669 O- 76 - 6
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Focusi ng Policies on Disadvantaged Teenagers

For di sadvant aged youths, each of the policies dis-
cussed bel ow coul d be specifically targeted and intensified.
Many exi sting federal prograns in education and nanpower
areas already focus on the problens of di sadvantaged i n-

di viduals. For policy purposes the following eligibility
criteria mght be used:

e Famly inconme and assets;

* Residence in areas wth especially high unenpl oy-
ment and/or |ow income;

e Duration of current unemployment;

* Previous history of unenpl oynent frequency and
dead-end jobs;

e Wrking full time, but having grossly deficient
skills (frequently the case anong hi gh school
dropouts) .

Obviously, different groups of disadvantaged teenagers
may require different types of assistance. For exanple, the
unenpl oynment needs of di sadvantaged students may differ from
t hose of di sadvantaged youths in the full-tinme |abor narket.
For sone unenpl oyed youths, geographic isolation may be a
factor, and counseling and nobility assistance policies
m ght be consi der ed.

As discussed earlier in this report, unenployed mnority
youths living in low-income areas suffer from a whole con-
fluence of negative factors which include inadequate educa-
tion and racial discrimination. |In addition to education,
enpl oynent, and information policies, special neasures may
be needed to enforce equal opportunity statutes.2

Public Enpl oynent and Training Prograns

S nce the 1930s the federal governnent has nade use of
a variety of targeted enploynent and training prograns for
yout h. QG her industrial countries have also been experi -
menting with such prograns.

2. For a recent study of unenpl oynment anong nonwhites in
general, see The Unenpl oynent of Nonwhite Americans: The
Effects of Alternative Policies, Background Paper No. 11,
Congressional Budget Gfice, July 19, 1976.
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~Youth enploynent and training nodels vary in their em
phasi s on several elenents:

 Type of work--conservation, environnental inprove-
ment, public service, or construction;

* Relative enphasis on education, training, and supervision,

* Qoup to be served--the disadvantaged or youth
in general, in-school versus out-of-school youths;

* Admnistration and financing--the role of the
federal, state, and | ocal governnents in selection
of the projects, administration, and fi nanci ng;

* Programcosts--spending per enrollee and the
nunber of youths served; and

e Period of enrollment--for example, Ssunmer versus
year | ong.

In the United States, the first large-scale youth em
pl oynment programwas the QGvilian Conservation Corps (G
whi ch operated between 1933 and the early 1940s. The CCC
undert ook conservation projects for the federal and state
governments. Mich useful work was done under this program
and it was quite popul ar, perhaps because it focused on con-
servation projects that did not conflict wth work that
woul d have been done anyway.

At the current tinme, the Youth Conservation Corps (Y&
provi des summer jobs for teenagers aged 15-18. The purpose
of the programis to provide an education-work experience
for a cross-section of youth and to acconplish worthwhile
conservation projects. The current scale of the program
i nvol ves approxi mately 25,000 teenagers at a federal cost of
approximately $32 mllion. 1In addition to the federal cost,
the states provide additional matching funds. Because YCC
project sites are frequently | ocated sonme distance from
where the participants live, the cost of the programin-
cl udes expenses for housing, food, transportation, and per-
sonal servi ces.
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An evaluation of the YCC concluded that participants
were generally satisfied wth the program The eval uation
stated: "Qn the average, tenth and el eventh graders in YCC
| earn as nmuch about ecol ogy and resource nanagenent in the
course of a YCC summer as they would in a typical year in
school."3

The Young Adult Conservation Act (HR 10138), which
recently passed the U S. House of Representatives, expands
on the YOC approach. This act provides for a year-round em
~pl oynent program of conservation projects for youth aged
19-24. It authorizes $50 mllion for a planning period,
$700 mllion for the first year of operation, $2.1 billion
the second year, $2.8 billion the third year, and $3.5 bil -
lion for the fourth year. The Congressional Budget Cfice
estimated that the cost per enrollee nan-year for the pro-
gramwoul d be $10,000. This estimate was based on a mni num
wage rate of $2.30 per hour, plus 5.85 percent Social Secur-
ity Tax, $50 for a physical exam and $150 for transporta-
tion, which yields a total of approximately $5,6000 per man-
year. |In addition, the estimate assuned that an additi onal
16 percent (of the $5,000) woul d be spent on supervision, 40
percent on general administration, and 44 percent for sup-
port costs (including materials). Although the House Com
mttee on Educati on and Labor accepted the CBO cost estimate,
it expressed the view that the CBO figure over-estimted ad-
mnistrative and supervisory costs.%

Under the Conprehensive Enpl oynment and Trai ning Act
(CETA), passed in 1973, there are two employment-training
prograns specifically for youths: the Job Corps under
Title IV and the Summer Job Programunder Title IIl. In
addition, Title | of CETA while not specifically targeted
at youths, provides conprehensive nanpower services, and
many of the clients for these services are young workers.

3. Jerone Johnson, et.al, An Evaluation of the 1973 Youth
Conservation Corps (An Arbor, Michigan: Institute for
Social Research, University of Mchigan, 1974), pp. 57-61.

4, House Comm ttee on Educati on and Labor, Youth Adul t
Conservation Corps Act, Report 94-1146, acconpanyling HR
10138 (My 14, 1976).
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The Job Corps, which was established during the 1960s,
provi des intensive education, training, counsellng, and work
experience for disadvantaged youths. This programcurrently
operates on a scale of approximately 20,000 service-years
(annual positions), down from approxinately tw ce that |evel
during the late 1960s. The cost per service year. anguding
adm nistrative cost, is approximately $9,000 per year.

The principal sources of federal help to teenagers
seeking sumrer jobs are the Summer Job Program for youth
from low-income famlies under Title Il of CETA and the
work of the National Alliance of Businessnmen. The first
program provides funds to local governnents to enploy youth
part tinme for a nine-week period. Participants are paid the
m ni numwage, and the cost per summer enrollee is approxi-
mately $620. For the summer of 1976, it is estinated that
this progranwmnll enpl oy apprOX|nater 888,000 youths. The
National Alliance of Businessmen relies pr|nar|Iy on
vol unteers; |ocal business people help find summer
jobs for young peopl e.

Qurrent policy levels for the three principal nanpower
prograns in the federal budget that are specifically for
youths are indicated in Table 12. The total funding |evels
approximate $760 nillion and 138,000 full-tine equival ent
years of enploynent. The cost per year of service is rela-
tively high for the Job Corps--estimated about $9,700 for
fiscal year 1977--because of the wi de range of services pro-
vided. The estinmated cost per full-tine year of enploynent
for the Summer Jobs Programis about $4,600, since the pro-
gram pays the mninumwage but provides very little in the
way of services to participants. The Youth Conservation
Corps al so pays the mninumwage, but the estinated cost
per year of service is relatively high due to naterials
purchased, on-site living arrangements, transportation costs,
and adm ni strative expenses.

In addition to the manpower prograns specifically for
youths, several major nmanpower prograns under CETA serve
youths as well as other groups. In general, the resources
for conprehensi ve nmanpower services under Title | are allo-
cated to local "prine sponsors" by formula, and broad

5. For a recent analysis of this program see Sar A Levi-
tan and Benjamn H Johnson, The Jobs Corps--A Social Experi -

ment that Wrks (Baltinore: Johns Hopkins University Press,
1975).
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discretion is left to |local decision nakers on how the funds
are to be spent and which persons are to be served. For fis--
cal year 1975, an estimated 62 percent of Title I enrollees
were under 22 years of age. Approxinately 31 percent of

TABLE 12

FEDERAL TEENAGE EMPLOYMENT PROGRAMS,
APPROXI MATE CURRENT PQLI CY LEVELS

Appr oxi mat e Cost
Qutl ays Per Service Service
Program (mllion $) Year (9 Year s

Yout h Conserva-

tion Corps@ 32 10, 000 3, 200

Jobs Corpsb 200 9,749¢ 20, 515

Summer Jobs@ 528 4, 600 114, 783

TOTAL 760 24, 349 138, 498

SOURCES: House Committee on Education and Labor, Youth
Adult Conservation Corps Act, Report 94-1146, acconpanyi ng
H R 10138, (My 14, 1976); and The Congressional Budget
Office, Enploynent and Training Programs, Staff Wrking
Paper, May 4, 1976.

a. Estimated outlays for summer 1976.

b. Qurrent policy level of outlays, estimate for fisca

year 1977.

c. The cost per service year has been estimted at $8, 552
for fiscal year 1975 (Enploynent and Training Programs); the
estimate for fiscal year 197/ was obtal ned by applying an
inflation factor of 14 percent, yielding $9,749.

Title I funds were devoted to classroomtraining, 8 percent
to on-the-job training, 43 percent to work experience, and
18 percent to other nanpower services. Approximately 21 to
24 percent of enrollees in the Public Service Enpl oynent
Prograns (Titles Il and M) were under 22 years of age.

6. Enpl oynent and Training Report of the President (Vésh-
ington: GO 1976), pp. 88-103.
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For fiscal year 1977, the estimated current policy |evels
of outlays are $1.9 billion for Title | and_$3.3 billion
for the Public Service Enpl oyment Programs,’

Several snall-scale prograns that enroll primarily young
people illustrate variations on the public service enpl oy-
nment approach. These include the M STA program (Vol unt eers
in Service To America), which has relatively highly educated
enrollees. There is also a pilot programsponsored by
ACTION, which is called "Programfor Local Service" (PLS).
The PLS, which was tried in the state of \Washington, enrolled
a cross section of youth to provide needed public services
for the disadvantaged in such fields as education and health
services. The enrollees in the PLS were pai d approxi mately
the mninumwage and the admnistrative costs were not
|arge. The cost of a job at the current mni mumwage of

$2.30 per hour for 2,000 hours would anount to approximately
$4,600 per year (plus payrol| taxes).

The Canadi an (pportunities for Youth Program (OrP) es-
tablished in 1971, is an interesting exanple of a public
enpl oynent progran1that bears some simlarity to the PLS
approach in this country. The OYP relies heavily on |oca
initiative and on the initiatives of the participants them
selves. OYP participants organi ze thenselves to do a range
of projects which they thenselves prinarily have devi sed.
The projects are then sponsored by |ocal organizations and
financed by the national government.

The cost per enrollee for the various youth enpl oynent
and training prograns varies wdely, according to the tine
in the program wage paid, anmount and type of training, and
whet her or not food and living expenses are provided. Wth
resources for youth prograns |limted, trade-offs are un-
avoi dable. ne choice pertains to the relative enphasis on
summer jobs versus year-round work-educati on programs. IS
it nore effective with a given anount of funds to provide
a large nunber of sunmmer jobs or a snaller nunber of year-
round opportunities which conbi ne work experience, educa-
tion, and training? Teenagers may work nore effectively if
they are closely supervised; but supervision also adds to
costs.

7. Congr essi onal Budget Office, Enpl oynent and Trai ni ng
Programs, Staff Wrking Paper, My &, 1976.
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If the program cannot serve all who are interested,

sone selection criteria nust be applied: incone testing,
targeting on the locations of greatest need, random sel ec-
tion, or first come, first served. |If a programis tar-

geted on youth in areas with the greatest need, there is a
risk that it nmay becone stigmatized. However, if it is
aimed at a cross-section of youth, the resources avail able
to deal with the nost severe problens will be [imted.

Maj or advantages of public enpl oynent and training pro-
grans are that they can be instituted rather quickly and
targeted on particular groups or areas. Moreover, they can
be designed to have mninal displacenent effect on ol der
workers. There are, however, substantial problens in de-
signing and inplenenting effective public enploynent and
training programs, particularly on a large scale. It is
hard to develop projects that do not conpete in sonme way
with the private sector or with established government
enpl oyees and that at the sane tine are valuable projects.
Moreover, the projects nay involve the use of scarce mater-
ials and of scarce supervisory labor. It is difficult to
design the projects so that the skills gained are transfer-
able’to the private sector.8

I ncreasing the Denmand for Teenage Labor

The denmand for teenage |abor can be increased directly
by hiring teenagers, as in public enploynment prograns |ike
those discussed above, or indirectly by lowering the rel a-
tive cost of teenage labor. The cost of teenage |abor could
be lowered in a variety of ways, each with specific inpli-
cations for who pays the cost. A wage subsidy or tax
credit to private sector enployers for hiring and/or train-
ing teenagers would stimulate the denmand for teenage | abor.
Alternatively, teenagers mght be partially exenpted from
the payroll tax. Still another way of lowering the cost of
t eenage | abor would be to extend, fromthe present limted
form a lower mninumwage for teenagers. These approaches
mght be conbined. For exanple, instead of |owering

8. For a recent conprehensive analysis of the U S exper-
ience wth manpower prograns, including those targeted on
yout hs such as the Job Corps and the Nei ghborhood Youth
Corps, see Charles R Petty, et.al., The |Inpact of Covern-
nment Manpower Programs, Industrial Relations Unit, The
Wharton School, University of Pennsylvania (1975) .
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the minimumwage for teenagers, enployers m ght be conpen-
sated for part of their expenses in hiring and training
teenagers at the mni numwage, which coul d have approxi nat e-
ly the sane effect in stimulating the denand for teenagers
as a differentially | ower m ni numwage.

Policies that stimulate the denand for teenage | abor
by lowering its costs could displace sonme adult workers.
However, aggregate policies could be used to stinmulate the
demand for labor and, thus, at least partially offset these
potenti al displacenment effects. Policies that stinulate the
demand for teenage |abor would not lead to a corresponding,
one-for-one reduction in teenage unemployment, because such
policies would also stimnmulate sone further increase in the
size of the teenage |abor force.

As a response to the increases in unenploynent due to
the recession, several countries have introduced prograns to
subsi di ze enpl oynent and training in the private sector.
These prograns have been focused on groups of workers hard
hit by the recession, such as the |ong-term unenpl oyed and
teenagers. Private sector training and enpl oynent policies
in the United States have been used to conbat structural or
| ong-termprobl ens of unenpl oynment and poverty. Exanples of
existing structural prograns Include subsidies to firns for
provi ding on-the-job training; and in the case of welfare
recipients, a tax credit to firns that hire and retain for
a period of tine persons who were on wel fare.

Prograns for countercyclical enployment and training
by the private sector are too recent for substantial in-
formation on their effectiveness to be available. However,
several general observations can be nmade about wage subsi -
dies. A wage subsidy, like other governnent outlays, acts
as a fiscal stimulant. Unlike many other types of govern-
ment outlays, however, wage subsidies contribute to reduc-
ing employers' costs and therefore have an anti-inflationary
aspect. Lower costs encourage firns to produce nore and to
use nore resources, including labor. In addition, by naking
one type of input less costly relative to others, a subsidy
for a particular type of |abor would tend to increase its
use.

The private sector approach to stimulating enpl oynent
and training can incorporate advantages associated wth the
mar ket system The types of output produced and the types
of skills acquired are at least partly governed by consuner
and ot her demands. As applied to enploynment and training,
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the market system can assist in organizing the activities,
and | ess bureaucracy may be required than if the activities
were carried out in the public sector. In addition, the
advant ages of enpl oynment experience nay be nore easily trans-
ferred to nonsubsidized jobs.

O the negative side, policies to stimulate training
and enploynent in the private sector are sometines criticized
because it is difficult to avoid paying firns for enpl oynent
and training that woul d have been undertaken without the sub-
sidy. This type of |eakage can be reduced, but not elimna-
ted, by having the subsidy apply to increases in enployment
above the level for a base period. Another way of reducing
this leakage is for the manpower agency to contract wth
sFecific firms for specific training services. A drawback

the contracting technique is that it can invol ve substan-
tial admnistrative burdens for both the public and private
sectors. Finally, a subsidy for one group of workers, such
as teenagers, could encourage enployers to substitute teen-
agers for other workers--a criticismthat applies especially
in periods of high unemployment.

Providing Infornmation about the Job Mrket

This approach can help mtigate teenage unenpl oyment
associated with the transition from school to career-type
jobs. The approach can include several facets extending from
early in the educational process to nore and better inforna-
tion for teenagers who have finished schooling and entered
the labor market. In particular, the follow ng kinds of
policies may mtigate transition-rel ated unemployment:

e Career education designed to inform students from an
early age about career alternatives;

e Work-study arrangenents particularly as the students
near the conpletion of their schooling;

 FHEforts to place graduating students in the job
mar ket before they | eave school;

 Special efforts by the U.s. Enploynent Service to
provide infornmation on job opportunities to teen-
agers who have entered the labor force full time.

These policies also have potential disadvantages: for
exanpl e, the first three attenpt to focus nore of the teen-
ager's attention and energy on the |abor market and coul d
result in dimnished performance in nore traditional academc
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areas. Moreover, policies which heighten students' interest
in the job nmarket could actually increase unenpl oynent to
the extent that they stimulate an increase in | abor narket
activity by teenagers.

The U.S. Enpl oynent Service, through a cooperative
systeminvol ving state governnents with many | ocal offices
t hroughout the country, serves as an enpl oynent exchange.
In general, the activities of the service are not specifi-
cally ained at the youth popul ation. However, it has nain-
tained a limted program called the "Enpl oynent Service
Cooper ati ve Program," that has the specific function of
hel pi ng high school graduates find their first post-school
jobs. In addition, in fiscal year 1975, about 40 percent
of workers pl aced throggh the U.S. Enploynent Service were
under 22 years of age. Federal outlays for the Enpl oyment
Service were approxi mately $482 mllion in that year.lD

Educati onal Poli ci es

Two broad types of educational policies mght reduce
t eenage unemployment: policies which increase the enroll-
ment of teenagers in education and training institutions
and policies which pronote better quality education, espe-
cially for students who othewise might fail to learn basic
skills.

Policies which increase enrollments of teenagers in
educational institutions nay have the short-term effect
of reducing the size of the teenage |abor force, thereby
reduci ng teenage unemployment. This outconme is not certain,
however, because of student interest in part-tine and sunmer
jobs. The long-termeffects of educational policies could
| oner unenpl oynent if they result in a higher proportion of
youths acquiring mninally adequate preparation for entry
into the | abor market.

However, policies which increase enrollnents in educa-
tion and training prograns, as a nethod for |owering teen-
age unemployment, entail sone risks. For exanple, if the
content of the programis not neaningful to participants,

9. Enploynent and Training Report of the President
(Washington: GPO, 1976), p. 346.

10. The Budget of the United States overnnent Fiscal Year
1977 (VWashington: GPO 19/6), p. 1l/.
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or if the programdoes not inprove their job prospects
|ater, the programmay not only waste resources but produce
a negative effect on the productivity of participants by
adding to their disillusionment and frustration. Anot her
type of negative effect could occur if the programdistorts
t he goal s and operating procedures of the educational
institutions.

For some teenagers, enphasis on academc, coll ege-
oriented subjects in the secondary schools nmay sinply re-
“sult in inadequate job preparation. Wile it nay be desir-
able to preserve the option of a college education, including
adult education, as long as possible, nore basic education
and training nay be inportant for youths who are not cur-
rently interested in college. Teenagers who decide late in
high school that they will not or cannot attend college nay
need opportunities to learn skills nore directly rel ated
to the j ob market.

My or existing federal prograns at the level of ele-
mentary and secondary education include the Title | Program
under the H enentary and Secondary Education Act which pro-
vides grants to school districts for supplenentary services
for disadvantaged students, and a categorical grants pro-
gramto states to support vocational education activities.
The approximate |evel of outlays for these prograns for
fiscal year 1977 (based on a current policy budget) are
$2.0 billion and $0.7 billion, respectively.ll

At the higher education |evel, several federal pro-
grans are intended to expand enrollnent possibilities for
students fromlow and noderate-incone famlies. These in-
clude the Basic Educational Qpportunity Gants (BEGG Pro-
gramwhi ch provides aid to students on the basis of their
families' capacity to pay and on col |l ege costs, various
loan and | oan guarantee programs, and the College Wrk- Study
Program whi ch supports institutionally admnistered subsi-
dies for student employment.l2

11. Congressional Budget COfice, Budget ptions for Fisca
Year 1977: A Report to the Senate and House Commttees on

the Budget (1976).
12. 1Ibid., pp. 233-237.




81

G her federal instruments for the support of post-
secondary education and training have been the various GI
Bills. These prograns have subsidized education and train-
ing on a large scale for youths in the United States (though
not primarily for teenagers). \eterans who have qualifi.d
for these prograns have been allowed broad discretion as to
the type of education and the type of providing institution.
Thus, the A Bill approach provides an exanple of a |arge-
scale entitlenent or voucher systemin which participants
have a |arge el ement of choice.l3

13. For a survey of the @ Bill, see I.N. Rashkow, The Q.
Bill; 1944-1974, Congressional Research Service, Library
of Congress, VWashington, D.C., Decenber 3, 1975.
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TABLE 1
NUMBER CF TEENACERS AGED 16-19 AND TEENAGERS
AS PERCENT O PCPULATI ON ACED 16-64
1954 to 1975, AND PRQIECTED 1976 to 1985

Teenagers as

Number Per cent of
Year (MI1ions) Population
1954 8.7 8.9
1955 8.8 9.0
1956 9.0 9.1
1957 9.2 9.2
1958 9.5 9.5
1959 10.1 9.9
1960 10.6 10.3
1961 11.0 10.5
1962 11.1 10.6
1963 11.9 11.1
1964 12.6 11.6
1965 13. 4 12.1
1966 14.0 12.5
1967 14.1 12. 3
1968 14.2 12.2
1969 14.5 12. 3
1970 14.9 12. 4
1971 15. 3 12.6
1972 15.8 12.6
1973 16. 1 12.7
1974 16.4 12. 7
1975 16. 6 12. 7
1976 16.9 12. 4
1977 16.9 12. 3
1978 16.8 12.0
1979 16. 6 11.8
1980 16.4 11. 4
1981 16.0 11.0
1982 - 15.5 10.6
1983 14.9 10.1
1984 14.3 9.6
1985 14.2 9.5

SOURCE: Bureau of the Census, fromthe Data Resources,
Inc., data bank. :



TABLE 2

YOUTH UNEMPLOYMENT AS A PERCENT OF
TOTAL UNEMPLOYMENT IN THE U.S.

1948 to 1975
Year Age 16-19 Age 20-24 Age 16-24
1948 17.8 20.0 37.8
1949 15. 7 18. 3 34.0
1950 15.8 17. 4 33.2
1951 16. 3 13.3 29. 6
1952 18.2 14. 3 32.4
1953 16.9 13.8 30.7
1954 14.3 14.1 28.4
1955 16.0 14.0 30.0
1956 17.2 14.4 31.5
1957 17.2 14.9 32.2
1958 14.7 15.1 29. 8
1959 17.6 14.6 32.2
1960 18. 4 15.0 33.5
1961 17.5 15.3 32.9
1962 18.6 16. 2 34.8
1963 21.7 16. 2 38.0
1964 23.1 17.5 40. 6
1965 26.2 16. 6 42.8
1966 29.0 15.5 44.5
1967 28.1 17.2 45.4
1968 29.6 19.4 49.0
1969 30.0 19. 8 49. 8
1970 26.8 21.0 47.8
1971 25.2 22.4 47.6
1972 26.9 23.1 50.0
1973 28.5 22.9 51.4
1974 27.6 23.1 50. 7
1975 22. 3 23.2 45. 5

SOURCE: Bureau of Labor Statistics, fromthe Data
Resources, Inc., data bank.

18-669 O- 76 - 7
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TABLE 3

RATI O CF TEENAGE (AGED 16-19) BEMPLOYMENT
TO TEENAGE PCPULATI ON

1954- 1975
Al Races Wi te Nonwhite
Year (Percent) (Percent) (Percent)
1954 40.2 43.0 38.0
1955 41.3 44 .2 38.9
1956 42.7 46.1 39.8
1957 41.2 45.0 36.7
1958 37.7 41.1 32.0
1959 38.1 41.2 30.6
1960 38.9 41. 4 33.8
1961 37.4 40.0 31.6
1962 37.6 40.3 32.1
1963 35.8 38.6 29.1
1964 35.8 38,.3 29.5
1965 37.6 40,..2 29.3
1966 40.6 43.5 31.3
1967 40.3 42,7 31.1
1968 40.6 43.8 31.4
1969 42.1 45.2 31.9
1970 41.2 44.5 28.9
1971 40. 4 43.8 25. 8
1972 42.5 46. 4 25.7
1973 44. 8 48.9 28.0
1974 45.1 49 .4 27.9
1975 42.3 46.6 24.7

SQURCE: Bureau of Labor Statistics, and Data
Resources, Inc., data bank.
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TABLE 4

TEENAGE EMPLOYMENT AS A PERCENT
G- TOTAL EMPLOYMENT, 1954-1975

Al'l Races Wiite Nonwhite
Year ( Per cent) (Percent) - (Percent)
1954 5.8 5.1 0. 66
1955 5.8 5.2 0.67
1956 6.0 5.3 0. 68
1957 5.9 5.3 0.63
1958 5.7 5.1 0.58
1959 59 54 0.56
1960 6.3 5.6 0. 65
1961 6. 2 5.6 0.63
1962 6.3 5.7 0. 63
1963 6.3 5.7 0. 60
1964 6.5 5.9 0.64
1965 7.1 6.4 0.66
1966 7.8 7.1 0.74
1967 7.6 6.9 0.76
1968 7.6 6.8 0.77
1969 7.8 7.1 0.78
1970 7.8 7.1 0.73
1971 7.8 7.2 0. 67
1972 8.2 7.5 0.69
1973 8.6 7.8 0.75
1974 8.6 7.9 0.74
1975 8.3 7.6 0.70

SOURCE: Bureau of Labor Statistics, fromthe
Dat a Resources Incorporated data bank
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TABLE 5

THE EMPLOYMENT STATUS
OF YOUTH, AGE 16-24
1975 ( THOUSANDS)

Enpl oyed Part -
Time for Eco- D scour aged
Age Unenpl oyed nom c_Reasons Workers@
16-19 1,752 680 137
16- 17 789 266
18- 19 963 414
20-24 1, 828 701 144
Tot al
Al Ages 7,830 3,748 854

SOURCE: Bureau of Labor Statistics, Enploynent and
Earnings, January 1976.

a. Persons who state that they want work but are not
| ooki ng for work because they believe they can't get a
job due to job-nmarket factors.
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TABLE 6

YOUTH UNEMPLOYMENT RATES
BY AGE AND FULL- AND PART-TI ME STATUS
1975 AND 1973

Part- and
Full-Time Full-Time Part-Tine
1975
16-19 years 19.9 21. 7 17.7
16-17 21. 4 25.9 19.3
18- 19 18.9 20. 4 15.1
20-24 years 13.6 13.8 12. 2
1973
16-19 years 14.5 14.5 14.5
16-17 17.3 19.1 16. 4
18- 19 12. 4 12. 8 11. 2
20- 24 years 7.8 7.7 8.2

SOURCE: Bureau of Labor Statistics, Employment
and Earnings, January 1974 and January 1976.
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TABLE 7

TEENAGE UNEMPLOYMENT RATES
BY AGE, SEX AND RACE

1975 AND 1973

Mal es Femal es

AgE Age Age AJE Age AJE

16- 19 16-17 18- 19 16- 19 16-17 18- 19
20.1 21 .6 19.0 19. 21.2 18.7
18.3 19.7 17 .2 17. 4 19.2 16.1
35.4 39 .4 32.9 38.5 38. 9 38.3
13.9 17. 11 .4 15. 2 17. 7 13.5
12.3 15.1 10.0 13.0 15.7 10.9
26.9 34 .4 22.1 34.5 36. 5 33.3

SOURCE: Bureau of Labor Statistics,
January i ssues,

1974 and 1976.

Enpl oynent and Earnings,




TABLE 8

TEENACE UNEMPLOYMENT (ACE 16-19)
BY HOUSEHOLD STATUS, 1975

Unenpl oyed Mal es Unenpl oyed Fenal es
(Nunbers in Percent of (Nunbers in  Percent of
t housands) Labor Force t housands) Labor Force
Househol d Heads 40 12.7 22 16. 4
Living with rel ative 26 11.9 11 28.9
Not living with rel a-
tive 14 14.5 11 11.4
Rel ative of Head 899 20.7 650 19. 4
Wfe of Head 93 22.0
Non- Rel ati ve of Head 18 17.0 31 23.2

SOURCE: Bureau of Labor Statistics, Unpublished data based on the Qurrent
Popul ati on Househol d Survey.

16
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TABLE 9

UNEMPLOYMENT RATES, 16-19 YEAR
A.bS AND TOTAL, BY STATE
1974 ANNUAL AVERAGES

.3 4

(1) (2 Dfference Ratio

State Tot al 16-19 (2 - (1) (2)+(1)

Alabama 55 19.8 14.3 3.6
California 7.3 19.2 11.9 2.6
Connecti cut 6.1 14.2 8.1 2.3
Fl ori da 6.2 17.9 11.7 2.9
CGeor gi a 5.2 16.0 10.8 3.1
| ndi ana 5.2 16.3 11.1 3.1
Kent ucky 4.5 10.0 5.5 2.2
Louisiana 7.1 26.9 19.8 3.8
Mar yl and 4.7 18.5 13.8 3.9
Massachusetts 7.2 15.9 8.7 2.2
Minnesota 4.3 12.1 7.8 2.8
M ssouri 4.6 14.2 9.6 3.1
New Jer sey 6.3 17.6 11.3 2.8
New Yor k 6.4 18.8 12. 4 2.9
North Carolina 4.5 16.5 12.0 3.7
Chi o 4.8 14.5 9.7 3.0
&l ahoma 4.4 13.9 9.5 3.2
O egon 7.5 18.1 10.6 2.4
Pennsyl vani a 51 16.3 11.2 3.2
South Carolina 5.9 16.7 10.8 2.8
Tennessee 51 17.0 11.9 3.3
Texas 4.3 13.9 9.6 3.2
Mirginia 4.5 16.7 12.2 3.7
Washi ngt on 7.2 17.4 10.2 2.4
W sconsi n 4.5 12.3 7.8 2.7

SOURCE: Bureau of Labor Statistics, Geogr aphic Pro--
file of Enploynent and Unemployment, 19/4, Report
452 (19/6); and unpubli shed data.
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TABLE 10

| NGO DENCE O POVERTY
AMONG UNEMPLOYED TEENACGERS
BY SCHOOL ENRCLLMENT STATUS

Percent of Unenpl oyed
Wth Incones Bel ow the
Poverty Level?

Al Races
I n school 8.6
Q her 25. 4
Wi te
I n school 6.1
G her 15.5
Nonwhi t e
I n school 21.7
G her 48. 9

SOURCE: Bureau of Census, Characteristics of the Low
| ncone Propulation: 1973, Washington: GPO, 1975,

a. Unenpl oyed as of March 1974, by incone of the famly
unit in 1973; Census Bureau's definition of "low i nhcome"

or ''poverty."
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TABLE 11
LABOR FCRCE STATUS CF BLACK YQUTH BY RESI DENCE
1974
Location of Residence Age 16-19 Age 20-24
Males Fenal es Mal es Fenal es
Labor Force Parti ci pa-
tion Rates:

Met ropol i tan Areas 43.7 28.9 78. 2 56.5
Central Gty 40.8 26. 3 76. 6 56. 4
Subur bs 51.3 38.7 82.8 56. 9

Nonmetropolitan

Ar eas 44. 3 26.4 82.8 55.1

Al'l Areas 43.9 28. 3 79.5 56. 3

Unenpl oyrment Rat es
(Percent) :

Metropol i tan Areas 36.9 36. 8 18.0 15.9
Central Gty 37.7 37.1 16.4 17.6
Subur bs 35.3 NA 22. 8 11. 3

Nonnet ropol i t an

Ar eas 24. 1 NA 14.5 22.5

Al Areas 33.1 34.9 17.0 17.2

SOURCE: Bureau of Census, Social and Econom c Characteris-
tics of the Metropolitan and Nonnetropolitan Popul ati on
1974 and 1970, 1975, Table 11.

a. Labor force as a percent of popul ation.



" Table 12 Unerrpl oyrrent Rates by Age and Sex, 9 Countries, Selected Years 1968-74
(Adjusted to U.s. Concepts)
(percent of civilian labor force)

Sex and Age hited Sates Australia ' Canada France 1/

' 1968 1970 1974 1968 1970 1974 1968 1970 1974 1968 1970
Bot h Sexes
Al'l working ages ° 3.6 4.9 5.6 1.5 1.4 2.3 4.8 59 54 2.6 2.5
Teenagers 2/° 12.7 15.3 16.0 4.2 3.9 6.9 11.3 14.3 12.2 . 7.6 7.0
"20 to 24 years 58 8.2 9.0 19 16 3.2 6.3 8.3 8.3 3.7 3.7
25 to 54 years 2.3 3.4 3.8 1.0 1.0 1.5 3.6 4.3 3.8 1.9 1.8
55 years and over 2.2 2.8 2.9 T T .8 4.2 4.9 3.9 2.2 2.5
Male
Al working ages 29 4.4 4.8 11 10 18 55 6.6 57 19 16
Teenagers 2/ . 11.6 15.0 15.5 3.6 3.7 6.1 13.5 16.2 13.5 6.5 53
20 to 24 years 51 8.4 8.7 1.5 1.2 2.9 7.7 10.5 © 9.4 3.0 2.9
25 to 54 years 17 2.8 3.1 T .6 11 4.1 4.8 4.0 1.2 .9
55 years and over 2.1 2.9 2.7 3/ 3 3/ 50 5.5 4.3 2.2 2.4
Feral e
Al worki ng ages 4.8 59 6.7 26 22 3.2 35 = 45 4.9 3.7 3.9
Teenagers 2/ . 14.0 15.1 16.5 4.8 4.2 1.7 8.6 1.7 10.4 8.9 9.2
20 to 24 years 6.7 7.9 9.5 2.6 2.1 38 - 42 51 6.6 4.3 4.5
25 to 54 years 3.4 4.5 4.9 2.1 1.8 2.1 2.2 2.9 3.4 3.3 3.4
55 years and over 2.3 2.8 33 3y - ¥ 3/ 3/ -3/ 3/ 2.2 2.7

Footnotes on followng page.

a8



Table 12 Unhenpl oynent Rates by Age and Sex, 9 Countries, Selected Years 1968-74--Continued
.{(Adjusted to US (Qoncepts)
(percent of civilian |abor force)

Q eat
Sex and Age Gernany 4/ Britain Italy - Japan Swneden

1968 1970 1973 1971 1968 1970 1972 1968 1970, 1974 1968 1970 1974
Bot h sexes
Al working ages 15 .6 7 3.8 3.9 35 40 12 12 14 2.2 15 2.0
Teenagers 2/ 3.8 2.0 18 7.0 13.6 12.9 18.4 2.3 2.0 2.6 5.6 4.5 6.8
20 to 24 years 14 7 .8 4.8 10.1 9.6 114 18 2.0 2.2 3.2 2.2 3.4
25 to 54 years 1.1 .5 .5 3.3 22 18 19 10 9 11 17 11 13
55 years and over 16 .5 .8 3.6 14 .9 9 1.2 9 15 2.1 17 2.0
Mal e
Al'l working ages 13 .5 .6 3.9 3.6 3.1 3.7 12 12 1.4 2.3 14 17
Teenagers 2/ 3.7 16 17 7.3 13.7 13.2 19.1 2.6 2.7 3.2 5.8 3.6 6.0
20 to 24 years 1.3 .6 T 4.8 10.1 9.4 117 18 19 2.1 3.3 2.1 2.8
25 to 54 years .9 4 4 3.2 2.2 18 19 10 .9 11 17 .9 11
55 years and over 16 .5 .8 4.4 16 - 11 10 1.5 14 2.0 2.6 17 2.1
Fenal e
Al'l worki ng ages 1.8 .8 .9 3.6 4.5 4.3 4.9 1.2 11 1.3 2.1 17 2.4
Teenagers 2/ 4.0 2.4 18 6.6 13.0 125 17.2 2.0 1.3 2.1 6.6 54 80
20 to 24 years 16 T .9 4.7 9.9 0.8 10.8 18 2.2 2.2 2.9 2.4 4.0
25 to 54 years 1.4 7 .8 3.4 2.2 1.8 18 .9 .9 1.3 16 1.3 16
55 years and over 15 .5 10 2.0 - .3 4 4 .8 3/ T 12 16 2.3

1/ French data are for March of each year.

2/ 14-19 year-olds in Italy; 15-19 year-olds in Australia, Canada, Gernany, Geat Britain, and Japan; 16-19 year-:
olds in Whited Sates, France, and Sneden. '

“3/ Not statistically significant.

4/ German data are for April 1968 and 1970 and May 1973.

SOURCE US Departnent of Labor, Bureau of Labor Statistics, Ofice of Productivity and Technol ogy.
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TABLE 13

RATIO GF YOUTH TO ADULT UNEMPLOYMENT RATE'” IN N NE COUNTRIES,
1968, 1970, AND 1972-74

% ¢ d
1968 1970 1972-74
Bot h . Both Bot h
Count ry Sexes Male Fenale Sexes Mal e Fenal e Sexes Mal e Fenal e
Australia 4.2 5.1 2.3 3.9 6. 2 2.3 4.6 55 3.7
Canada 3.1 3.3 3.9 3.3 3.4 4.0 3.2 3.4 3.1
France 40 5.4 2.7 3.9 5.9 2.7 e e e
Ger nany 3.5 4.1 2.9 40 40 3.4 3.6 4.3 2.3
Italy 6.2 6.2 59 7.2 7.3 6.9 9.7 10.1 9.6
Japan 2.3 2.6 2.2 2.2 3.0 1.4 2.4 2.9 1.6
Sneden 3.3 3,4 41 4,1 4.0 4.2 52 55 5.0
United Ki ngdomf e 3 3 2.1 23 1.9 e e e
United States 55 6.8 4.1 45 54 3.4 4.2 50 3.4

SOURCE: U.S. Departnent of Labor, Bureau of Labor Statistics, CGfice of Productivity
and Technol ogy.

a. Rati o of teenage unenploynent rate to unenploynent rate for 25 to 54 year-
olds. Ratios are calculated fromdata adjusted to internati onal concepts.

b. March 1968 for France; April 1968 for GCernany.
C. March 1970 for France; April 1970 for Germany; 1971 for Geat Britain

d. 1974 for Australia, Canada, Japan, Sweden and the United States; My 1973 for
CGermany; 1972 for ltaly.

e. Not avail abl e.
f. QG eat Britain.

L8
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TABLE 14

AGE AT W CH COMPULSCRY EDUCATI ON BEG NS AND ENDS?
SELECTED COUNTR ES
(S TUATION AT BEQ NNING CF 1974)

Begi ns On Termnates On Duration
Reachi ng Age Reachi ng Age (In Years)
Australia 6 15- 16 9-10
Austria 6 15 9
Bel gi um 6 14 8
Canada 5 6 15- 16 9-10
Denmar k 7 16 9
France 6 16 10
Ger many 6 15°¢ 9
Q eece 55 11.5 6
Italy 6 14 8
Japan 6 15 9
Luxenbour g 6 15 9
Net her | ands 6 15 9
Sweden 7 16 9
Swi t zer | and 6- 7 14- 16 8-9d
U.k.b 5 16, 11
USA 7 16 10e

SOURCE Educational Statistical Yearbook, Vol. 1, Inter-
national Tabl'es, OECD, Paris, 1974.

a. In some countries the leaving age is not uniform
for the country as a whole, and in these cases an age
range is shown. 1In the USA the leaving age al so varies

bet ween states but 16 is the nost common age.

b. The rise in leaving age occurred in 1972 (from 14
to 16 in Dennark and from15 to 16 in the United Kingdom) .

C. I n Ger many, partQtine education is conpul sory unti
age 18.

d. In sone communes, ten years are conpul sory.

e. Ful I -time conpul sory education ends after com

pl etion of ten years schooling.
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TABLE 15

FULL- TI ME SCHOOL ENRCLLMENT RATES FOR YQUTH ACGED 15-25
SHECTED QGONIR ES

(PERCENT CGF PCPULATI ON AT SHLECTED
ACES ENRCLLED I N SCHOQL)

Age 15 Age 18 Age 21 Age 25

Australia é&é)?l) 81.5 23.6 n.a. n.a.

Bel gi um (1966) 75.1 33.2 13.0 n. a.
Canada? (1970) 98.0 45. 8 21.0 4.3
Dennar k  (1970) 85.2 23.2 14. 8 9.5
France _(1970) 80.5 29.1 15. 6 6.9
GermanyP (1969) 54. 9 15.7 9.5 5.8
Italy (1966) 42.1 20.2 7.0 n. a.
Japan (1970) 83.8 29.9 13.7 0.2

Net her | ands (1970) 79.7 28. 4 11.1 4.6
Sweden (1972) 96. 7 40. 8 17.9 9.6

U K (1970) 73.0 17.6 n. a. n. a.

Usad (1970) 97.7 53.8 28.3 n. a.
SOURCE: Educational Statistics Yearbook, Volune |. Inter--
national Tables, CECD, Paris 1974, pp. 29-30.

a. Excl udes enrollnment in trade schools and schools for
t he handi capped.

b. Excl udes part-tine conpul sory vocational schools;

hi gher education nunbers are full- and part-timne.

C. Excl udes enroll nment in special schools.

d. For ages 15-18, includes snall nunber cf part-tine

students in higher education.
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TABLE 16

LABOR FORCE PARTI A PATI ON RATES BY
ACE (ROUPS IN SHECTED QONTR ES

Uhi ted
Germany France |Italy Netherlands Belgium Kingdom United States

1960
Age” 14-19 71.2 46.0 55.1 50.7 36.7 NA 37.1
Age 20-24 80.8 79.9 62.3 69.3 68. 2 NA 60.2
Age 25-29 73.9 71.8 64.9 60.6 67.8 NA NA

1968
Age 14-19 49.6 35.3 37.8 34.1 23.3 NA 37.5
Age 20-24 75.9 74. 1 50. 4 71.5 67.1 NA 58.9
Age 25-29 71. 3 75.0 61.8 62. 6 70.9 NA NA

1973 ‘ .
Age 14-19 38.4 22. 8 24.0 23.7 20. 4 35.7 42.1
Age 20-24 74. 2 73.7 54. 3 67.1 67.7 74.3 - 69.1
Age 25-29 72. 4 77.9 59.8 61. 3 76. 4 70. 4 NA

SORCE Statistical Gfice of the European Cormunity, Social Statistics,
¥OI' 1, (Luxenbourg, 1975); U S. Departnent of Labor, Bureau of
tatistics.
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