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THE ROLE CF VCCATICNAL .COUNSZLING AND
g AT ONT IN FELARICN TO

TEN U A E2 L IT Y AD- OTHER FACTCRS #

Vocatlonal counsellig and the vnlacement of workers in jobs
have been given consiaefable attenticn by the armed services,
civilian governmental agencies, ecducational institutions and
community agencies. The question frequently arises as to the
value of such services and tec vhat extent they have contributed to
various aspects of vocational adjustment. The kind and extent of
vocatlional counsellng varies considerably among those administering
i1t. Likewise; the placement of workers by »ublic and orivate
agencles varles from routine referral to jobs to extensive vo-
cational counseling and testlng.

This outline 1is concern with the effectiveness of
vocaticnal counseling and =locement in the community and varticu-
larly with the reole cf th:» Emnlcyment Service in such activity.

The outline 1s not 2 L_ge rint for reseerch and it fdees not

attemot to cover methicdolory, A number cf re

n
¢

arch tocics 1s
listed which may serve tc =stimulate further exploration. Yo doubt
many of the lnvestigaticrns suggested can be carried out in a
local area. QOthers wili require data on a state wide or national
basis. '

The history of governmentally ovperated vlacement services
in this country has gone thircugh a seriles of nhases =2nd reveals
a changing avproach both of method and :hllosophy as to the role

and opveration of such services,
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In a dynamic economic scclety it is imperative that institutions
be under continuous survelllance to determine whether historical
functions are suitable tc the needs of the »resent and whether an
institution in its current stege of develovment coupled with the
entire complex of the economi¢ structure of soclety is cavable of
contributing effectively to thocse soclal snd economic ends generally
deemed desirable.

Federal varticivation in the fleld of emnloyment services
began with a simnle tyve of organizatlion in 1907. The organization
set up wes the Divisicn of Informaticn in the Bureau of Immigration
and Naturalizaticn, then part of the Department of Commerce and
Labor. The vrimary vcurvose of the Division was to vrevent a con-
gestién of alien immigrants et ﬁhe rorts of entry by vroviding
information concerning em>".c;uwont ovrvortunities that exlsted through-
out the country. '

During the first Yorld Jar, a U. S, Empoloyment Service was
created as an 1independent unit within the Department of Labor.
After the lebor market distbrtion and cenfusion of the war period
had passed, the Employment Sfervice langulshed because of reduction
in congressicnal apcrooriations. Thus the National Emoloyment
Service was regarded at the time ss an emergency institution and
not necessarily a service cf a vermanent nature needed to insure a
smcoth functioning of the labor market,

On June 6, 1933, the agner-FPeyser Act created the U, S.
Employment Service as a vermanent buresu and crovided for a system

of federal-state varticlvation.



Nad

The service wes not merely an agency to facllitate the movement
of unemployed rerscons into employment but was also to vrovide
counseling and other services to those seeklng a vocational fleld
and to employers with hiring problems, Later developments saw the
Employment Service transferred to the Soclal Security Board and
combined with the Bureau of Unemployment Compensaticn, This latte:
move was made on the sssumctlon that job finding and benefit pay-
ments are varts of the same gcroblem and should be coordinsted.

During World ‘er II, the U, 8., Employment Service was
declered a war agency which attemnted to channel the available
skills of the labeor force to those aress and establishments where
they were most urgently needed. The stete services were %loaned"
to the Federal government for the duratlion, In November, 1946, the
states resumed their role in the schieme while the federal bureau
was transferred back to the Department of Labor.

While the history of the U, 5. Emvloyment Service as here
vresented is skeletal, it is an attempt teo illustrate that the
type of federal varticication in a scheme of employment service has
changed wilth the changing nature of the times, The existence of
the vresent type of agency 1ls not an econcmic accident but 1s vart
of the growth of new attitudes and new institutions that have been
called into vlay as a resilt of volitical, economic, and social

dynamics,

fd

The problems of full emrloyment, strained labor relations,
high lebor turnover, in fact every orcblem at gll ‘connected with
the labor market, call for an extensive examination and evaluation

of the present role of vlacement and counseling services.
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The importanée of vocational counseling generally as a
means to a senslible and necessary channellgng of available man-
vower into existing occupaticnal orportunities has been emvhasized
by many factors in an economy chaeracterized by an extensive division
of labor and technological advance. The fleld of veocaticnal
guldance has develoned signiflcantly since the vioneering work of
Frank Parsons in 1908, btut 1t haes far to go in terms of vosslible
future developments. Many cuestions remaln to be answered and a
more worketle connecticn between the established technicues and the
nlacement services might be evolved. Like the technicues of »lace-
ment, the rocle of counseling in a vocaticnal sense must be continu-
cusly evolving to meet new needs gnd situations.

Enough time has vessed to allow for en evaluation of the
counsellng technidues suggested as a result of the Cccupaticnal
Research Frogram of the U, S. Emoloyment Service and other devel-

opments by government, universities, and other research grouvs.
There 1ls also a need for local studies to attempt to ascertaln the
value of these gervices end what relationshivp, if any, exist be-
tween the counseling and »lacement activities and tenure of emvcloy-
ment, labor mobility, jcb saftisfaction and other factofs.

An approaech teo an analysis of nlacement and counseling
services might be made in a number of ways, The one suggested by
this memorandum divides the subject into three categories. First,
there 1s sucgested & critical analysis of the vresent techniques
of counseling and placement, Secondly, an empiricsl avvroach can

be followed to determine characteristics of those who use



the employment services and to evaluete the results of the
activities of these agencles. This arvroach might be largely,
though not necessarily completely, statlstlcal in nature. Finally,
since there 1is a wildely accerted bellef that market gluts
(including the labor market) are likely to avvear from time to time
and that the government must pverticipvate in some capecity to orevent
end amellorate such gluts, there is thereln suggested a theoreticeal
avvroach as tec the vessible role of vlacement agencles as a co-
cverative Institution in a long run government compensatory orogran.
A. Techniques of counseling and vlacement.
1. The Empleyment Service, both locally and natlonally,

and other public and cirlvete orgenizations have produced consideratr’c
occupational information as alds for counseling and placement in the
Employment Service, Veterans Adalnistration, schools, colleges and
other organizaticns. BSuch informstion hes included descrinticns,
definitions and classificaticn of cccupations, occupational mono-
graphs, and occupaticnal families.,

What has been the value of various kinds of

information? 1In what types of counseling

gltuations has eech been used? To what extent

has such informstion played a wnart in the vlace-

ment vrocess? ‘hat formats end errangements of

informetlion ere best utilized in verlious situati-ons?

hat has been the relatlionshiv of the backgrounds of

intervievers =7 counselors to the uses made of

ogcupatinial Information?
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How has occupational informeticn been inte-
grated into the counseling and vlacement
orocesses? “That conecevts of occuvations should
counselors possess?

The U. S. Employment Service, the U, S. Bureau of

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

and orivate agencles have supvlied considerable informaticn re-

garding labor markets and industrial and occupational long term

and short term trends.

) 2

What information concerning labor markets is of value
to counselors? How has 1t been used? How has

trend information been acprlied and with what re-
sults? What treaining 1is necessary for counselors

to have to understand and use lebor market and

trend information? TFow can the reliebility end
validity of such informetion be exvpressed to
counselors whose backgrounds are in vpsychology?

What formetes are best suited for the vresentation of
labor merket and trend deta?

It has been noted that during the veriod of mannower

shortage many vlacement and counseling techniques weére abandoned,

How are the uses of vlecement technlaques affected by
the level of employment? Are their uses increased,
modified or decreased? Fow do the uses affect the
confldence of employers and applicants upon the

service?
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4, The Occuveticnal Research Froeram of the U. S.
Employment Service ineugurated in 1934 develoned three kinds of
measures to 21id in evaluating worker skills and votentialities,
These were oral trede cuestions, verformance trade tests, and
aptitude test batteries.

‘That has been the cractical value of these

techniques in the local labor market? In what

types of counseling and vlacement situatlions are

they used? What has been the effect of technological
developments over a veriod of time on the value of
such alds in counseling and placement? Are there

any rvarticular occupational ereas vwhere they ere

more successful than in others? ‘Jhat 1s thelr use-
fulness with vertially qualified applicants comvared
with the better qualifiled?

5. Dr. Arnold Steinbach in an article on the "Functions
of Employment Offices During Fericds of Frosverity and Devresslion'
claims thet the vhilosorvhy of n»ublic placement egenciles durlng a
devression changes from that of the best man for the job to a need
criterion,

Are vlacement techniques of so pliable a nature
that they vary with the cyclical economic trend?
If so, what is the effect of this uvon the efficecy

of the vlacement nrocess?



6. It is assumed thet counseling and vlacement, no mattrr
how scientific the methodology, cannot be of top notch value if the
versonnel are not well treined, vaid and equilovved.

Do the versonnel of counseling end plecement servicec
generally have the necessary acaedemic and vractlcal
background to insure a vrover understanding of the
nature of the arpllcants problem? To what extent
are apvolintments on a merit or on a pvolitical basis?
‘That relationshipn exists between the educational
achlevements and expvcriences of the interviewers
and counselors and the quality cheracteristics of
interviews, referrals, and placements made by them?
What personnel problems are posed by the generally
low level of selaries that ore prevalent in some
agencies? Uhat 1s the turnover rate of perscnnel
and wvhat is the extent of the vroblem created by
the existence of higher veid covortunities in other
emoloyment?

7. In one of its first conventions, the Internaticnal
Labor Office recommended the abolishment of vrivete fee charging
emcloyment services.

‘ Dc such agencies avvnroach vlacement in a "scientific!
manner, or 1ls 1t merely a matter of quantity nlace-

ments being made vrimarily for fees?
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How do the technicues of vlacement of nrivate
agencles as well as vhilanthrovic and oublic and
orivate school empcloyment bureaus compare with thet
of the public employment service? In which areas
of the labor market ere the »nrivate agencies more
effective and what ere the reasons for this?

The fact that agencies have vrograms of vocatiocnal

counseling imclies that there 1s a philosophy and definiticn of

vocatlonal counseling.

Q
7

What actually 1s meant by vocational counsellng and
how ere the various types of counseling defined and
classified? To what extent are vlacemsnts related
to the vocational goals of the applicahts as well
to existing opvortunities for employment? To what
extent does the avrlicants financlal need for work
affect vlacement vractice?

The U, S. Emoloyment Service 1s once again located in

the Department of Labor after having been a vart of the Sccial

Securlty Board and during the war a vart of the War Manvower Com-

mission.

How has the counseling and vlacement vrogram of the
Employment Service been affected by the federal
agency under which the Employmént Service has
operated? UWhat was the effect on this pnrogram by the
federal control during the war veriod? “hat has been

the effect on the programs with the return of the

~offlces to stete contrel?
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B. Inquiry into the efficacy of vlecement and

counseling services.

1. It has been noted that the vlacement and counceling
activities of the Employment Service vary considereasbly among
communities. There are likewise wide varietione in schoeool
counseling and vlacement orograms,

Fow are .the tyves and extent of counseling end
vlacement related to the conditions in the com-
munity such as kinds of industry, size of estab-
lishment, extent of labor turnover, and type and
extent of unemployment? What 1s the effect of the
degree of unlonization and of employcr and union
volicies and practices that come about in collective
bargaining? VWhat-degree of confidence 1in placement
services do employers and labor have? What apvroaches
are mede by the versonnel of counseling placement
services to gain confidence, to adjust vrograms

to meet local needs, and to evaluate their vrograms?

2, Aslde from cyclical distortions, the labor market
has been characterized by a number of svecial oroblems related to
certain grouvs of Jjob seckers., What efforts have been made to
handle these vroblems and what success has resulted?

What approach has been used to handle such sveclal
rroblems 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
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and negre groups? 'Thile these problems are always
oresent, they are accentuated at the lower levels
of‘the business cycle, A suggested fertile area

for the apprlication of counseling technicues would
be ﬁhat of unskilled youth first entering the labor
market. How dc those who have used these counseling
services compere with those who have not in the matter
6f tenure, Jjob satisfaction, remuneration and other
indices of jecb 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 vproblems of the labor
market?

3. The Employment Service 1s often criticized because 1t
does not adequately serve applicants for jobs in ‘the orofessional
and semi-professional clessifications.

How far has the Employment Service progressed in
service to apvlicants for Jobs in the vrofessional
and semi-professicnal flelds? How feasible is it

for a vublic agency to undertake an extension of
service to professicnal groups when vlacement costs
are generally high? How effective has the Employment
Servlice been in the vlacement of teachers? “'hat heas
been the role of the National Roster of Sclentific
and Speclalized Ferscnnel as a part of the Emvnloy-

ment Service program?
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4, ©Since the vassage of the 'lagner-Feyeer Act, the natlo:
has been through a depression, a war, and a verlod of practically
full employment. An historical study of the empieyment service
created by the act might reveal 1ts strengths and wecaknesses and
serve as a gulde in future developments.

How has the Employment Service adapted 1tself to

the changing situaticns as they ooccurred? In what
tyce of sltuation has 1t been most effective? How
uniform has beecn the effectiveness in different
geographical arecas over a period of time? How have
the chargcteristics of the personnel changed over a
time period? ''hat has been the result in the matter
of placements and amount of counseling sought and ald
given since the combination of the functions of the
bureau of Unemployment Compensation end the U. S.
Employment Service in the first reorganization act
in 19397

5, There is an integration on the stete level of the
functions of the Emvloyment Service, the Bureau ef Unemployment
Compensaticn, and some parts of the Veterans Administretion; while
there 1s a decentralization of these agencles on the federel level
in Yashington,

What is the effect of the separatian of thesa bureaus
ln Washington on the local efflciency of the branch
ggencles? Does this geparation on the "too" level
create bureaucratic hostility? How effectlive ad-

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

6. There are several types of services rendered by the
public employment offices. These may be vlacement, veteran service
claims taking, labor merket informetion, counseling, Iindustrial
services and community services.

How does the emphasis con the type of service very

in different communities or is there a orevailing
tendency to emphasize vlacement desplite the fact
that in some areas the problems call for a different
emphasis. For instance, in an area where the pop-
ulation 1s evidently larger than the possible needs
of the industrial votential, does the emphsasis con-
tinue to be orimarily that of placement or 1s there
a stress on labor mafket information? Similarly, in
a community with a large veteran problem how has the
employment agency sdevted itself to meet this local
condition?

7. Arguments for the integreation of the job finding and
unemployment compensation functions of a soclal security vrogram
have 1included the claim that both are different asvccts of the seme
oroblem.

What problems are created by tying the compensetion
raying function of the Bureau of Employment Security
to the vlacement activitles of the Emvloyment

Service?
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What relationship 1s 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 "suitasble work,™"

How has the definiticn of sultable vork evolved

and how satisfactory is 1it? ©Should the definition

be tied to wage rates, previous employment erxverience,
or should there be more emphasis upon the nature of

avallable emnloyment?
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C. The Employment Service as paft ol a compvensatory
government plan.

The Full Employment Act of 1946, while hardly a
comprehensive or complete approach to the vosslbility of government
action in the matter of cyclical economi¢ fluctuations, at least i~
a recognition of the dangers of threatening depresslions and of the
fact that something will have to be done should such a devresslon
occur, '

Should the economy be so unsteble in the future that reasonably full
emoloyment is not maintained and should governmental cowers to plan
and act to thwart a downswing in the cycle be cxtended in general
accordance with the cconomists who advocate a grecater degree of
vlanning, there could be a reliance upon the Employment Service

for aid in such a comvensatory orogram. It is difficult to suggest
the role of counseling and vlacement services in such a situation
apart from the context of an overall governmental plan, Any
government orogram set up to combat depressicn might de well to
utilize existing agencies whenever vossible rather than crecate
others that duplicate the functions of those alrcady overating,
Once a plan is evolved, then i1t will be more feasible to outline
the role of the public employment service in such a scheme.

Wilthout this, suggestions of the various contributions thet the
Employment Service can make will orobably have to be in the line

of suggested extenslons and elesboraticns of existing functions.

However, possibilities might be enumereted end evaluated.
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Experience with public employment services in the United
States include two war veriods and one serious depression. The
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 new
difficulties.

Fossibly 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 sclecting
workers for the government projccts? Should sptitude requiremcnts
be relaxed in the selection of such workers? In selecting workers
should emphasis be upon the greatest skill or the greatest need?
What economic and social vroblems are involved in the vossible
use of the less than most efficient workers for public works vnrojce!
How might employment offices in different cconomic areas set up
suggestive plans for relief work vrojects that would correlate the
type of project inaugurated with the available skills of those who
would most probably be unemployed?

Both the labor market information and counseling éspcct of
the unemployment service would be carrying a heavy load of work
in periods oflhigh unemployment,

What might the emd>loyment service do to prevent large
undesirable shifts of the more mobile elements in the labor market
in response to rumors of distant employment opportunities? How

might a program of retraining of workers in light of vossible
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technological developments be subsidized and fitted into a govern-
ment depression orogram?

The problems of a depression would call for a high degree
of cooperation between the Employment Service and civic lecaders
and officlals of a locality in an effort to alleviate those
oroblems of the labor market that become especlelly pressing in
verlods of low economic¢ activity.

Could such committees be set up in an attemot to stebllizc
local labor markets? What tyve of vprojects might be vromoted to
aid the econocmically vulnerable groups such as unskilled youth,
women, and negroes? Could the Employment Scrvice be expanded to
include a morale division and what might such a division do to
preserve morale among the unemployed?

The employment creating aspects of a compensatory govern-
ment program would probably be in the hands of one government
agency. Another might ﬁave the task of cerfifying those eligitble
for employment, Still another might make the actual work assign-
ments.

How might these functions be coordinated to make the
administration as simple as vossible and yet be compatible with

individual needs end Jjustice?
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