
TK ROLE CF VOCATIONAL COUNSLING AND-P-w T 27A; LYRF'z''LATICN TO
TL :_:JL_A' D OT̀HER FACTORS *

Vocational counseliig and the placement of workers in jobs

have been given considerable attentt c-n by the armed services,

civilian governmental aiencies, edcucetional institutions and

community agencies. The question frequently arises as to the

value of such services .ndoto V.-hat e.- tent they have contributed to

various aspects of vocational adjustment. The kind and extent of

vocational counseling varies considerably among those administering

it. Likewise, the placement of workers by -mublic and pari'vate

agencies varies from routine referral to jobs to extensive vo-

cational counseling and. tetir'.

This outline is. concerneald with the effectivenesp of

vocational counselinw and. * cement in the community and. 1oarticu-

larly with the role i-Th2' ]oyment Service in such activity.

The outline is not a .'ue iit for research and it does not

attempt to cover inethc(c0lo y A number of research to->ics is

listed wihich may serve, -to tirmulate fur her exeloration. No doubt

many of the investigatil;ns sugg'ested can be carried out in a

local area, Others will require Cata on a state wide or national.

bas is.

The history of , overil, :tly operated placement services

in. this country has gone t-rou1l a series of -Thases Pnd reveals

a chanEing aporoach both of method and .hilosonhy as to the role

and operation of such services.

SIDUSTRIAL REIATIONS snow

* Preioared for the Labor Market Research Committee, Social
Science Research Council, by C, L. JIhartle with the
assistance of Sanford. Cohen.



In a dynamic economic scc' t, it Is imperative that institutions

be under continuous surviliance to determine whether historical

functions are suitable to the needs of the ;resent and whether an

institution in its current atppe of develooment coupled with the

entire complex of the economic structure of society is caoable of

contributing effectively to those social and economic ends Fenerally

deemed desirable.

Federal participation in the field of employment services

beman with a simi'le type of organization in 1907. The organization

set uc was the Division of Information in the Bureau of Immirration

and. Naturalization, then part of the De-oprtment of Commerce and

Labor. The orimary ournose o:V the Division was to :revent a con-

P'estion of alien immiirrants (st the sorts of entry by Providing

information concerning cI ;lt op-portunities that existed. tnroug>-

out the country.

During the first -opld var, a U. S. mloyment Service was

created as an independent unit within the Deoartment of Labor.

After the labor market distoition and confusion of the war oeriod

had passed, the Employment Service lanF uished because of reduction

in con.ressional az-ro-riaticns. Thus the ITnational Emoloyment

Service was regarded aL tfie time asi nt emergency institution and

not necessarily a service of a oe,-i.:ianent nature needed to insure a

smooth functioning of the labor market.

On June 6, l93), the TTaner-Peyser Act created the Up S.

Employment Service as a 13elrianent bureau and -rovided. for a system

of federal-state narticioatlnn.



The service was not merely an agency to facilitate the movement

of unemployed nersons into employment but was also to orovide

counseling and other services to those seeking a vocational field

and to empnnloyers with hiring problems. Later developments saw the

Em-loyment Service transferred to the Social Security Board and

combined with the Pureau of Une-oloyment Comoensatiqn, This latte-e

move was made on the s L oion that job finding and benefit caly-

ments are narts of tl-e sarme eroblem and should be coordinated,

During `orlG r' 1T. the U. S. Eliloyment Service was

declared a war apgency wbl attelMted to channel the available

skills of the labor force to th-tose aPreas and establishments where

they, werre most urvently needed. The state services wrere "'loaned"

to the Federal Eovernmerit for the chaurtlonl. In Ncvember, 1946, thne

stptes resumed their vole in the sclhLeme Twhile the federal bureau

was transferred back to the Dne-artm..ent of Labor.

'While the history of the U. S. Emoloyment Service as here

presented is skeletal, it is an attem-t to illustrate that the

type of federal oarticila"U-n in a scheme of employment service has

chang:ed with the changing nature of the times. The existence of

the oresent type of agency is lot an economic accident but is Da rt

of the Frowth of new att;.tuA.s and new institutions that have been

called into play as(- c?. of 1)olitical, economic, and social

dynamics.

The problems ofcfll emcloyment, strained labor relations,

high labor turnover, in fact e-;rlr: probsblemn at all 'connected with

the labor market, call for an extensive examination and evaluation

of the present role of olacement and counseling services.



The imnoortance of vocational counseling generally as a

means to a sensible and necessary channelling of available man-

pcower into existing occupaticnal opoortunities has been emrnhasized

by many factors in an economy characterized by an extensive division

of labor and technolo.caic o7nce. The field of vocational

Priudance has develoDed sir'L nificantly since the pioneering work of

Prank Parsons in lOS, but it; has far to go in terms of possible

future developments. Many questions remain to be answered and a

more workable connection betw.-.een the established techniques and the

Pilacement services might be evolved. Like the technicues of -Dlace-

ment, the role of counseling in a vocational sense must be continu-

ously evolving to meet new need:s C-nd situations.

Enough time has p-assed to allowr for an evaluation of the

counseling techniques surg.ested as a result of the Occupational

Research Proc-ram of the U,, S. Employment Service and other devel-

opments by government, universities, and other research groups.

There is also a need for local studies to attempt to ascertain the

value of these services and what relationship, if any, exist be-

tween the counseling and -lacement activities and tenure of em-oloy-

ment, labor mobility, jcb s-tisfaQtion and other factors.

An a-opro ch to an analysis of Placement and counseling

services might be made in ea number of ways, The one suggested by

this memorandum divides tale subSject into three categories. First,

there is suggested a critical analysis cf the present techniques

of counseling and olacement, Secondly, an emrpirical a-oroach can

be followed to determine characteristics of those who use



the employment services and to evalluate the results of the

activities of these agencies. T.his arc>roach might be largely,

though not necessar-ly com'Qletely, statistical in nanture. Finally,

since there is a widely,, accnted bel ef that market gluts

(including the labor market) are likely to ai-ear from time to time

and that the P'overnment, must n-articisate in some cavpcity to -revent

Pnd ameliorate such. gluts, there is therein suggrested a theoretical

arproach as to the Dossible role of llacement arencies as a co-

oc-erative institution in a lon-r run government compensatory -progran'.
A. 7echniques of coi.nseling and placement.

1. The Employrnont :-vrice, both locally annd nationally,

and other public an' -; Le organizations have produced consider<-? c

occupational information as aids for counseling and p:lacement in thle

Emoloyrment Service, VetEcans A(Tiinstration, schools, colleges and

other organizations. Such information has included descrietions,
definitions and classification of occuipations, occupational mono-

graphs, and occu-ationaI families.

IWhat has been thie value of various kinds of

information? In what tynes of counseling

situations has each. b~een used? Tc what extent

has such informa-tion played a cart in the place-

ment orocess? Tha11nt formats and arrangements of

infocrmation are Test utilized in various situptinns?

That has been thie relationshDi-) of the backgrounds of

intervi e-eP3 (- n c!nselors to the uses mmade of

occu-at -' I. mation?



How has occupational information been inte-

grated into the counseling and placement

processes? "hat concepts of occupations should

counselors possess?

2. The U. S. emoloyment Service, the T, S. Bureau of

Labor Statistics, the U. S. Bureau of the Census, and other public

and private agencies have supnlied. considerable informaticn re-

garding labor markets and industrial and occupational long term

and short term trends

Chat information concerning labor markets is of value

to counselors? How has it been used? T-Tow has

trend information been a-oJolied and with what re-

sults? What training is necessary for counselors

to have to understand and use labor market and

trend information? How can the reliability and

validity of such information be expreressed to

counselors whose backgrounds are in pzsychologyy?
What formats are best suited for the oresentation of

labor market and trend data ?

3 It has been noted that during the period of man-.>o1rer

shortage many placement and counseling techniques wrere abandoned.

How are the uses of lacemrtnt techniques affected by

the level of emn-oloyment? Are their uses increased,

modified or decreased? HowT do the uses affect the

confidence of employers and applicants upon thie

service?

- 6 -
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4, The Occupational Research P;ropqream of the U. S.

Employment Service inaugurated in 1934 developed three kinds of

measures to aid in evaluating worker skills and potentialities,

These were oral trade cuestions, performance trade tests, and

aptitude test batteries.

what has been the oractical value of these

techniques in the local labor market? In what

types of counseling and placement situations are

they used? What has been the effect of technological

developments over a period of time on the value of

such aids in counseling and placement? Are there

any particular occupational areas w^,+here they are

more successful than in others? 'Tast is their use-

fulness with partially qualified aDolicants cornoored

with the better qualifiedd?

5. Dr. Arnold Steinbach in an article on the "Functions

of Employment Offices During Periods of Prosnerity and DeonressLon!1

claims that the philcsophy of pNublic placement agencies &urin~r a

depression changes from that of the best man for the job to a needs

criterion.

Are placement techniques of so pliable a nature

that they vary with the cyclical economic trend?

If so, what is the effect of this u-con the efficacy

of the placement process?



6. It is assumed that counseling and placement, no matter

how scientific the methodology, cannot be of top notch value if the

personnel are not well trained, paid and eauipoed.

Do the personnel of counseling and placement services

generally have the necessary academic and Dractical

background to insure a -roner understanding of the

nature of the anolicants problem? To That extent

are appointments on a merit or on a political b)asis?

What relationship exists between the educational

achievements and experiences of the interviewers

and counselors and the quality characteristics of

interviews, referrals, and placements made by them?

'what personnel problems are Dosed by the generally

low level of salaries that Pre prevalent in some

agencies? 'What is the turnover rate of personnel

and what is the extent of the problem created by

the existence of higher noaid olnvortunities in cther

employment?

7. In one of its first conventions, the Internaticnal

Labor Office recommended the abolishment of private fee charginrig

employment services.

Do such agencies approach rlacemelnt in a "scientific"

manner, or is it merely a matter of quantity place-

ments being made primarily for fees?



How do the tnchnic!ues of placement of private

agencie s as well as chilanthrooic and. public and

private school emroloyment bureaus compare with that

of the public emrloyment service? In which areas

of the labor market are the 1rivate agencies more

effective and what are the reasons for this?

t. The fact that agencies have programs of vocational

counseling implies that there is a philosophy and definition of

vocational counseling.

WThat actually is meant by vocational counseling and

how are the various types of counseling defined and

classified? To what extent are -olacemn-nts related

to the vocational goals of the appolicants as well

to existing op-ortunities for employment? To what

extent does the apo-licants financial need for work

affect placement practice?

9. The U, S. Empoloyment Service is once again located in

the Department of Labor after having been a cart of the Social

Security Board and during the war a part of the 'VTar Man-oower Com-

mission.

Fow has the counseling and placement program of the

Employment Service been affected by the federal

agency under which the Employment Service has

operated? What wps the effect on this program by the

federal control during the war period? .hat has been

the effect on the programs with the return of the

offices to state control?
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B. Inquiry into the ef'ficacy of aolcement and

counseling services.

1. It has been noted that the placement and counseling

activities of the Emoloyment Service vary considerably among

communities. There are likewise wide variations in school

counseling and placement programs,

How are the types and extent of counseling end

placement related to the conditions in the come

munity such as kinds of industry, size of estpb-

lishment, extent of labor turnover, and type and

extent of unemployment? IWhat is the effect of the

degree of unionization and of emoloyc--r and union

policies and practices that come about in collective

bargaining? W;hat degree of confidence in placement

services do employers and labor have? That aporroaches

are made by the personnel of counseling placement

se-rvices to gain confidence, to ad.ust -rograms

to meet local needss, and to evaluate their r~rop-rams?

2, Aside from cyclical distortions, the labor market

has been characterized by a number of special Droblems related to

certain Pgrouos of job seekers. What efforts have been made to

handle these problems and. what success has resulted?

"hat approach has been used to handle such special

problems as youth first entering the labor market,

the more aged of the labor force who are unable to

compete with the younger workers, the workers who

become "unemployables" at different levels of the

business cycle, the handicapped workers, the women



- 11 -

and negro groups? CThile these problems are always

piresent, they are accentuated at the lower levels

of the business cycle, A suggested. fertile area

for the application of counseling techniques would

be that of unskilled youth first entering the labor

market. How do those who have used these counseling

services compare with those who have not in the mattor

of tenure, job satisfaction, remuneration and other

indices of Job adjustment? On the basis of results,

how adequate are the present methods of counseling?

How must they be developed further to be effective

in handling these special problems of the labor

market?

3. The Empoloyment Service is often criticized because it

does not adequately serve apploicants for jobs in the professional

and semi-professional classifications.

How far has the Emnloyment Service -rogressed in

service to applicants for jobs in the professional

and semi--rofessional fields? How feasible is it

for a public agency to undertake an extension of

service to professional groups iThen placement costs

are generally high? How effective has the Eimployment

Service been in the placement of teachers? That lhas

been the role of the National Roster of Scientific

and Specialized Personnel as a .Dart of the Em1loy_

ment Service program?
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4,~ Since the passage of the 'Tagner.Peyeer Act, the nptio

has been through a depression, a war, and a period of practically

full employment. An historical study of the emitoyment service

created by the act might reveal its strengths and weaknesses and

serve as a guide in future developments.

How has the Emoloymen't Service adaoted itself to

the changing situations as they occurred? In what

type of situation has it been most effective? M.ow

uniform has been the effectiveness in different

geographical areas over a period of time? How have

the charvcteristics of the personnel changed over a

time period? that has been the result in the matter

of placements and amount of counseling sought and aid

given since the combination of the functions of the

bureau of Unemployment Compensation and the U. S.

Employment Service in the first reorganization act

in 1939?

5, There is an integration on the state level of the

functions of the Employment Service, the Bureau of Unemployment

Compoensation, and some parts of the Veterans Adm:.nistrpticn; while

there is a decentralization of these agencies on the federal level

in 'Tashington,

What is the effect of the separatio#n of these bureaus

iti Washington on the local efficiency of the branch

agencies? Does this separation oml the "topo" level

create bureaucratic hostility? How effective ad-

ministratively would a combination be and how might
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this combination be effectedd?

6. There are several types of services rendered byr the

public employment offices. These may be -laceme-nt, veteran sErv3 c-

claims taking, labor market information, counseling, industrial

services and community services.

How does the empohasis on the type of service vary

in different communities or is there a TrevailinP,

tendency to emphasize placement despite the f-act

that in some areas the orboblems call for a different

emphasis. For instance, in an area where the -op-

ulation is evidently larger than the possible needs

of the industrial potential, does the empohasis con-

tinue to be primarily that of placement or is there

a stress on labor market information? Similarly, in

a community with a large veteran problem how has the

employment aeency adapted itself to meet this local

condition?

7. Arguments for the integration of the job finding and

unemployment compensation functions of a social security -prop-ram
have included the claim that both are different aspects of the samc

problem.

What problems are created by tying the comnensation

paying function of the Bureau of Emnloyment Security

to the placement activities of the EmploymCent

Service?



what relationship is there between the extent

and kind of unification and the effectiveness

of placement? A claimant for compensation must

be willing and able to work at "suitable work,,"

How has the definition of suitable a-ork evolved

and how satisfactory is it? Should the definition

be tied to wrae rates, Previous employment c~ocrioncc,

or should there be more ernlhasis upon the neture of

available emoloyment?



- 15 -

C. The Employment Service as tart or a compensatory

government plan.

The Full Enzoloyment Act of 1946, while hardly a

comprehensive or complete aopcsroach to the possibility of government

action in the matter of cyclical economic fluctuations, at least i

a recognition of the dangers of threatening depressions and of thCe

fact that something will have to be done should such a depression

occur.

Should the economy be so unstpble in the future that reasonably fu 3i

employment is not maintained end should. govcrnmental powers to plan

and act to thwart a downswTing in the cycle be extended in general

accordance with the economists who advocate a preater degree of

planning, there could be a reliance upon the Enployment Service

for aid in such a com-oensatory orop'ram. It is difficult to sugoest

the role of counseling and olacement services in such a situation

apart from the context of an overall governmental plan. Any

government program set up to combat depression might do well to

utilize existing agencies whenever possible rather than create

others that duplicate the functions off those already opcrpting.

Once a plan is evolved, then it will be more feasible to outline

the role of the public em-loymcnt sorvice in such a scheme.

Without this, suggestions of the various contributions thrt the

Employment Service can makc will orobably have to be in the lins

of suggested extensions and elaborations of existing functions.

However, possibilities might be enumerated and evaluated.
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Experience with public employment services in the United

States include two war periods and one serious depression. rIhe

nature of the difficulties that the service might face in a time

of stress would be Indicated by these past experiences, although,

of course, the exigencies of a future situation will create nrew

diffIcul ties.

Possibly the chief role of the placement service in a time

of depression would be to aid in the channelling of the unemployed

to government work projects.

What criteria of employment might be set up in selecting

workers for the government projccts? Should aptitude requirements

be relaxed in the selection of such workers? In selectinr workers

should emphasis be upon the P'reatest skill or the greatest need?

What economic and social x'roblo.ms are involved in the oossible

use of the less than most efficient workers for public wTorks Droj<Ca

How might employment offices in different economic areas set un

suggestive plans for relief workl crojects that would correlate th:n

type of project inaugurated with the available skills of those who

would most probably be unemployed?

Both the labor market information and counseling as-opect of

the unemployment service would be carrying a heavy load of wIork

in periods of high unemployment.

What might the employment service do to orevent large

undesirable shifts of the more mobile elements in the labor markest

in response to rumors of distant employment opportunities? How

might a program of retrainingr of workers in light of possible
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technological developments be subsidized and fitted. into a govern-

ment depre ssion program?

The problems of a depression would call for a high degree

of cooperation between the Employment Service and civic leaders

and officials of a locality in an effort to alleviate those

problems of the labor market that become especially pressing in

periods of low economic activity.

Could such committees be set up in an attormot to stabiliz;

local labor markets? What type of projects might be promoted to

aid the economically vulnerable groups such as unskilled youth,

women, and negroes? Could the Employment Service be expanded to

include a morale division and w,%rhat mighet such a division do to

preserve morale among the unemployed?

The employment creating aspects of a compoensatory govern-

ment program would probably be in the hands of one government

agency, Another might have the task of certifying those eligible

for employment, Still another might make the actual work assign-

ments.

How might these functions be coordinated to make the

administration as simpole as possible and yet be comoatible with

individual needs and Justice?
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