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YOUTH AND AMERICA’S FUTURE:

THE WILLIAM T. GRANT FOUNDATION COMMISSION ON WORK, FAMILY AND

CITIZENSHIP

When William Thomas Grant established the Grant Foundation in 1936, he sought a better understanding of the ways in
which individuals adapt to the vicissitudes of life. Touched in his professional life by the importance of caring human
relationships, Mr. Grant wished to “help children develop what is in them” so they would better “enjoy all the good things the

world has to offer them.”

Fifty years later, recognizing the special needs of older adolescents in a changing society, the Foundation's Trustees
established Youth and America’s Future with much the same purpose; its charge is not to engage in new research but to
evaluate current knowledge, stimulate new ideas, increase communication among researchers, practitioners, and
policymakers and, thus, help our nation chart a better future for youth.

The Foundation's President, Robert J. Haggerty, M.D., has described the Commission’s unique perspective:

“Against a rising chorus of legitimate concern about the many problems _facing today’s youth, the Foundation has
initiated this Commission on Youth and America’s Future to spealk in a different voice. It will explore the strengths of
America’s young men and women, their families, and the programs and community institutions that serve them. We
adopt this approach not to diminish the importance of the problems that exist, but to learn the lessons of success.
The Foundation is confident that this effort to look with renewed respect at youth, where they stride as well as
where they stumble, will help_forge the links of understanding and mutual responsibility that make our democracy

strong.”
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THE FORGOTTEN HALF:
PATHWAYS TO SUCCESS
FOR AMERICA’S YOUTH AND
YOUNG FAMILIES

Summary

R,

R B

Who are the Forgotten Half? In non-
statistical terms, they are the young people
who build our homes, drive our buses,
repair our automobiles, fix our televisions,
maintain and serve our offices, schools, and
hospitals, and keep the production lines of
our mills and factories moving. To a great
extent, they determine how well the
American family, economy, and democracy
function. They are also the thousands of
young men and women who aspire to work
productively but never quite “make it” to
that kind of employment. For these
members of the Forgotten Half, their lives as
adults start in the economic limbo of
unemployment, part-time jobs, and poverty
wages. Many of them never break free.

Our two-year study of 16-24-year-olds has
convinced us that, as young Americans
navigate the passage from youth to
adulthood, far too many flounder and
ultimately fail in their efforts. Although rich
in material resources, our society seems
unable to ensure that all our youth will
mature into young men and women able to
face their futures with a sense of confidence
and security. This is especially true of the 20
million non-college-bound young people we
have termed the Forgotten Half.

The difficulties of adolescence,
complicated by rapid social and economic
change, can be overwhelming. Increasing
numbers of adolescents are growing up in
financially-strappe-, single-parent families
or must adjust to the economic and
emotional turmoil If their parents’ divorce.

Opportunities for today's young workers who
begin their careers with only a high school
diploma or less are far more constrained
than were those of their peers of 15 years
ago. Typically, they cope with bleak job
prospects by delaying marriage and the
formation of their families. Many stop
looking for work altogether. Disappointed in
their ambitions and frustrated in their
efforts to find a satisfying place in their
communities, an unacceptably high number
of young Americans give little in return to
their families, their schools, and their
work—institutions that have often
shortchanged them. A kindlier society would
support the Forgotten Half; a more gentle
people would encourage them. A pragmatic
nation would acknowledge that its very
future depends on them.

Caught in a Bind

Half of our youth are in danger of being
caught in a massive bind that can deny
them full participation in our society and
the full benefit of their own talents. Indeed,
one of the cruelest myths of contemporary
American life is the claim that our economy
is healthy because unemployment is
relatively low. Employment data obscure
the radical job market changes of recent
years, the increase of one-parent families,
the growing number of working poor and
part-time workers, as well as the large
numbers of people who have simply stopped
looking for work. Non-college-bound young
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people, in particular, are beset on every side
with a series of circumstances that severely
limit their prospects:*

® Their opportunities are shrinking for “a
Job with a_future”—a job that provides
personal growth, the chance to master
new skills, and the opportunity to earn
promotions. Wrenching change
characterizes the job market.

& Young workers age 20-24 suffer
extraordinarily high unemployment
rates: 6.8 percent for whites, 11 percent
for Hispanics, and 20.3 percent for
blacks in 1988, Despite an economic
boom for many other Americans,
teenagers’ unemployment rates remain
catastrophically high: 15.8 percent in
August 1988 for all teenagers, 32.4
percent for black teens.

@ Their real income is in steep decline,
and has been for more than a decade.
Young (age 20-24) male workers’ real
mean earnings in 1986 ($9,027) were
fully one-quarter less than the identical
age group earned 13 years earlier
(812,166 in 1986 dollars).

Young families have borne the weight of
this economic dislocation. The institution of
the young family has become dangerously
unstable, besieged by shrinking rates of
marriage, higher rates of single-parent
households and absentee fathers, and
increasing poverty. Evidence that the young
family is losing ground is, by now,
incontrovertible:

@ The real median income of families
headed by a 20-24-year-old fell 27
percent from 1973 to 1986. Their ability
to purchase homes also declined
sharply. Home ownership among
married household heads under age 25
with children decreased from 38.9
percent to 29.1 percent between 1973
and 1987.

@ Between 1974 and 1986, the proportion
of married 20-24-year-old males living
with their spouses plummeted by
almost one-half, from 39.1 to 21.3
percent.

® The percentage of 20-24-year-old males
able to support a family of three above
the poverty level dropped by nearly a
quarter, from 58.3 percent in 1973 to

43.8 percent in 1986. The rate of
decline among blacks in that same
group was more than twice as great—a
full 55 percent.

@ Only 6.3 percent of all single-parent
families were able to afford payments on
their own home in 1987, down more
than one-half from 13.7 percent in
1973.

é As aresult, the number of young,
singie-parent renter households nearly
doubled. It is estimated that these
young families would have had to pay
81.1 percent of their total income to
afford decent rental housing in 1987—
up from 46.2 percent in 1974.

@ In 1986, 32.6 of every 100 families
headed by a person under age 25 was
poor, triple the rate for all American
families in 1986, and more than double
that of 1967.

Early struggles have always been a
predictable part of any family's life cycle.
Today’s young families, however, without the
prospect of a growing economy before them,
start out far behind the generation that
preceded them. Many will never know the
economic opportunities that their parents
enjoyed. Nor is their plight likely to improve
with the passage of time or the benefit of
experience. Once behind, they tend to stay
behind.

The Foundations of Change

Pointing to specific, hopeful examples,
this report recommends improved
relationships with adults, increased family
and community support, and better
opportunities for education, employment,
and community service to achieve a more
equitable balance in the Forgotten Half's
odds for success. These are necessary first
steps to a fair chance for the non-college-
bound. Alone, these recommendations
cannot guarantee the economic vitality in
which troubled young families can overcome
their difficulties and flourish, Rather, they
are designed to ensure that, as our nation’s
leaders and businesses re-establish
America’s economic position and create
expanded opportunities for productive labor
at a decent family wage, members of the

* Sources for the data used by the Commission may be found in the Full Report.




Forgotten Half will be well-equipped to take
their place as first class contributors in a
world class economy.

Young people’s experiences at home, at
school, in the community, and at work are
strongly interconnected, and our response to
problems that arise in any of these domains
must be equally well integrated. Our society
cannot expect to deal successfully with just
one aspect of a young person'’s life and hope
to bring focus to every other. Efforts to
produce success in school—uwithout
complementary efforts in_families and
communities—are unlikely to make a
substantial difference_for young people. In
addition, since the years before 16
powerfully affect the lives of children and
adolescents, recommendations that only
center on the needs of 16-24-year-olds are
incomplete. All young people need:

@ more constructive contact with adults
who can help them guide their talents
into useful and satisfying paths;

® opportunities to participate in
community activities that they and
adults value, especially giving service to
others;

® special help with particularly difficult
problems ranging from learning
disabilities to substance addiction; and

& initial jobs, no matter how modest, that
offer a path to accomplishment and to
career opportunity.

Understanding Where We Are

The world around us has changed, but
our institutions have not responded with
the flexibility required to help lay a new

Joundation under young families and their
children. We have never defined what we
want for, or from, the young among us who
do not attend college. We wish them to be
“educated”—but we cannot define what that
means in practical terms. We hope they will
become “employable”—yet the typical
employment made available to non-college
graduates in the emerging service economy
too often supports a family only at the
poverty level. We want them to be “good
citizens"—but we do not weave them
meaningfully into the fabric of our
communities.

Long after it had become apparent that
our schools were being overwhelmed by the
changes of today's world, we continued to
insist they could do it all. As the major
institution in the lives of children outside
the family, schools have been seen as the
essential agency in creating success for the

young. They are essential. But they are not
sufficient. In every practical sense, we have
made schooling a synonym for education.
And we have defined the primary purpose of
schooling as entry into college. Eoth
attitudes are a mistake.

Restoring The Balance

We must remember that the purpose of all
education is to create whole human beings
and that schools and colleges are only one
means of educating people for life. It is time
we acted on our understanding that much
learning takes place beyond the boundaries
of schools—in youth groups, churches,
volunteer activities, and, especially, on the
job. As Willard Wirtz, former US Secretary of
Labor, has observed in The Boundless
Resource: “There aren’t two worlds—
education and work—one for youth, the
other for maturity, There is one world—life.”
Indeed, “experienttial” learning, i.e., learning
by hands-on participation, by trying,
making errors, and gradually narrowing the
margin between failure and success, should
be at the heart of our educational
perspective, Instead, the invaluable
educational laboratories offered by
community institutions—youth
organizations, civic groups, and the
workplace—are often overlooked,
underfunded, and underutilized.

Our schools, moreover, have become
distracted from their main mission.
Educators have become so preoccupied
with those who go on to college that they
have lost sight of those who do not. And
more and more of the non-college-bound
now fall between the cracks when they are
in school, drop out, or graduate
inadequately prepared for the requirements
of the society and the workplace.

The Commission supports making the
opportunities—and the rewards—of higher
education more widely available to many
more youth. Current policies wisely commit
funds to improve elementary and (to a lesser
degree) secondary education. Society is also
willing to invest substantial sums tc support
students interested in earning a college
degree. But there is a sharp disparity
between what Americans do _for college-
bound youth and what they do _for the
Forgotten Halj.

® Each student enrolled in an institution
of higher education can typically expect
to receive a combined public and private
subsidy of about $5,000 per academic
year—for each of four years or more—
thirough scholarships and grants,




Pathways to Success for America’s Youth and Young Families

subsidized and guaranteed loans, free
or subsidized college tuition, and other
forms of aid.

® Youth not going on to college are starved
for support. Only about five percent of
those eligible for federally-supported job
training reccive it, then usually for only
about four months, at a level of $1,800
to $2,300 per student—not enough
training to adequately prepare for a
career or to overcome a prior lifetime of
neglect and deprivation.

The plain fact is that about half our youth
don't go to college. Some don't want to; their
learning needs are not well met by the
academic training that most colleges offer.
Others have not had access to the
encouragement, information, and financial
assistance that makes college attendance
(and, frequently, even high school
completion) possible. Particularly in major
urban centers, these young people are
dropping out of high schools at rates that
are not just alarming but catastrophic—for
them and for the nation.

Non-college-bound youth who complete
high school have been saddled with the
thoughtless expectation that they will readily
“find their place” and need not be of further
concern to the larger society. Whether they
graduate from high school or drop out, these
youth are often unprepared to take their
places as responsible citizens, to start new
families, or to work in anything but the
most menial, dead-end jobs.

The loss of the Forgotten Half’s potential
is unfair to them and wasteful to the
nation. Yet, we allow it. In doing so, we
violate the sense of fairness that is the
cornerstone of America’s social compact with
its citizens. Equity and common sense
demand that we must act now to create
responsible policies—in the private and
nonprofit sectors and at the local, state, and
national levels—to regain this vital half of
our nation’s store of young talent.

The Responsible Forgotten Half

What are the Forgotten Half really like?
Most of them, like earlier generations of
Americans, are resilient and resourceful.
They set goals and find a way to realize
them. Like many adults, they sometimes
lose their sense of direction. Fortunately,
hiigh percentages find their way back to the
road ahead:

@ More students are staying in school
longer, earning both high school
diplomas and college degrees. By age 25,

approximately 86 percent of our young |
people have earned a diploma or the
GED equivalent.

9 82.4 percent of 20-24-year-olds are in
the workforce—although far too many
are employed and underemployed in
part-time, low-paying jobs which cannot
adequately support a family.

& At least one-third of all high school
students responsibly hold part-time jobs
in any given week, and fully three-
quarters of all high school seniors work
an average of 16-20 hours a week.

® Studies on teenagers and the varied
experiences of communities—from
Boston to Seattle, from Indianapolis to
Memphis—verify that, when offered the
opportunity for constructive
participation in school and community
life, young people volunteer their talents
with enthusiasm.

® Young people also contribute at least
250 million hours of voluntary service to
their communities each year through
state, federal, and leccal community
service programs.

Accomplishments like these challenge us
to renew our commitment to young people
as partners in America’s future and to raise
anew a fundamental question: What can
adults do to help these young people
achieve the full blessings of their abilities
and all they hope_for in life?

A New Perspective Needed

Unlocking the human potential of the
Forgotten Half requires an essential
ingredient, adult respect, which welcomes
youth as companions in the search for
solutions rather than as part of the problem.

Too often, we think of the Forgotten Half
as failures, simply because they do not
attend college. As their employment
opportunities diminish, so do their other
chances—for establishing families, for
becoming responsible citizens, and for
avoiding poverty. This report makes many
suggestions about the role non-college youth
can play in our nation’s future; it also
recommends many specific actions we can
take to help them achieve their real
potential. But these ideas will remain only
empty gestures unless we, as adults,
genuinely hold the Forgotten Half in high
regard and believe in their ability to succeed.
It is not simply the mechanisms and the
resources we bring to the aid of 20 million
of our youth that finally count, but also the
vision we have of them and their future.



Adult respect for their accomplishments
makes it possible for young people to dream.
Adult attention to young people's needs
provides practical ways to make those
dreams come true.

The Commission’s perspective is
straightforward: As partners in today’s
world, and shapers of tomorrow’s, young
people deserve our respect, as well as greater
attention to their most pressing needs. The
Forgotten Half particularly deserves greater
public and private investments in its
future—investments that will benefit all
Americans.

Grounded in this perspective, several
principles guide our Commission’s
programmatic thinking:

@ The major task at hand is to examine,
evaluate, adapt, and extend what
already works. Countless communities
have developed promising, local
strategies to support young people and
their families and to provide
opportunities for service, education,
employment, and training. There is no
need to reinvent the wheel.

® Consolidation of existing delivery
systems is long overdue. Much of what
we need is already in place. But it is
scattered, fragmented, and
disconnected. We need mechanisms to
consolidate these programs, particularly
for those in greatest need.

@ Targeted efforts are needed for many
youth with special problems: those
with disabilities; rural youth; those in
foster care, or who have run away from
home; and “the truly disadvantaged,”
who bear the burden of an environment
without hope in the concentrated
poverty that characterizes many
neighborhoods in our largest cities.

& It is never too late to malke a difference.
Although prevention and early
intervention efforts are the least
expensive and most effective approaches
to producing long-lasting results,
effective intervention strategies can
work at any age. For those with the
most pervasive difficulties, continuous
support from home, community, and
school may be required from childhood
into early adulthood.

Recommendations: Pathways To Success

Based on these principles, this report
suggests_four major strategies to help young
people in the Forgotten Half regain hope for
the future and make a successful entry into
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the adult world: (1) enhanece the quality of
youth-adult relationships, both in and out of
the family; (2) expand community supports,
with an emphasis on youth service and
youth leadership activities, to help integrate
all young people into their communities and
the nation; (3) extend and improve current
employment opportunities for more non-
college-bound youth; and (4) take a long
stride toward more equitable youth
education and training policies with a
proposed new Fair Chance: Youth
Oppertunities Demonstration Act.

ENHANCE THE QUALITY OF
YOUTH-ADULT RELATIONSHIPS

Young people want adult support. The
majority of young people cite parents or
other adults as the first source of advice for
troubling personal problems related to
alcohol, substance abuse, and their own
sexuality. They consistently point to parents
as the most influential adults in their lives.
“Just talking” is the activity they most want
to share with adults.

But today’s families are changing
dramatically. As of 1987, over half of all
mothers with children under six and nearly
70 percent of mothers with children between
six and 17 were working or looking for work.
Nearly 15 million children and youth live in
single-parent homes; almost 2.5 million
children under 138 are unsupervised during
a part of the day; the competing demands of
home and work are a major difficulty for
working parents; and only half of all
custodial mothers receive full payment of
court-ordered support, with one-quarter
receiving nothing at all.

In a time when the family as an institution -
is under siege, and when only 40 percent of
young people born in the US can expect to
spend their entire childhood living with both
biological parents, how can we strengthen
youth-adult bonds?

Families bear the primary obligation to
care for their children and to help them
become healthy, contributing citizens. Other
institutions, however, including employers,
schools, and governments, can do much
more to enable families accommodate to a
rapidly changing world.

We recommend consideration of greater
public support to ease the financial
burden of raising children and
adolescents and enhanced private sector
understanding of the demands of family
life. In particular, we suggest business
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and school practice that is more
responsive to working parents, and
greater community support to strengthen
relationships between young people, their
parents, und other adults.

Several practical steps, discussed in the
full report, can make this recommendation a
reality:

® Broad-based consideration of the pros
and cons of various tax policies to
support families, including an
increased personal exemiption and
expanded Earned Income Tax and
Childcare Tax credits.

e Expanded workplace policies—such as
flextime, parental leave, compensatory
time, and childcare supports—that
recognize the parental responsibilities
of both men and women employees to
older children and adolescents, as well
as preschoolers. Corporate policies on
childcare, leave, work hours, transfers
and relocation, job sharing, and other
family-oriented policies can be
summarized in handbooks, made
available to new employees, and
regularly renegotiated with worker
organizations.

& Vigorous state implementation of the
1984 amendments to the Child Support
Enforcement Act, reevaluation of
welfare policies that inadvertently
discourage legal paternity, and greater
acceptance of non-cash contributions,
including childcare and participation in
education and training programs, as
legitimate ways for young fathers to
meet parental obligations.

® Expanded fatherhood programs,
particularly those that combine training
opportunities, parent education, and
family planning education.

@ Enhanced parent involvement through
school efforts to cultivate new forms of
parent participation better suited to
working parents and to establish
policies ensuring that parent-teacher
planning is periodically reviewed and
updated.

@ Aggressive private and public sector
support of efforts by youth
organizations, religious, and civic
groups to {ill the gap in after-school care
for older children and adolescents with
safe and stimulating programs.

® Mentoring programs in schools,
churches, community agencies, and the
workplace that involve young people in
ongoing relationships with adults based
on shared purpose and mutual interest.

EXPAND COMMUNITY SUPPORTS
AND OPPORTUNITIES FOR
SERVICE 70 ALL YOUNG PEOPLE

When young people are asked to chanmnel
their idealism and energy into helping solve
local problems, they build respect for
themselves and acquire a stake in their
community. When communities respond to
young people with appreciation for their
ideas and with resources for their
development, young people feel both cared
for and willing to care about others.

Cemmunity-Based Activities

We recommend that our schools and
communities create and revitalize
community-based activities that
concenirate on the developmental needs
of youth, respond to young people’s
opinions and ideas, and involve youth in
the planning and implementation of
programs that serve them. To construct
new pathways in communities for young
people’s successful participation, it is
imperative that we:

® Involve youth in local governance
activities and in setting and carrying
out local youth agendas through
appropriate participation on school
boards and on other governmental and
voluntary sector advisory boards.

@ Include youth in local crime prevention
activities, in projects to clean up

communities, and in services concerned

with community safety. Law-related
education and mediation training can
be a significant part of school curricula
and the activities of youth
organizations.

® Encourage schools, communities,
employers, and youth-serving agencies
to consider developing their own codes
and credos, accompanied by
appropriate ceremonies, as an
important part of developing a sense of
civic responsibility.

Service Opportunities

At the core of citizenship is individual
commitment to contribute to the common
good. Helping all youth to incorporate
community service as a part of their
educational growth and an ongoing part of
their adult life has powerful implications for
work, schools, and communities. If all
segments of the youth population are to
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have an opportunity for effective
participation in youth service, public and
private sector support is required.

We recommend that schools and
communities establish attractive service
opportunities and make them available to
all young people. To institute and
emphasize the value of youth service, several
efforts appear to be essential:

& Either promote service opportunities
for all students as an integral part of
the ongoing curriculum and make those
opportunities eligible for elective credit,
or require a specified amount of
community service as a requirement for
graduation,

® Increase support from business, local
foundations, and city and state
resources to ensure that diverse service
opportunities are available to all youth.

® Sanction and expand the youth corps
concept, which incorporates job
readiness, education, and other
training activities as part of both
human services and environmental
work, and enact legislation to provide
federal assistance to launch more state
and local youth service programs.

& Revitalize existing national service
programs, such as VISTA and the Peace
Corps.

@ Build a network of existing private
sector organizations interested in
expanding opportunities for youth
service at the state and local levels into a
single, nationwide youth service
federation.

Youth Organizations

By the same token, the Commission
believes that successful efforts on behalf of
our youth will last only if those in positions
of authority and influence at both the local
and national levels give sustained and
coordinated support to youth organizations.
Voluntary, privately-supported youth
organizations make a substantial
contribtition to more comprehensive
services for young Americans. Yet their
expertise is often overlooked. We believe that
renewed relationships of cooperation and
collaboration among school and family
service organizations can open new
pathways of participation, education, and
service for all our youth. Foundations,
churches, community centers, voluntary
organizations, cultural and recreational
organizations, unions, and the service
delivery arms of local and state government
all have a substantial role to play.

We recommend that public and private
leaders cooperate to tap the great
potential of the many national and
community-based youth organizations for
improving the lives of youth and young
Jamilies.

Specifically, we urge a program of action
that includes the following elements:

@ Foundation and/or public funding to
support a comprehensive examination
of the state of the nation’s youth-serving
agencies, with a view toward learning
what can be done to strengthen their
critical mission and to define specific
areas of cooperation.

@ Training in youth work in both
undergraduate and graduate degree
programs in social work, education, and
other human services professions.

Coordinated Community Services

In addition, well-defined efforts to
minimize bureaucratic red-tape, ensure
adequate staffing, provide timely
evaluations, and locate services as close as
possible to those in need are pivotal
components of comprehensive service
delivery. Long-term efforts require careful
planning, periodic assessment, and creative
financing mechanisms to sustain programs
for families and young people.

We recommend that communities,
through public and private cooperation,
develop comprehensive and coordinated
systems to ensure that all young people
and their families have access to a full
array of developmental, preventive, and
remedial services.

Among the particularly promising state
and local approaches to be encouraged are:

e Developing accurate profiles of local
youth needs that can be used locally by
initiating or updating “State of the
Child” repoerts or similar planning
guides for states and large jurisdictions
within them.

e Experimenting with innovative
financing mechanisms, including trust
funds, bonds, and special levies, to meet
young people’s developmental needs,
offer preventive services, and respond to
specific problems.

® Renewing attention to the community
education movement, particularly to the
concept of the lighted schoolhouse,
which would open libraries,
playgrounds, recreational facilities, and
schools to the community seven days a
week, 12 months of the year.
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e Instituting local youth coordinating
boards that include youth members and
integrate services across commuriities
and that are based, at least in part, on
youth's perceptions of what is needed to
build more responsive communities.

Targeted Needs

The Commission recognizes that specific
groups of our youth require focused
attention and special support so that they
can achieve a maximum level of
participation in community life. In this
report, we target those youth with
disabilities, those in foster care or who have
run away from home, rural youth, and the
“truly disadvantaged" of our central cities.
The solutions to the problems experienced
by these groups—indeed, the best
resolution of the problems of all youth—are
most effective when they begin with the
vigilant support of a concerned _family.
Therefore, the Commission emphasizes
efforts that atitempt to strengthen rather
than diminish the capacity of families to
help adolescents with special needs.
Accordingly, we recommend:

® Widespread community adoption of
intensive family preservation models
that provide services and individualized
long-term case management to help
maintain families, protect children, and
reduce the need for out-of-home foster
care.

® When family preservation is not
possible, addressing the problems of
out-of-home youth, including runaways,
foster children, institutionalized status
offenders, and victims of child abuse
with appropriate use of community-
based homes, foster care arrangements,
independent living programs,
counseling and support services, and
crisis centers.

@ As an irreducible minimum for youth
with disabilities, full compliance and
enforcement of legislation and
regulations regarding non-
discrimination and accessibility.

® The increased use of adults with
disabilities as role models and mentors,
broad support of independent living
programs, incentives for employers to
hire the disabled, and restructured
benefit packages to eliminate
disincentives to employment.

® Foundation and federal support for
rural economic development, in
combination with universities,

extension services, and individual
communities, to build the economic
infrastructure needed to provide
employment opportunities, improved
and expanded social service delivery,
and a better life for America’s rural
youth.

Only concerted public action at all levels of
government, reinforced by strong private
sector support, can break the cycle of
extreme disadvantage in which a small, but
growing, fraction of the Forgotten Half are
caught. Such programs, setting the
individual in the context of the family and
the family in the context of the community,
should offer a broad spectrum of services,
concentrating on circumventing
bureaucratic barriers, and provide
reasonable discretion in meeting client
needs. We recommend:

e Comprehensive, flexible, and
coordinated services beginning early in
life, including family planning, prenatal
health care, family counseling,
nuftritional services, childcare, early
childhood education, and heaith
education.

¢ [ndividualized services simultaneously
delivered to all members of at-risk
families, including flexible educational
opportunities, improved counseling,
one-to-one relationships with adults,
incentives to keep youth in school, and
transitional programs to help bridge the
gap between school and work.

@ Multiple added-chance opportunities for
education, training, and employment,
including transitional income and
support services specifically targeted to
the most disadvantaged.

EXTEND AND IMPROVE
EMPLOYMENT AND TRAINING
OPPORTUNITIES

Work is the backbone of an individual's
life, providing the underpinning for a
respected place in the adult world. Likewise,
a productive economy with a qualified, well-
trained workforce is the marrow that
sustains a country and its citizens.
America’s future prosperity depends on the
energy, flexibility, and creativity of an able
workforce. If our young people have a
responsibility to prepare themselves well for
the demands of work and adulthood in the
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21st century—and we believe they do—
policymalkers, employers, and community
leaders have a corresponding obligation.
We muist concern ourselves with not just the
quantity but with the quality of
employment opportunities_for our young
people. The half of our youth who do not go
on to college have a right to be able to
compete for jobs that are adequate in
numbers, that offer reasonable wage levels,
that provide health insurance and other
essential benefits, and that offer career
advancement in return for diligence and
competence.

We recommend that state and national
leaders act to encourage local
government, business associations, and
employers to expand education, training,
and employment opportunities.

We point, in particular, to promising local
“compacts,” in which communities,
employers, and schools cooperate to create
community contracts under which
educational accomplishment is rewarded
with better employment opportunities and
support for postsecondary education and
training. To accomplish these education,
training, and employment goals for the
Forgotten Half, we recommend:

® That states and communities consider
the creation of local compacts—
alliances of business, education, and
community resources—to set concrete
and measurable standards for student
achievement, to develop programs to
meet them, and to reward
accomplishment with career-level
employment and advanced education.

@ That the public and private sectors give
continuing attention to workable
approaches to ease the passage from
school to work, including cooperative
education, internship, apprenticeship,
and other forms of hands-on,
experiential learning. Tested and proven
apprenticeship and on-the-job training
programs can be expanded by a joint
effort of the US Department of Labor
and Department of Edtication to
encourage partnership efforts by states,
employers, unions, and business
associations.

® That communities consider the
development of local education funds or
foundations to provide grants to
improve the quality of the public
schools, broaden their constituency,
and create school/business
partnerships.

® That government leaders at all levels
explore incentives for business to
expand employment and training,
including reexamining targeted jobs tax
credits and using private employment
and training opportunities in exchange
for public subsidies—tax abatements,
favorable business loans, and zoning
ordinances—to encourage economic
development and job creation in areas
with high rates of unemployment.

@ That employers develop alternative
hiring criteria—e.g., a performance test
or trial employment period in lieu of a
paper credential like a high school
diploma—to identify more fairly the full
range of promising job candidates.

FAIR CHANCE: BETTER YOUTH EDUCATION
AND TRAINING POLICIES

In its Interim Report, this Commission
recommended a Federal investment of an
additional $5 billion annually for each of the
next ten years to bolster effective existing
programs: Head Start, Chapter 1 of the
Elementary and Secondary Education Act,
Job Corps, and the Job Training
Partnership Act, for example. These
programs represent over 20 years of local-
state-federal partnership in crafting effective
responses to poverty, illiteracy, and despair.
They are investments paying rich dividends
to the American taxpayer.

If the Forgotten Half are fully to take their
own place in American life, we must build on
the success of existing programs and
establish forceful policy objectives that: (1)
broaden student access to the resources they
need to “make it,” and (2) establish effective
coordinating mechanisms for the
application of those resources. In short, the
challenge is for government at all levels to
bring together the diverse initiatives
discussed in this report into a cohesive
whole for employment preparation and
education and training in school and
beyond.

Aggressive outreach and recruitment,
careful assessment of ability and potential,
remedial education where necessary, strong
peer support, counseling, flexible training
options, and active job placement are all
required. Above all, we need greater state
and local experimentation from which we
can learn and commitment on which we can
build.
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We propose specific legislation, entitled
Fair Chance: Youth Opportunities
Demonstration Act, to stimulate the
development of an. integrated approach to
the education, training, and service needs
of all youth. This recommendation is for a
state-administered national
demonstration designed to increase
access to post-high school education and
training through financial aid,
counseling, and academic support.

To succeed with Fair Chance, we offer
these recommendations for implementation:

e We call for an annual expenditure of
$250 million for five years to support
demonstration grants awarded to
consortia in each state of educational
institutions, local governments, and
other public and non-profit
organizations, for post/secondary and
higher education programs for youth.

® Funds would be used to provide
financial access and support services to
guarantee education and training to
every youth in demonstration grant
target areas who can profit from further
study and job preparation.

e Demonstration grants would provide
universality of coverage and equality of
access by being broad enough to
support any or all of the following;:
studies leading to an undergraduate
degree; vocational or career training
leading to a certificate or diploma;
training, remediation, and counseling
designed primarily for the unemployed
or underemployed.

@ Grant applicants would be required to
provide evidence that they can
“saturate” a given target area; that they
have appropriate outreach and
motivational mechanisms in place; that
they can operate a “case management
system” to enhance retention and
provide individual attention; and that
they have in place a cooperative
agreement for coordinating service
delivery. Independent evaluation of their
efforts is also required.

An End And A Beginning

With this report and its predecessor, Youth
and America's Future: The William T. Grant
Foundation Commission on Work, Family
and Citizenship has met its charge: the
examination of what both research and
experience can tell us about heiping our
youth to mature as family members,
workers, and citizens. A second and equally
important task remains.

The challenge before us all is seeing the
members of the Forgotten Half in a new
light, one that recognizes their strengths,
respects their diversity, and challenges
their talents. Without such a vision, we run
the risk of pitting one half of our youth
against the other. Such a prospect 2a nation
divided between the educated and
prosperous and the less educated and
struggling—represents too great a risk for
America’s future.

In the search for pathways to success, this
report is rooted in the experience of the
Forgotten Half and moves outward to
schools, private agencies, employers, and
government at all levels—the linkages to the
larger society. Families, communities, and
work are the arenas in which the Forgotten
Half will find the true meaning of their lives.
Doing better for our young people because it
is the right thing to do is more than simply a
civic obligation. It is essential to our
common present and to our hopes for the
future. Unless we are motivated, at least in
part, by our sense of mutual obligation to
each other, we risk losing more than we can
ever hope to win.

This Commission has seen its role as -
calling attention to a new vision, one that
connects individuals and their families to
their work and communities, and to the
nation. The history of America has been
founded on a path of opportunity; the future
of America depends on our ability, not only
to maintain the roads we have built, but to
pave new pathways for the tremendous
varieties of people who call America home.
We have made but a start. The new task for
everyone is to refine that vision, reaffirm its
significance, and put it within the reach of
all our youth. :




INTRODUCTION

This report concludes our study of the
Forgotten Half—the approximately 20
million 16-24-year-olds who are unlikely to
attend college and so will miss out on the
special privileges our society accords to the
college-educated. As our January 1988
Interim Report states, young people in the
Forgotten Half are not a monolithic group,
overcome by drugs, crime, teenage
pregnancy, and alienated from adults.
Rather than a “generation on the skids,”
they are a widely diverse group of young men
and women, most of whom are high school
graduates. With a diploma or without, they
aspire to a job, a family, and a place in the
community they can be proud of.

Once upon a time, hard work, native
intelligence, and honest labor were enough
to attain that dream. But our highly
competitive, global, and technological
society places a high premium on
educational attainment. Those with less
education must scramble for good jobs in a
sea of part-time, low-paying, limited-future
employment opportunities. The widely
heralded increase in good job opportunities
in recent years has still largely bypassed the
young men and women of the Forgotten
Half.

While taxpayers, private donors, and
parents gladly contribute to offset the more
than $10,000 annual cost of sending a
student to college. and point with pride to a
$124 billion current national investment in
higher education, no similar commitment
spurs an equal investment in non-college-
bound youth. Most of those with only a high

school education or less are expected to
make it on their own in an economy in
which earnings of 20-24-year-old male high
school graduates were 28.2 percent less in
constant dollars in 1986 than in 1973 and
in which the rate of poverty among families
headed by a person under age 25 had more
than doubled over those years. The declining
fortunes of America’s young people,
particularly as they affect the formation of
families, are further chronicled in this Final
Report.

By underestimating their need for help in
finding and succeeding in a job with a
future, as well as their desire and capacity to
participate in community life, we have
shortchanged our youth and, in the process,
our country. Our Interim Report draws on
ample research and practical knowledge
about what works to improve the economic
prospects of American youth and sets out a
series of recommendations to improve
employment and earning levels, especially
those of the Forgotten Half. These include a
better first chance for young people to
succeed in school, regardless of their
learning styles; a much enhanced and more
systematic provision of “second or added-
chance” opportunities for dropouts and
school graduates with inadequate skills; and
a variety of proposals to bridge the gap from
school to work, including monitored work
experiences, community and neighborhood
service that builds job skills and social
values, redirected vocational education,
career information and counseling, and
more emphasis on various forms of on-the-
job training and apprenticeship programs.

Lk
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Our Interim Report, entitled The
Forgotten Half: Non-College Youth in
America, stresses the Commission’s belief
that state and local governments, private
agencies, employers, churches, and
individuals must act as young people’s first
line of support. Strong, rather than waning,
federal support of well-tested programs must
also buttress local initiative. The report calls
for increased investments to extend several
exceptionally effective, but badly
underfunded, national programs: Head Start
and Chapter 1 to prevent educational
deficits before they occur, and the Job Corps
and a strengthened Job Training
Partnership Act to provide alternative
educational opportunities and employment
training.

The Commission’s Final Report reaches
beyond the boundaries of school and work
into the families and communities where
young people learn the lessons—and
dreams—of adulthood. We outline the
profound social and economic changes that
have altered the shape and sometimes
challenged the effectiveness of our two
central social institutions, family and
community. The Forgotten Half: Pathways
to Success for America’s Youth and Young
Families features not only diagnoses for
treating youth in trouble but prescriptions
to foster the healthy development of all youth
and to prevent trouble from occurring. It
describes the pathways to success that
families and communities—with adequate
help from both the public and private sector,
including employers-—can offer to young
people.

The pathways we describe begin with our
conviction that all young people—even those
burdened by poverty, challenged by
disability, or isolated in other ways—want to
succeed and have a great deal to offer to
others. But adults must do more to
communicate this confidence and to provide
expanded opportunities that tap the full
measure of American youth’s energy and
hopefulness. Young people become
competent when adults encourage them to
try, allow them to fail, and help them to try
again; they become leaders when adults
share their leadership opportunities with
them. The best pathways to success are
those in which young people work together
with adults to reach common goals at home
and in one-to-one and group relationships

with other adults in a wide variety of
community activities, youth organizations,
and through community service and
leadership training.

Our second conviction is that while the
most cost-effective—and certainly the most
responsible—social policy acts to prevent
youth problems before they occur, it is never
too late to make a positive difference in the
lives of young people.

Adolescents in trouble can be
effectively helped to make a successful
transition to adulthood. Many need
skills training, coupled with intensive
health, mental health, and other
supportive services, interventions that
are scandalously underfunded, even
though we now know they are
effective. There is no excuse_for
neglecting these youngsters, even after
they have gotten into trouble. But we
must recognize that earlier help would
have been better. The more long-
standing the neglect, deprivation, and
Jailure, the more difficult and costly
the remedies.'

Much is known through program
evaluation about what can be done to
enhance youth’s success. We emphasize the
importance of building on this knowledge.
We do not know everything we’d like to know
about what works, but there is much
creative activity in the country that needs to
be better understood, evaluated, and
adapted to local needs and preferences. We
cite some programs that are not yet
rigorously evaluated but do not endorse
them as the best such programs available.
Instead, we include them as interesting
examples of state and local initiatives and as
hopeful efforts for states, communities, and
employers to explore. They illustrate the
kind of pragmatic policies, programs, and
practices that the Commission views as
worthy of wider discussion around the
nation.

Massive recent changes in our economy
and the technology that supports it have
inevitably affected today’s young people.
Pathways to Success continues the Interim
Report’s discussion of what employers, local
leaders, and organizations can do to help
young people train for better careers
through apprenticeship and career-based
mentoring programs, and in expanded

! Lisbeth B. Schorr with Daniel Schorr. Within Our Reach: Breaking the Cycle of Dlsdduantage. New York: Anchor

Press/Doubleday, 1988, p. xxvii.
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The pathways that we endorse are not
guarantees—only much-needed efforts to
achieve a more equitable balance in the

Forgotten Half's odds for success.
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supported-work and on-the-job training
programs. We recognize that jobs at the low-
skill end of America’s booming service
industry are growing faster than more
highly skilled positions that offer a living
wage and the promise of a future. The
Bureau of Labor Statistics, for example,
estimates that American employers will soon
need 13 times as many new cashiers as
computer programmers. Education and
training, even if as flexible and
comprehensive as we suggest, cannot
transform our ecoriomy into one which
offers only highly paid and secure careers.
But such opportunities can enable millions
of young people to prepare themselves for
more responsible and remunerative work
and to compete fairly with others for the best
jobs possible. State and local governments
can boost these efforts while the federal
government assumes a more vigorous
leadership role.

The pathways that we endorse are not
guarantees—only much-needed efforts to
achieve a more equitable balance in the
Forgotten Half's odds for success. As this
report documents, they have already been
ignored repeatedly. Unless we alter the way
we think about, and respond to, this
substantial portion of America’s future, we
will further undermine them and ourselves.
With better education and employment
opportunities, increased family and
community supports, and with greater adult
recognition of their willingness and capacity
to contribute, many more young members of
the Forgotten Half will join the remembered
half in enjoying the benefits of an America
they have helped to create.

perspective.

publications is included at the end of this report.

The Commission’s work has been aided by the preparation of working papers by authors selected for their expertise
in some aspect ol youth affairs. In these working papers, the authors review available research, explore major issues,
and make recommendations for policy and future research in particular areas of concern. They bring to Commission
members the current thinking of able analysts of youth issues. An added feature of the working papers has been their
submission to independent readers whose short eommentaries help to sharpen the issues and ensure a balanced

Information Papers on selected topics have also been prepared for the Commission. Their purpose is to assemble
currently available factual information into organized reference tools. A complete iisting of the Commission's

13
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Working more to talke home less is not a
measure of social or economic progress in
American society.

- Andrew Sum, Northeastern University

Chapter 1

T

eclining Economic Status of Youth and Young Families

1

In our January 1988 Interim Report, we
called attention to the Forgotten Half, those
20 million 16-24-year-olds who are not likely
to attend college and whose economic
prospects have greatly dimmed in recent
years. As their inflation-adjusted incomes
plunged, their overall poverty rate also
doubled.! This Final Report examines the
consequences of that erosion on their ability
to form stable families and to become
constructive participants in their
communities. In short, the situation is
bleak. In proportions far greater than most
Americans are prepared to accept, the
families and children of the Forgotten Half
are families nearing the edge.

In other eras, early struggles were a
predictable—even necessary—part of any
family's life cycle—a way of paying the dues
that somehow made life’s later financial
rewards seem that much better earned.
Today'’s young families, however, are
starting _far behind the generation that
preceded them, and many will never know
the economic opportunities that their
parents experienced. As the following data
describe, recent economic, technological,
and social changes have considerably altered
the prospects of today's 16-24-year-olds,
especially those who are not college educated
and, by extension, the families who rely on
their earnings. More families of the
Forgotten Half are poor, and many others are
scraping by, with only a narrow margin for
error. Illness, unemployment, an unexpected
child, or a rent hike can spell disaster—not
just in the near term but for the foreseeable

future. Even if real wages begin to increase,
those without advanced education and skills
will have a hard time catching up.

More than any other group in America,
most young people without a college
education have watched their economic
prospects decline in recent years. Regardless
of their race or ethnic background, most
such youth and young families are earning
less than their predecessors 15 years ago
and are falling further behind older groups
of Americans. It is becoming increasingly
difficult for young men and women to find
jobs that provide an income adequate to
support a family. This pattern of declining
economic status and diminished
opportunities persists_for these young
people even in areas of the country with
robust economies, below-average
unemployment, high wage structures, and
smaller numbers of young workers. These
are not problems created by the young, nor
are they problems that time alone will solve.
If we are to fashion wise and effective
policies and practices for helping our young
people to be successful, we first need to
understand what has been happening in the
economic system in which they hope to
participate.

The Young Familyv: Facts and Figures

""" 7

The American Dream of ever-increasing
purchasing power ended in 1973. From then
until 1986, the inflation-adjusted median
annual income of American families hardly
changed. Indeed, overall, it was nearly $300

16
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less in 198¢;. This stagnation in real family
income sta'ids in sharp contrast to the gains
of 1947-73 when real median family
earnings s.rew over three percent annually
and thus doubled in purchasing power.®

Pathways to Success for America’s Youth and Young Families

combination of all four; (3) a general
reduction of real compensation through cuts
in wages and benefits, the reduction of
unionized employment, the growing use of
part-time employees, and similar measures;
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Younger families just starting out are
particularly at risk. Given current trends,
young men and women can expect to earn
an average of 25 percent less throughout
their lifetimes than the generation 10
years earlier—a reversal of the American

dream.?

1 ¥R

During the past 15 years, America’s youth
and young families have borne the brunt of
econoimic slumps and have seen their
incomes plummet, in constant dollars,
during successive economic downturns.
After each economic recovery from a series of
back-to-back recessions, young male
workers’ real, inflation-adjusted earnings
never returned to 1973 levels. As a result,
the earnings of all male subgroups who
comprise the Forgotten Half have dropped
sharply. While the median, before-tax
income of all families has been stagnant for
13 years, major gains were recorded by
household heads aged 65 or older (up 25.9
percent). In sharp contrast, the median
income of househcelds headed by persons
under age 25 declined 26.3 percent
between 1973 and 1986 (in 1986 constant
dollars), from 820,229 to $14,900.* If we
recall that the drop in personal income
during the Great Depression from 1929 to
1933 was 27 percent, we can better grasp
the extent of the "New Depression” being
experienced by America’s young families
today.

While economic analyses differ in many
details, there is a growing consensus that
this squeeze on family earnings is the
composite result of complex factors: (1) the
loss of highly-paid manufacturing jobs that
has forced young, entry-level workers into
the rapidly growing, but much lower-paying
trade or service positions; (2) slowed
productivity and growth attributable to
outmoded plant and equipment, reduced
capital outlays per worker, poor
management, poor worker performance, or a

(4) a weakened US dollar that raises the cost
of most imports; (5) huge foreign trade
deficits that have converted the US into a
borrower nation and now require the
payment of rents, dividends, and interest on
foreign-owned assets in the US, thereby
reducing the resources available to raise
Americans' living standards; and (6) the
startling rise of female-headed families,
especially never-married mothers, whose
earning ability is severely restricted and
who, without the benefits of a dual-earner
household, cannot often attain middle-class
status in American society. In this economic
environment of intense global competition,
the availability of well-paid—but relatively
low-skill— jobs is declining. Jobs at both the
low and high ends of the wage scale are
increasing: lower-paid, low-skill jobs on one
end and professional, technical, and
managerial jobs at the upper end of the
income scale.?

To understand the growth of young
families and children in great distress, we
need to study a great many variables—
economic, social, cultural, moral—some
domestic, some international in character.
Our knowledge of most of these variables is
uneven. However, recent analyses by former
Ford Foundation human resources expert
Gordon Berlin, economist Andrew Sum, and
Children’s Defense Fund employment and
training expert Clifford Johnson shed light
on the key interconnections.® They show
that changes in the structure of the urban
economy and the decline in the growth of
real wages since 1973 have magnified inner-
city economic dislocations and increased the
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FROM 1973-86, YOUNG FAMILIES LOST OVER ONE-QUARTER OF
THEIR REAL INCOME AND FARED FAR WORSE THAN ANY OTHER AGE GROUP

TABLE 1
Trends in Real Median Incomes of Families, 1967-86,
by Age of Family Head
(in 1885 dollars)

Head Head
Year All Families 25-29 Years Oid 20-24 Years Old
1967 $25,560 $25,132 $19,654
1973 29,175 27,551 20,821
1979 29,028 26,676 20,025
1985 27,735 24,000 16,000
1986 28,898 24,400 15,107
Percent Change
1967-73 +14.1 +9.6 +5.9
1973-86 -1.0 —-11.4 —-27.4
Income (1985 dollars)
$32,000 —
30,000 {— e Al | FaMilies
28,000 p—
Head — “ompg, =~
24,000 |— 25-29 Years Old ==
22,000
20,000 +—
18,000 p— ‘
Head i
16,000 p— 20-24 Years Oid
14,000 p~—
12,000
] l ] L1
1967 1973 1979 1985 86
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incidence and concentration of poverty
there. In addition, these changes help to
explain the growth in the numbers of poor,
single-parent families and the
concentrations of impoverished children
attending public schools. All these variables
profoundly affect the educational attainment
and basic skills levels of children who grow
up in poverty. Lower basic academic skill
and attainment levels, in turn, correlate
strikingly with early parenthood and out-of-
wedlock birth, dropping out of school,
dependence on public assistance,
unemployment, criminal arrest, and dire
poverty.”

Paralleling this stagnation of living
standards for most Americans and their
marked decline for young families is a
widening gap in earnings between rich and
poor. Census Bureau figures show that,
between 1969 and 1986, the highest-
earning one-fifth of the American people saw
their share of all incomes increase from 40.6
to 438.7 percent—the highest on record. At
the same time, the poorest fifth of the
population saw their limited share shrink
from 5.6 to 4.6 percent of all incomes. That
seemingly small decline of “only” one
percent, calculates Joseph Minarik of the
Urban Institute, totals $22.5 billion in lost
income, or $1,750 less for every low-income
family.®

Closer to this report’s focus, however,
these “national averages” mask a far greater
deterioration in the economic position of
America’s young families. In 1986, the
bottom fifth of young families received only
3.9 percent of the total income earned by
young families, compared to 6.1 percent in
19783. In contrast, the top fifth of young
families saw their income rise from 36.7 to
41.8 percent in the same 1973-86 period.
During the past 15 years, the real earnings
of young, non-college-educated males have
Jullen sharply, the number and percentage
of young families headed by a single
parent have skyrociceted, and young
Jamilies as a group have suffered the
largest absolute and relative declines in
real incomes of all American_families.
Indeed, poverty among young families —
white as well as black and Hispanic and in
married couples as well as single-parent
Jamilies—far exceeds all other age groups.
As Table 1 shows, the real median income
Jor families headed by a 20-24-year-old in
1986 was 27 percent less than in 1973 and
nearly one-fourth less than in 1967. This
stands in sharp contrast to all American
families whose real median income dropped
by 8300, or about one percent, from 1973 to
1986. During the economic recovery of
1983-86, families headed by persons under

Pathways to Success for America’s Youth and Young Families

age 25 were the only major age group to
experience no increase in their real median
income and no reduction in their poverty
rate.

Closer study of the Census Bureau's
annual reports on Money, Income and
Poverty Stalus of Families and Persons in
the United States is even more revealing.
Whereas the median income of families
headed by 20-29-year-olds was equal to
about 90 percent of the median income of all
US families in 1967, that proportion had
fallen below 75 percent in 1986. For families
headed by 20-24-year-olds, the deterioration
was far sharper—from 77 percent of all
families’ median income in 1967 to 52
percent in 1986. To quote labor economist
Andrew Sum of Northeastern University,
“the relative income position of the nation’s
youngest families has deteriorated fairly
sharply and continuously over the past two
decades (1967-1986)."

Moreover, as Table 2 shows, while the
trend in real median income is down for all
subgroups of young families headed by
persons under age 25, there are enormous
variations among the subgroups. Married
couples lost 11 percent of their real incomes
from 1973-1986 while female-headed
families with no spouse present lost three
times as much-—32.4 percent. White
families lost 19.4 percent; Hispanic families,
18.5 percent; and young black families,
particularly the growing number headed by
a single parent, lost a whopping 46.7
percent of their peer's_former purchasing
power—almost two and one-half times the
decline among young white or Hispanic

Jamilies.

Not all young families have lost ground,
but many young families, including some
college-educated couples, find it difficult to
reach the living standards of their parents’
generation. Only when both partners worl
are most young families able to make

Sfinancial ends meet, and, in an increasing
number of cases, both spouses do worlk. All
too often, as we stressed in our Interim
Report, the jobs that these young wage
earners hold qualify them only to enlist in
the ranks of the working poor. An ever larger
share of what they earn goes to keep a roof
over their heads. Their work, particularly
when it is part-time in character, carries few
essential employee benefits, especially health
insurance. One serious illness and they may
find themselves hopelessly mired in debt.
And once the first child arrives, their ability
to keep two wage earners in the labor market
becomes problematic. Unless parents,
relatives, or friends are available to help care
for the infant, net income will take a
nosedive—$3,000 in the first year of the
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WHILE ALL YGUNG FAMILIES EARNED LESS,
MINORITY- AND FEMALE-HEADED FAMILIES FARED FAR WORSE

Chapter 1

Charactistics
of Family Head

All Families

White, non-Hispanic
Black, non-Hispanic
Hispanic

Married Couple

Male Head,
No Spouse Present

Female Head,
No Spouse Present

Trends in the Real Median Incomes of Young Families,
Headed by Persons 24-Years-old or Younger; by Type of Family
and Race/Ethnic Origin of Family Householder, 1973-86

(in 1986 dollars)

1973

$20,229

21,710
11,997
14,610
22,442

17,688

7,401

1986
$14,900
17,500
6,400
11,900
20,051

16,952

5,000

Percent Change

All Families

White, non'HiSpanic T

Black, non-Hispanic

Hispanic

Married Couple

Male Head,

Ne Spouse Present

Female Head,
No Spouse Present

$5,000

$15,000

Income in 1986 Dollars

$20,000

1973-86

-26.3
-19.4
—46.7
-18.5
-10.7
—-4.2
-32.4

Percent

Change

—26.3

-19.4

—46.7

—-18.5

-10.7

—-4.2

-32.4

$25,000

19




Chapter 1 Pathways to Success for America’s Youth and Young Families

child’s life, $5-6,000 in each of the next two
years,® as one or the other parent exchanges
employment for home care of their child.
Group childcare is often unavailable, too
costly for young families to afford, or of
dubious quality.

Making ends meet comes at considerable
cost—to both the young families and to
American society at large. Sacrificed to
greater or lesser extent are leisure, further
education, the option of bearing children
early in marriage, time spent with children
and extended family and friends, and
participation in civic affairs. To make two-
earner parenthood viable, many couples
must assume the added costs of childcare,
thereby making saving for a home and a
secure future even more difficult. As Sum
concludes: “Working more to take home less
is not a measure of social or economic
progress in American society.”

Between 1959 and 1973, the poverty rate
among all families dropped more than 50
percent from 18.5 percent in 1959 to 8.8
percent in 1973.'" But the 8.8 percent figure
represents America’s post-World War i low.
From there, the rate climbed in stops and
starts to 12.3 percent in 1983. As
unemployment fell, and real family incomes
rose again, the family poverty rate edged
down to 10.9 percent in 1986, still one-
quarter higher than its 1973 low. ‘

Looking at Table 3, the 1986 poverty rate
of 32.6 of every 100 families headed by a
person under age 25 was more than double
that of 1967 and almost triple that of all
American families in 1986. Despite several
years of national recovery from the 1982
economic recession, America’s youngest
families not only had seen no improvement
in their poverty status as of 1986 but hold
the dubious distinction of being the only

a ! S

One of the cruelest myths of contemporary
American life is the claim that our
economy is healthy because
unemployment is relatively low. This
assertion conveniently hides the radical
Job market changes of recent years, the
dilemma of one-parent families, the
growing number of working poor, as well
as the large numbers of people who have

R AR S TS,

Struggling to match the success of their
parents’ generation is difficult enough. For
those who are fighting for survival, life can
be an unrelieved nightmare. Many families
of high school graduates and dropouts—
America’s Forgotten Half—are already in
deep trouble. And, as the best available
projections reveal, they may stay there
indefinitely unless solutions to their
worsening problems become available.

The Growth of Poverty Among Young Families

Poverty among all major age groups of
American families (except those over age 65)
was higher during the first half of the 1980s
than in the early 1970s. But among
America’s youngest families, the growth of
poverty far exceeded that of any other age

group.
20

simply stopped looking for work.

R A R
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major age group to be unaffected by the
current recovery. And, while real incomes
were markedly higher for families headed by
25-29-year-olds, their 1986 poverty rate was
still 66 percent higher than in 1967. Thus,
the economic plight of our young families is
not “something that disappears with time
and experience.” Rather, while poverty
rates may diminish, on the average, poor
20-24-year-olds as a group never make up
their lost ground, nor do they automatically
“grow out” of their problems.

As grim as these poverty figures appear at
first glance, the story behind the young
family statistics is even worse. Young
families not maintaining separate living
quarters, but living with another family or
household, are not classified by the Census
Bureau as “primary families” and so are not
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BETWEEN 1967 AND 1986, THE POVERTY RATE
OF YOUNG FAMILIES ALMOST DOUBLED
TABLE 3
Primary Families With Income Below the Poverty Line,
by Age of Family Head, 1967-86
(in percentages)
All Under 30 Under 25
Year Families Years of Age Years of Age
1967 11.4 12.1 15.3
1971 10.0 N.A. 18.0
1973 8.8 12.3 15.8
1979 9.1 14.5 19.1
1982 12.2 20.6 26.1
1985 11.4 21.8 30.2
1986 10.9 21.6 32.6
Percent (helow poverty line)
35 —
(] All Families
30 — [ under 30 Years of Age /
1 Under 25 Years of Age
25 —
20 b~
15—
10}~ »
5

1967

1973 1979

1985

1986
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reflected in the data above. Sum and his
colleagues estimate that, in March 1987,
there were 1.6 million such young “sub-
families,” or families within families, headed
by a person age 18-29. Three-fourths were
headed by women, nearly half by blacks or
Hispanics. Overall, based on their own
income situation, about two-thirds of these
sub-families had below-poverty line income.
Given the fact that many were living in a
family with other relatives whose incomes
are above the poverty line, only about 31
percent are included in the poverty count of
all families. If these young sub-families were
included in estimates of family poverty,
based only on their own income, the total
number of poor young families and sub-
families would be 3.1 million, and the
combined poverty rate of young families
headed by a person under 29 would be 27.5
percent instead of 21.6 percent. Conclusion:
more than one of every_four young families
and sub-families lives below the poverty
line. Among those headed by a person
under age 25, over one-third live below the
poverty line.

Moreover, the relative situation of young
families is worsening. In 1973, the poverty
rate of families headed by a person under
age 25 was 1.8 times higher than the rate
for all families. In 1986, the poverty rate was
nearly three times as great. (See Table 3.)

Despite a common misperception, poverty
in young families is not restricted to
America’s ethnic and racial minorities. In
families headed by a white person under age
25, the poverty rate more than doubled —
from 10 percent in 1973 to 24 percent in
1986. Overall, black families were two and
one-half times as likely as whites to be poor,
their poverty rate rising from 44 to 62
percent. Clearly, young white families are
not exempt from poverty; indeed, the
relative increase in their poverty rate was
2.5 to 3 times greater than that of blacks
and Hispanics.

The impact of family poverty upon
America’s children follows naturally. More
than half (54 percent) of all children in
America’s youngest primary families (those
with family heads under age 25) are poor,
nearly doubling the 1973 rate of 29 percent.
Although two-thirds of this growth has been
in single-parent families, the growth of
poverty has affected two-parent families as
well. Regardless of whether the family was
white or black, the child poverty rate nearly
doubled between 1973-86 for children born
into young families.

Poverty is, of course, particularly
accentuated in the case of single-parent,
usually female-headed, families. Lacking
husbands’ incomes, these families often face

The Decline of Marriage Rates

Pathways to Success for America’s Youth and Young Families

poverty and a period of reliance on public
assistance. It takes little imagination to
grasp how such outcomes will blight
precisely those who are the objects of our
study: America’s youth and young families.

Marriage rates are one place to start if we
are to understand better the problems of
stunted lives and costly burdens to society.
Quite simply, young mern and women who
cannot earn a decent living are far less likely
to marry and to build strong families with
healthy children than those with more
substantial earnings.

What has been the American experience
with marriage rates? Overall, these rates
have been cyclical: rising in the 1920s and
after World War II, falling in the '30s and
'60s. Since 1970, marriage rates in the
aggregate have been steady.!' But for young
males, the pattern of marriage rates is
strikingly different from the relative stability
characterizing the general population. As
Table 4 demonstrates, the proportion of all
20-24-year-old males who were married
and living with their spouses _fell from 39.1
to 21.3 percent from 1974 to 1986. Moreover,
this nearly 50 percent decline occurred
among all major subgroups, regardless of
educational level, race, or ethnic origin.
Blacks, Hispanics, and those with the least
formal schooling were typically hardest hit,
with black marriage rates falling by as much
as two-thirds. The rate for black high school
dropouts, for example, fell from almost 25
percent to less than eight percent in this
same period.

Why have marriage rates among our youth
fallen so sharply, particularly among those
young men with 12 or fewer years of
schooling, half of whom would have been
married by age 22 if we looked at the same
population in 1974? With Sum and his
colleagues, we recognize that powerful and
multiple economic, sociological,
demographic, and cultural forces are at
work. For one, American youth spend more
years in formal schooling than ever before,
and most tend to postpone marriage until
well after completion of their studies.

The median age at first marriage has risen
by more than three years since the late
1950s for both men and women. In 1987, |
the median for women was 23.6 years, the
highest level ever recorded, and the median
for men was 25.8, the highest since the turn
of the century.

Women'’s massive entry into the labor force
offers another possible explanation for the
decline of marriage rates. In 1960, only 46
percent of 20-24-year-old women were in the




The Declining Economic Status of Youth and Young Families

Chapter 1

‘Demographic

TABLE 4

Marriage Rates of 20-24-Year-Gld Males, by
Race/Ethnic Group and Years of Schooling Completed
March 1974, March 1980, and March 1986

(in percentages)

Subgroup 1974
Al 39.1
Race/Ethnic Group

White, non-Hispanic 40.3
Black, non-Hispanic 29.3
Hispanic 43.8
Years of Schooling

Completed

11 or less 48.7
12 48.8
13-15 37.1
16 or more 43.4
White, non-Hispanic

Only

11 or less 56.7
12 49.9
13-15 38.2
16 or more 45.0
Black, non-Hispanic

Only

11 or less 24.4
12 40.1
13-15 29.3
16 or more 28.1

1980 1986
28.0 21.3
29.2 23.2
17.1 10.8
35.5 24.0
36.5 26.7
35.0 28.1
27.0 21.4
29.1 17.4
41.3 29.9
36.8 30.8
27.8 23.0
28.7 17.8
16.8 7.9
20.6 15.4
21.5 12.6
38.3 17.0

civilian labor force. By 1974, that percentage

had risen to 63 and by 1986 to 72, a rise of
over 56 percent in only a quarter of a
century. (These percentages do not inciude
nearly a quarter of a millionn women in the
armed forces.} As educational and career
opportunities have expanded for women,
delaying marriage in order to pursue
advanced training or to seek a stronger
foothold in the world of work seems to be a
logical course of behavior.

William T. Grant Commissioner William
Julius Wilson was among the first to
hypothesize that the declining economic
fortunes of young black males, particularly
those with the least education, are a
powerful determinant of marriage
patterns.!2 Simply put, when fewer men
have the employment opportunities and

earnings to support decent family life,
women view them as less desirable marriage
partners and marriage as a less attractive
option. Since non-college youth's real
earnings position has sharply deteriorated
in the last 15 years, so runs the hypothesis,
we should expect that the marriage pool
should also markedly decline. And that has
occurred. Indeed, Wilson estimates that, in
1980, for every 100 black women age 20-24,
there were only 45 employed black men of
the same age.'® As the availability of full-
time, well-paying jobs with job security and
accompanying fringe benefits has declined,
so has the ability of young males to support
a_family of three at an economic level
above the poverty line.
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YOUNG MALES ARE HAVING INCREASING DIFFICULTY EARNING
ABOVE THE THREE-PERSON POVERTY LEVEL,
MINORITY MALES MOST OF ALL

TABLE 5
Percent of 20-24-Year-Old Males (All Educational Groups), With
Real Annual Earnings At or Above the Three-Person
Poverty Line, by Race/Ethnic Greup: 1973-86
(in percentages)

1973 1986
All Males 58.3 43.8
White, non-Hispanic 59.3 48.2
Black, non-Hispanic 53.4 24.0
Hispanic 539.9 40.6

Percent of Males Earning At or
Above Three-Person Poverty Level

70 y—

1 1986

60 —

o0 p—

40

All ales White, non-Hispanic Black, non-Hispanic Hispanic
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HIGH SCHOOL GRADUATES EARN MORE AND ARE MORE LIKELY TO BE
MARRIED AND LIVING WITH THEIR SPOUSES THAN ARE DROPOUTS

| 10

CHART A
Proportion of 20-24-Year-Old Males Who Were Married and
Living With Their Spouses, by 1986 Annual Earnings
and by Educational Subgroup, March 1987

Percent Married, Spouse Present
80—

70—

60 {—

50 High School Graduates
40—
30—

20 " High School Dropouts

| | | I l | I | | | ]
1,250 3,750 6,250 8,750 11,250 13,750 16,250 18,750 21,250 23,750 25,000+

1986 Earnings

As Table 5 demonstrates, young males as a
whole were markedly less able to carry their
weight in supporting a three-person family
above the poverty line in 1985 than they
were in 1973. Mirroring the sharper decline
in their earnings during this period, there
was a 55 percent drop in the proportion of
black men age 20-24 who were able to
support a three-person family above the

determinant of marriage rates, even though
the correlation is striking. Chart A
illustrates the close relationships among
educational attainment, earnings of young
men, and their marriage rates. In brief: the
more years of education completed, the
higher one’s earnings; the higher one’s
earnings, the greater likelihood that young
men will marry. These positive correlations
poverty line. Not surprisingly, then, 20-24- between real earnings and marriage hold
year-old black males with above poverty-level true for both high school dropouts and high
earnings are three times as likely to marry as school graduates.
those with below-poverty income. The fact Sum concludes that about a quarter of the
is—there aren’t enough of such better fall-off in marriage rates since 1973 among
earners to go around. high school graduates and nearly half of the
Sum and his associates at Northeastern decline among dropouts can be attributed to
University do not claim that the real the decline of young men’s earnings. Had the
earnings of young men are the sole real earnings distribution of young black
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men in 1986 been identical to that of 1973,
their marriage rate in 1987 would likely have
been 2.3 times higher than it actually was.
Thus, the substantive drop in the real
earnings position of non-college males,
especially among dropouts and minorities,
played a major part in reducing the marriage
rate among that age group and was “a key
factor influencing the continued rise of
young, single-parent families iri the US over
the past 15 years.”

Earnings and Education

26

So, we return to a central observation of
our Interim Report: earnings are closely tied
to educational attainment or the years of
schooling completed. Regardless of race or
ethnic origin, the more years a person
spends in formal education, the greater that
person’s annual earnings. But as Table 6
shows, young (age 20-24) male workers’ real
mean earnings in 1986 ($9,027) were fully
one-quarter less than the identical age group
earned 13 years earlier (512,166 in 1986
dollars). Within a general decline of real
earnings, college graduates were
substantially better off than high school
graduates who, in turn, substantially out-
earned dropouts. Dropouts as a whole were
over 42 percent worse off in 1986 than their
peers 13 years earlier; the average black
school dropout earned an astonishing 60
percernt less.

The real annual earnings of 20-29-year-old
black males with some postsecondary
schooling have declined substantially since
the late 1970s; nevertheless, they outearn
black males with only a high school diploma
by 20 to 25 percent. Additional schooling for
black men after high school leads to higher
earnings; however, the real earnings levels
remain below those achieved in the early
1970s. Note that the only group
experiencing an increase in real earnings
between 1973 and 1986 was black college
graduates.

These disturbing trends, particularly for
dropouts and blacks, are influenced in part
by including the growing number of poorly-
educated males with no reported earnings
whatsoever: 7.8 percent of 20-24-year-old
males in 1973, rising to 10.1 percent in
1986. Young black high school dropouts
fared the worst: 12.3 percent reported no
earnings in 1973 compared to 23.4 percent
in 1984. (Obviously, there is no way to
account here for unreported earnings in the
underground economy, nor to substantiate
how many young people have turned to this
economy for their Jivelihood.)

Pathways to Success for America’s Youth and Young Families

That “education pays” is demonstrated by
another set of figures: full-time, year-round
male workers, 25 years old and over, who
had not completed high school earned a
median income of $18,881 in 1985; high
school graduates earned $23,853; college
graduates earned $32,822; and those with
professional training requiring five or more
years of college, $39,335.!* Earnings for
women workers at these same levels of
educational attainment were around 40
percent lower, at $11,836; $15,481;
$21,389; and $25,928, respectively.

Stated in terms of a family’s ability to
avoid poverty, we see that young families
without children headed by college
graduates avoid poverty almost completely.
Their family poverty rates were 3.5 percent
in 1986 for family heads under 25 and zero
for family heads age 25-29. Even those
young families with only a high school
diploma but no children face low poverty
rates (2 to 3.5 percent). Having children and
reducing the years of education completed,
however, combine to raise poverty rates
several fold. When the family is headed by a
single mother with limited education, the
incidence of poverty increases dramatically,
reaching 81 to 93 percent, depending on her
age.

Overall, depending upon the type of family,
educational attainment of the householder,
and number of children, families headed by
a person under age 25 have poverty rates
ranging from 3.5 to as high as 92 percent.
(See Table 7) Thus, staying in the formal
educational system beyond high school,
entering both husband and wife into the
labor force, delaying or forgoing
parenthood, and limiting family size are,
beyond question, effective strategies_for
reducing poverty and its many devastating
accompaniments.

But once a family has sent all its available
workers into the workforce and limited the
number of its children, there is little left it
can do to maintain its standard of living if
real wages stagnate or worsen.

In addition, such strategies impose
significant personal and social costs. For
families in which both spouses work, the
sacrifices in leisure and family time forgone,
and the possible loss of family intimacy and
reduced participation in community,
political, and civic life may have important
effects’in years to come.!® We know far less
than we should about their eventual impact.
Moreover, as Ben Wattenberg of the
American Enterprise Institute has recently
asked, what are the adverse consequences
for society when the best educated segments
in American society delay, limit, or forgo
childbearing?® To turn the question on its
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TABLE 6
Trends in the Real Mean Annual Earnings of
20-24-Year-Old Civilian Males, 1973-86, by
Educational Attainment” and Race/Ethnic Group
{in 1986 dollars)

All Males (20-24) % Change in Earnings 1973-86
1973 1986 Al Whiie Black Hispanic
(Non-Hispanic)
All Males $12,166  § 9,027 —25.8 -21.0 —46.0 —29.0
Less than
High School Graduates 11,815 6,853 ~42.0 —42.3 —60.6 ~27.3
High School Graduates 15,221 10,924 —28.2 —-244  —-438 -34.5
Some College 13,108 10,960 ~16.4 -113  —427 -21.2
Coliege Graduates 14,630 13,759 —-6.0 -5.6 +6.5 N.A.

*Note: Eamings data for schooling categories pertain only to those 20-24 year-old males who did not cite school
as their major activity at the time of March 1974 and March 1987 surveys.

Percent
Change
in Real
Earnings
All Males (Ages 20-24) —95.8
Less than
High Scheol Graduates —~42.0
High School Graduates —98.9
Some College -16.4
College Graduates -6.0

0 $2000 $4,000 $6,000 $8,000 $10000 $12,000 $14,000 $16,000

Annual Earnings (1986 dollars)
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head, what happens to society when births
spiral in homes unable to provide the
economic and social supports necessary for
sound child and youth development and for
effective preparation for work and aduit
responsibilities?

Housing and Young Families

Decent and affordable housing is a
prerequisite for raising healthy families.
Children and youth who grow up in
inadequate housing, whether rented or
owned by their parents, customarily face a
less promising future than do their peers
who live in more adequate dwellings.

It should be a matter of the gravest public
concern that America is in the midst of a
major housing crisis, the effects of which

Jall disproportionately on young families

Pathways to Success for America’s Youth and Young Families

and their children. Consider these grim
statistics,’” which are only pale proxies for
the pain and suffering experienced by an
increasing number and proportion of
America’s young families:

@ From 1973-1987, most households
headed by a person over age 35
significantly increased their rate of home
ownership, some subgroups to almost a
90 percent rate. Among all households
headed by a person under age 25,
however, only 16.1 percent owned their
homes in 1987, down almost one-third
from 23.4 percent in 1973. Home
ownership among married household
heads under age 25 with children also
fell sharply, from 38.9 percent to 29.1
percent. Single parents with children
fared worst of all. The proportion of such

Family Subgroup

Married Couple Family,
Householder Gollege
Graduate, No Children

Married Couple Family,
Householder a High School
Graduate, No Children

Married Couple Family,
Householder a High School
Graduate, One or More
Children

Married Couple Family,
Householder a High School
Dropout, One or More
Children

Female-Headed Family,
Householder A High School
Graduate, One or More
Children

Female-Headed Family,
Householder a High School
Dropout, One or More
Children

TABLE 7

Poverty Rates of
Young Primary Families, by Age of Family Householder, 1986

{Families as of March 1987, in percentages)

(A)

Householder
Under 25 25-29

3.5

3.5

18.5

36.5

72.8

92.6

(B)
Householder

.0

2.0

9.0

24.7

57.5

81.5
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families able to afford home ownership
over these same 14 years fell by over half,
from 13.7 to 6.3 percent.

e The after-tax cost of paying the mortgage
on a typical starter home in 1987
required one-third of young buyers’ (age
25-29) total annual income—50 percent
higher than the proportion of earnings
required in the early 1970s.

@ Rental housjng is increasingly the only
option for young families. From 1974 to
1987, the number of young single-parent
renter households nearly doubled,
concurrently with the decline in their
real income from $10,965 to $7,271.
During the same period, the number of
renters with children grew over four
times faster than the rate for all
households.

® Adjusted for general inflation, rents
today are at their highest level in two
decades, having risen 14 percent higher
than the overall cost of living. Moreover,
rents increased faster at the low end of
the market serving lower income young
families. The median rent of $364 per
month in 1987 was well beyond the
reach of an increasing proportion of
America’s young families.

® Young families today face severe
shortages of affordable rental units.
Rents taking as much as 40-80 percent
of their total income are not uncommon.
It is estimated that single-parent families
headed by persons under age 25 would
have had to pay 81.1 percent of their
total income in 1987, up from 46.2
percent in 1974, to afford decent rental
housing. Married families with children
had a rent burden of 28.4 percent versus
the 18.9 percent of 1974. With such a
large proportion of their income
consumed by rent, opportunities for
savings and future home ownership are
virtually nil, while what remains to pay
for food, clothing, continuing education,
and health care is clearly insutficient to
support decent living standards.

Health Insurance and Young Families

No less than adequate housing, decent
family life requires adequate health care and
health insurance coverage. But youth and
young families are far less likely to be
covered by health insurance plans than are
older Americans. Blacks, Hispanics, and
other minorities are also less frequently
insured than white non-Hispanics. In late
1985, 21.4 percent of the nation’s 16-24-
year-olds—7.4 million young people—were

not covered by health insurance. By
contrast, the proportion of the total
uninsured civilian population was one-third
lower, 13.83 percent. Employers’ health
benefits covered only about 55 percent of 16-
24-year-olds compared with 75 percent of
middle-aged workers. '8

Further, younger families that gain or lose
members through births and deaths incur
health care costs averaging $2,854 annualily,
considerably higher than more stable
families, which spend $1,771. Forty-two
percent of young families that gained or lost
a family head or spouse had hospital
expenses averaging $4,300 (in 1980
dollars).'® As a percentage of their total
income, such health care costs, particularly
those associated with one or more births,
clearly place unusually heavy burdens on
lower-income young families and on society’s
philanthropies and tax-supported medical
institutions.

Changing Demography, Changing Fortunes?

Some observers argue that the current
plight of the youth and young families
comprising the Forgotten Half can be safely
ignored. As the numbers of America's young
decline, they predict, youth unemployment
will fall. Their earnings will then rise
because employers will have to offer higher
wages for their services. According to this
reasoning, housing, childcare, and health
care will all become more affordable.

To be sure, the number of young people is
shrinking drastically. By 1995, America’s 16-
24-year-old population (civilian, non-
institutional) is expected to fall 20 percent
from its 1980 level, that is, from 36.2 to 28.9
million or from 21.5 to 15 percent of the
nation’s civilian, working-age population. By
the year 2000, the US labor force in the 16-
24 group will comprise only about 22.6
million young men and women, down since
1972 from 23 to only 16.3 percent of the
entire work force.?°

The number of families headed by persons
under age 25 has also fallen substantially. In
March 1974, there were 3.97 million such
families. Thirteen years later, in March
1987, the number had fallen 30 percent to
2.78 million, during a period when the total
number of American families was increasing
by nearly 18 percent.

Against this backdrop of declining
numbers of young people and young
families, the Hudson Institute’s Work Force
20007 summarizes the most prevalent, but
by no means unanimous, view about our
economy at the beginning of the next
century. Hudson’s forecasters expect it to
grow at a healthy pace. Manufacturing will
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constitute a much smaller share of the
economy, while service industries will create
“all of the new jobs, and most of the new
wealth.” Yet, the workforce will grow slowly,
becoming older, more female, more minority,
and more disadvantaged. Only 15 percent of
new entrants to the labor force between now
and 2000 will be US-born white males,
compared with today’s white males who
comprise 47 percent of the labor force.
Hudson asserts that the new service jobs will
demand much higher skill levels than ever,
and there will be little new employment for
those who cannot read, follow directions,
and use mathematics. In fact, they argue, a
majority of all new jobs will require some
postsecondary, although not necessarily
college, education. Unless workforce basic
skills are raised substantially, and quickly,
we shall have more joblessness among the
least skilled, accompanied by a chronic
shortage of workers with advanced sicills.

Other students of demography and the
labor force concur in the Hudson Institute’s
analysis regarding high skill jobs, but doubt
that all future job growth will either require
universally higher skill levels or result in
such improved productivity that higher
wages will result. Looking at the job
structure of the American economy, experts
like Harold Hodgkinson stress that positions
at the fast-growing, low-skilled end of most
service industries—hotel room cleaners,
cashiers, janitors, security guards,
restaurant workers, delivery and fast food
personnel—are difficult to automate and do
not require major educational upgrading,
Major gains in worker productivity that
would support good salaries are therefore
difficult to imagine. The Bureau of Labor
Statistics projects the need, by the year
2000, for 13 times as many new cashiers as
for computer programmers. Florida's
economy is estimated to need seven new
waliters or waitresses for every new systems
analyst. Delaware employers will hire 12 fast
food workers for every computer program-
mer; Ohio’s ratio is 17 to one.??

By century’s end, 61 percent of all
working-age women will either hold jobs or
be looking for work, and the percentage of
new workers of minority origin will double to
29 percent.?® Although we face a nationwide
need for more workers, minorities are
concentrated in our central cities where
fewer jobs are available. This mismatch,
combined with the widespread deficits in
academic skills and job experience of many
of these potential workers, does not auger
well for the employment of either poorly
educated minority group members or others
who lack solid workplace skills.

Pathways to Success for America’s Youth and Young Families

In short, with regard to today’s low-skilled
workers, really good wages will come
primarily from moving into higher
productivity occupations with built-in career
ladders for personal advancement.
Education and training can help millions of
individuals prepare themselves for more
responsible and more remunerative work
but cannot transform every job into a high
pay and high status career. As_far into the

Juture as we can see, there will be millions
of jobs that education and training alone
will have only limited ability to upgrade,
Public and private policies related to
wages, hours, benefits, promotions, and
working conditions will continue to exert
major influence on the economic viability of
America’s youth and young families.

Youth Employment: A Summer 1988 Update

With the glut of the Baby Boom
Generation no longer a factor in the entry-
level job market and a much smaller number
of youth entering the employment pipeline,
it is widely assumed that markedly improved
economic fortunes would result.®* As we
complete the writing of this report in the
summer of 1988, we must move beyond
prediction and ask how the recent
expansion of the economy affects America's
young people, particularly minority
youngsters. Are the gloomy numbers we
have cited at length likely to be
fundamentally contradicted by a newly
buoyant economy? It appears not.

According to the Bureau of Labor
Statistics, teen-age employment (age 16-19)
in August 1988 fell by 172,000 from June,
while their official unemployment rate rose
to 15.8 percent. White teenagers’ unemploy-
ment rate rose from 12 to 13.8 percent,
while the rate for blacks increased from 28.4
to 32.4 percent. Workers age 20-24
continued. to suffer historically high
unemployment rates: 6.8 percent _for
whites, 11 percent_for Hispanics, 20.3
percent for blacks. Compared with a year
ago, overall teen employment rose slightly, to
47.5 percent, while the number of employed
teens fell by 38,000.

Aside from worries as to whether current
employment levels can be sustained and
troubling questions about the quality and
earnings of the newly-listed jobs with
seasonal volatility, it must be noted that
marked racial and ethnic disparities persist,
Only 28.7 percent of black youth and 37.4
of Hispanic teens were employed in August,
compared with 51.0 percent of their white
peers. More important, while 56 percent of
all teenagers were in the labor force (either
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employed or looking for worlk), the range of
labor force participation by race/ethnicity is
enormous: whites 58.9 percent, Hispanics
51.1 percent, blacks only 42 percent. Labor
Jorce participation rates_for 20-24-year-
olds—82.4 percent—uwhile substantially
higher than _for teenagers, continued to
show marked disparities associated with
race and ethnicity: 84.6 percent_for whites,
76.6 percent_for Hispanics, 72.9 perceni_for
blacls.

New England’s recent experience with a
robust economy is also instructive, Despite
below-average regional unemployment, a
relatively high wage structure for its newly
created jobs, and much smaller numbers of
young workers, recent poverty rates of young
New England families were the same as
those in the nation as a whole. The
incidence of poverty in New England’s
central cities actually rose as the number of
under-educated, often limited English-
speaking, frequently single-parent families
also grew. New England’s female-headed
families actually had the highest poverty rate
in the nation—69 percent—versus the
regional average of 60 percent (in every
region except the Pacific). New England’s
supposed economic miracle of the 1980s has
not reached all who searched for it, and
many of its poorly educated youth and young
families remain seriously at risk.?®

Taken together, abundant evidence
provides compelling reasons to avoid a do-
nothing, “time-will-cure-all” policy toward
America’s young. We cannot wait for
demography to make our youth valuable
commodities, worthy of public and private
investment. That time is already here.
There is work to be done now if needless
pain and suffering are to be avoided. There
are actions to be taken now to prepare a
workforce that is productive and capable of

contributing to the restoration of America’s
competitive position in the world economy,
the resumption of rising real wages for
workers, and rising living standards for
families.

In the chapters that follow, we build upon
the recommendations of our Interim Report
and describe what else the nation must do
now—in the workplace, in adult-youth
relationships, in the community, and in
education and training to prepare a capable
citizenry. While focusing primarily on non-
college youth, a number of our findings and
recommendations apply to the needs of all
young Americans. We recognize that the ill
effects of a troubled economy have been
borne disproportionately by the Forgotten
Half and that these effects are likely to have
consequences on young people and their
families for years to come. Our mission,
however, has not been to analyze the state of
the economy or to offer prescriptions for its
revitalization. Instead, our charge has been
to assess the state of American youth and to
identify the home, school, and community
supports that young people need to
participate fully as workers, citizens, family
members, and parents.

The recommendations that comprise the
bulk of our two reports will not, of
themselves, generate the climate of
economic vitality in which individual
success can flourish. Nevertheless, we are
guided by the words of Tennyson in his
poem Ulysses: “I am part of all that I have
met.” We believe that the many constructive
experiences, relationships, and supports
that this report recommends constitute the
ongoing education of which rich and
rewarding lives are made. Family,
community, and educational supports—
together with a prosperous and stable
economy and good jobs for young workers—
can help more of the Forgotten Half live lives
of dignity, contribution, and pride as full
partners in America’s future.
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Pathways to Success:

Simnger Famshes and Ciuser Aduit Y@uth Re!atmnshms

American Families: How Successful?

Some observers, pointing to high rates of
divorce, single-parent families, and working
mothers, argue that the overall well-being of
adolescents has declined since the early
1960s. According to this view, “as men and
women increase their commitment to their
own self-fulfillment, they necessarily reduce
their commitment to sacrificing personal
pursuits for their children's welfare.™
Without question, increasing rates of single-
parent families and the expanding economic
need for maternal employment outside the
home have meant that young people and
adults spend less time together. Longer work
weeks and increasing teenage employment
also play a part. The effects of social and
economic changes on the family are
incontrovertible, but do they signal a lack of
parental care and concern?

Our inquiries suggest that, for the most
part, they do not. A national poll reports that
the average American work week has
dropped back from its 1984 high of 47.3
hours to 46.3. Yet, the decline in leisure time
has been much more dramatic. The weekly
hours available “to relax, watch TV, take part
in sports or hobbies, go swimming or skiing,
go to the movies, theater, concerts, or other
forms of entertainment, get together with
friends, and so forth"—have dropped from
26.2in 1973 to 16.6 in 1988, Most
Americans appear to be tempering the time
spent at work and sharply reducing their
personal leisure in order to find time for

home and family responsibilities, taking
care of their children, arranging meals, and
keeping the household running smoothly.?

In this section, we explore changes that
have affected the relationships between
adolescents and their parents. We ask: If

Jamily nurturance of young people has
been weakened, how can it be
strengthened? We acknowledge that not all
families—be they two-parent or single
parent, with employed mothers or without—
work well. Domestic violence, drug abuse,
alcoholism, child abuse and neglect, and
juvenile crime are an indication of problems
inr family function that occur across income
levels and family structures. A small
proportion of families, faced with multiple
problems, especially poverty, have virtually
ceased to operate. Unable to meet their
obligation to provide iove and nurture to
their members, they have been replaced by
the beguiling solidarity of gangs, the lonely
intimacy of drugs, and the false protection of
the streets.

At the same time, we agree with the
position taken by Kenneth Keniston and the
Carnegie Council on Children® that nothing
is gained by blaming families for changes
caused by broader economic and social
forces that lie, for the most part, beyond
their control. The vast majority of families,
including those of the Forgotten Half, labor
long and hard to give their children and
adolescents the physical protection and the
emotional and social guidance they need. All
families, even the most stable, have ups and
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downs requiring extra help and outside
support that should be more widely available
than at present. This is especially true for
those families challenged by single-
parenthood, the dual responsibilities of
home and work, and growing economic
pressures. While_families bear the primary
responsibility to care_ for their children and
help them grow into healthy adults and
contributing citizens, other institutions—
notably employers, schools, governments,
and community agencies—can do much
more to enable families to accommodate to
a changing world. These efforts must begin
by supporting both the families that young
people are born into and the families they
create as adults.

After an initial period of conflict during
which young adolescents practice their new
assertiveness, they once again reach out to
parents, provided that parents give them
room to grow. A second period of strain may
occur in late adolescence.” The classic view
of adolescence assumes the need for
emotional detachment from parents® while
its polar opposite emphasizes more
restrictive parental practices in order to
avert the problems of drug use, early sexual
activity, and school difficulties sometimes
associated with increasing adolescent
development.® A growing body of research,
however, suggests a middle ground as the
preferred path to adolescent maturity. !°
Working together, parents and adolescents

The family . . . may be the one social glue
strong enough to withstand the centrifuge
of special interests which send us spinning
away from each other. There, in the family,
the Elderly Rights are also grandparents
and the Children’s Rights are also nieces
and nephews. Therz, the old are our
parents and the ycung are our children.
There, we care about each others’ lives.
There, self-interest includes concern for
the future of the next generation. Because

they are ours.

| R RTINS

Parent-Adolescent Relationships

The parent-child relationship is the young
person’s medel for interpersonal
relationships and the training ground for
social life in general.®€ Prior to the Industrial
Revolution, young people entered the
workforce and shouldered adult burdens at a
very early age. Today, the period known as
adolescence allows young people an extended
time of preparation for adulthood during
which they experiment with adult roles but
generally do not assume their full
responsibilities. The parent-child
relationship during this period is critical.

As young people enter adolescence, they
assume increasing responsibility for their
own choices, successes, and failures, and
begin to question the adult rules and
regulations they've always taken for granted.
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can establish new rules that affirm the
young person's increasing maturity and
strike a balance of interdependence
between conflict and harmony, and
between too much separation and not
enough.

Research confirms the comnmon sense view
that support from parents who encourage
independence and individuality in a context
of warmth and affection, and who
acknowledge and respect their adolescent’s
point of view while sharing different
perspectives, is strongly associated with
adolescent competence.’! Relationships with
parents and other supportive adults also
help young people cope with problems and
buffer them from the negative effects of
stress.!?

Young people want—as well as need—
adult support. Data collected from 11,000
8th, 9th, and 10th graders in 75 public and
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33 private schools demonstrate that a
majority of young people rely on aduit
guidance when they are faced with
important moral choices, making decisions
about the future, and resolving issues
related to sex, drugs, and alcohol. Sixty-
three percent said they would go to either a
parent (25 percent) or an adult, non-related
friend (38 percent) for help or advice if they
were having trouble with alcohol or sex.'®

When asked, young people consistently
point to their parents as the most influential
adults in their lives. Nearly 90 percent of
high school seniors agree with their parents
on the value of an education, and a full 70
percent report no difference of opinion with
their parents on what they should do with
their lives.!*

The activity young people most enjoy
sharing with their parents is “just talking."'®
But comrmnunicating is not always easy. A
1987 national survey found that, while 13-
17-year-olds feel comfortable talking with
their parents about school (94 percent),
drug use (80 percent), and their friends (84
percent), only 78 percent feel comfortable
talking with parents about their
relationships with them and just 71 percent
can easily tell them about their personal
problems. ' And, even though young people
look to adults, especially their parents, for
advice on careers, marriage, and further
education, they say their parents are often
not available. Young people may live with
adults, but their lives do not necessarily
intersect.'?

Hectic schedules can limit family time.
According to one study, typical American
adolescents spend only about five minutes a
day alone with their fathers and about 40
minutes alone with their mothers, often
while shopping, doing housework, or
preparing meals. Another hour is spent with
both parents and about 15 minutes with
other adults. All told, the young people
sampled in the survey spent about two
hours per day with adults other than
teachers.!® Mealtime conversation may also
be declining. A 1976 Roper Organization poll
of 2,004 families showed that 74 percent of
those with children between the ages of 7
and 17 ate dinner together frequently. A
decade later that number had dropped to 63
percent.®

Fostering Ties Between Parents and
Adolescents

Families themselves must take the first,
most important steps toward strengthening
parent-adolescent relationships. Every
Jamily—regardless of composition—could
benefit from spending time together doing

something all family members can enjoy.
We recommend that the nation’s political,
corporate, educational, and religious
leadership publicize the need for families
to spend leisure time together and place
strategies to help find it high on the
national agenda. In most families, finding
time will be the hard part—coming up with
alternative ways to spend it will be far easier.

Community support services can help
families build the open and respectful
communication that most parents and
adolescents desire. Ideally, these efforts
begin in early childhood. Since 1984, several
states, including Connecticut, Kentucky,
Maryland, Minnesota, Oregon, and Missouri,
have initiated state-wide parent education
programs. Most, like Missouri’s Parents as
Teachers Program, are open to all families.
In a carefully-evaluated demonstration
project, children showed significantly higher
language, problem-solving, and inteliectual
skills than did a control group of 3-year-olds.
As a result, Missouri's General Assembly
appropriated funds for every school district
to offer the program on a voluntary basis;
since 1986, over 53,000 families in all 543
state school districts have taken child
development training and have received
early childhood health and developmental
screening services. In addition to improved
language and intellectual skills, children of
participating families display more positive
relations with adults and better coping
skills, and parents are more knowledgeable
about their child’s development and more
likely to have a positive attitude toward the
schools.?®

The Avance Program in San Antonio,
Texas, targets a much smaller group—
Mexican-American mothers and their
children who are especially likely to have
difficulty learning the English they will need
to succeed in school. Started 15 years ago by
a school teacher who wanted to help
children go further in life, Avance recruits
mothers by going door-to-door in housing
projects and enrolls them in a nine-month
program designed to strengthen their skills
as parents, In addition to weekly toy-making
sessions and seminars, playgroups for the
children, and occasional field trips, the
program includes monthly home visits.
Mothers must also take turns supervising
playgroups as a way to practice newly
acquired skills. Learning to be better
parents takes first priority, but after
graduation mothers are helped to enroll in
education, language, or employment
training classes.?!

Even parents and children who have
always had open communication can find it
difficult to talk about dating, sex, drugs, and
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other sensitive issues. The National Black
Women's Health Project, an Atlanta-based
self-help organization founded in 1980 to
educate black women on health issues, has
recently completed a 90-minute
documentary and study materials, “On
Becoming A Woman: Mothers and Daughters
Talking Together.” This series of candid
roundtable discussions among eight women
and their daughters is available to home
viewers as well as to schools, libraries, and
churches. The videotape offers rich
possibilities for helping mothers—and
fathers—understand their adolescents and
themselves.??

Pathways to Success for America’s Youth and Young Families

Case studies of two urban junior high
schools funded by the National Institute of
Education concluded that a combination of
factors contribute to weak home-school
relations.?® Lack of mutual understanding
between parents and teachers plays a part,
but poor planning and lack of coordination
within the school are also key.

The Commission recommends that
schools help both parents and teachers
understand their mutual responsibilities
to students and the barriers they must
overcome as they try to meet them.
Schools need to identify and welcome new
Sforms of parent participation better suited

Q a SO T T A NP I L T J ARl

Families today are just not like we used to
know them. . .times and people have
changed, but the public school system
hasn'’t changed. . .we need a system that
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fits new needs.

Building Bridges Between Home and School

Educators agree that parent involvement
is a critical factor in raising students’
achievement levels. The Effective Middle
Schools Program of the Center for Research
on Elementary and Middle Schools at Johns
Hopkins University found that teachers’
practices, rather than education, marital
status, or workplace situation, make the
greatest difference in whether or not parents
and teachers cooperate in helping students
succeed.

But employment and marital status do
enter in.?* An intensive study of 60 single-
parent and working-couple families,
conducted by the Southwest Educational
Development Laboratory’s Working Parent
Project between 1981 and 1983, found that
all parents had difficulty scheduling parent-
teacher conferences during the day and that
mothers, rather than fathers, were more
likely to make the adjustments at work
necessary to maintain regular contact with
the schools. Single parents, who typically
earned less and had limited support
networks, found it especially hard to
compensate for lost wages or the extra
childcare and transportation costs necessary
to attend school meetings.?

— Junior high school {eacher®

to worlking parents and schedule
conferences, workshops, and opportunities
to volunteer accordingly. School personnel
can also promote parent involvement by
ensuring that planning between parents
and teachers is periodically reviewed and
evaluated.

In line with this view, the Education
Commission of the States in Access to
Knowledge: Breaking Down School Barriers
to Learning has recently recommended that
states and school districts provide incentives
for schools to establish management policies
that integrate the involvement of parents
and students (as well as school and
community professionals) into the ongoing
work of the school.?” In another 1988 report,
Drawing in the Family, ECS calls on the
states to foster parent involvement and
urges that schools move “beyond the
bakesale” and create better ways to foster
home and school collaborations.?®

We recommend that parents also help
bridge the gap between home and school,
beginning in preschool and continuing
throughout high school, by supplementing
Jrequent teleptione contact with personal
visits when possible, and by making fuller
use of available community resources.
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The Home and School Institute, for example,
produces idea books and guides to foster
family communication and participation
that parents and children can use on their
own. The materials include “Families
Learning Together,” “Survival Guide for
Working Parents,” and “Bright Idea—Family
Problem-Solving,” as well as a new volume
entitled MegaSiills that stresses the basic
attitudes, values, and behaviors that
determine a child’s achievement.?® They are
designed to give parents practical
information on how parents can initiate
home and school cooperation, help with
homework, make informed television
choices, and reinforce learning in the home
environment. Employers can also help by
allowing working parents released time for
necessary school activities.

The Contours of Change

Modern patterns of work and high rates of
single-parenthood and divorce have changed
the shape of many families, sometimes
challenging their effectiveness. Social policy
must recognize and deal with existing family
patterns, including the competition between
work time and family time. We recognize
that no amount of non-family -attention can
substitute_for the sense of home and
belonging that even a_family with serious
problems can convey to its members.
Nevertheless, if families are to provide for,
protect, and teach their members, other
social institutions must share more of the
burden of accommodating to recent
economic and social changes.

Single-parenthood and Divorce

As of 1986, nearly 15 million young people
under 18—close to 24 percent—were living
in single-parent families. The proportion of
young people living with just their mother

has risen among both blacks and whites,
and remains higher among blacks. By 1990,
an estimated 40 percent of children born in
the US are expected to spend their entire
childhood living with both biological
parents. Divorce has contributed to the
increase in single-parent families—the
number of children living with a divorced
mother more than doubled between 1970
and 1986—but unmarried parenthood is the
greater cause. During the same period,
births to unmarried women increased by a
factor of six.?° Children of divorced parents
can expect to live nearly four and one-half
years with only one parent before that
parent remarries. In many black families—
50 percent of which are headed by a single
mother—the time spent living with only one
parent can be much longer.
Single-parenthood, separation, and
divorce markedly affect adolescents’
relationships with their parents. After
divorce, adolescents typically feel especially
close to their custodial mother, whether or
not she is working and apparently regardless
of whether they spend additional time
together. Conversely, distance between
adolescents and their fathers, both perceived
and real, tends to grow.?! A national survey
of children involved in divorce found that a
majority had seen their fathers rarely or not
at all during the preceding year. Less
disturbing, but still of concern, is the
assertion that only one child in six who is
living with a divorced mother maintains
weekly contact with the father.32
The Commission is especially concerned
about the devastating financial impact of
parental separation that occurs as a result
of divorce or unmarried parenthood. The
median annual income of female-headed
SJamilies in 1985 was 813,923, and close to
one-third of these families lived below the
poverty line.®* Recent statistics show thata
significant factor in this poverty is the non-

.. .the family must have sufficient
emotional strength remaining after
dealing with survival issues, to care_for
and nurture its children. In practical
terms, this means access to_food, shelter,
physical safety and economic stability. As
these resources diminish, stress increases
and the outcomes in terms of the children

become less acceptable.

LR

— Philip J. Schwarlz et al.®
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payment of child support by non-custodial
fathers. In 1985, the aggregate amount of
child support payments due was $10.9
billion, but paymernts actually received
amounted to only $7.2 billion. Only 50
percent of all custodial mothers with
children under 21 years of age had court-
ordered support decrees for financial
assistance, and most received less than the
amount due. In 1985, only one-half received
full payment, about one-quarter received
some support, and one-quarter received no
help at all.

Mothers with incomes below poverty level
were even less likely to receive help. Only
about 40 percent in 1985 were awarded
support decrees, and fully one-third of these
received nothing. The average child support
paid to poor women in 1985 was about $115
per month, far less than the already minimal
$185 per month average support received by
women at all income levels.

Pathways to Success for America’s Youth and Young Families

without legal paternity cannot claim his
Social Security, Workmen's Compensation,
or military benefits. However, when legal
fatherhood is established, national data
reveal that full or partial payments are
received in 76 percent of the cases.?®

Adolescents’ lives are clearly affected by
their parents’ non-payment of support, and
adolescents can become non-custodial
fathers themselves. Such young parents
have special difficulty in understanding and
meeting the responsibilities of fatherhood.
But many, often with help from their
parents, are trying. A recent ethnographic
study of low-income young fathers revealed
that most were assuming at least some
parental responsibility by offering periodic
childcare, food, clothes, or cash.%"

The Teen Alternative Parenting Program
{TAPP) is an example of a local effort to
expand the definition of child support and to
enhance adolescent fathers'long-term ability

IR

Since I live close, I try to spend four to five
hours a day with Tyna. She just makes me
Jfeel so good. Loving her is really easy, but
it's hard to discipline my own child when
my mother is trying to tell me what to do.I
do construction work whenever I can, but
there’s not too much work around here. I
would have to drive 75 miles to_find
something regular. We manage. My mother
works at the soup canning company, and
my older brother is a mechanic. Between
us we get enough money to keep us going.

A
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Because of significant disincentives, only
18 percent of never-married mothers
adjudicated their child’s paternity.®® The
most a custodial mother on welfare will
receive from any court-ordered payment is
$50; the rest is automatically deducted to
offset welfare costs. In addition, if a mother
sues her child’s father, she risks alienating
him and his family and losing the informal
support they frequently offer.

Without a clearly established legal claim,
however, financial support is subject to the
father’s continuing good will; there is no
recourse if it should flag. Furthermore, if
their father dies or is injured, children

— Eric, age 20%

to care for their children. Operated by the
Child Support Division of the Prosecutor’s
Office in Marion County, Indiana, the
program allows young fathers to make child
support payments through in-kind
contributions. Fathers under 21 are invited
to sign 90-day contracts agreeing to attend
education, vocational, or parent education
classes in the community, or to provide
childcare in lieu of specified amounts of
their court-ordered payment. The mothers of
their children must also sign and agree to
accept this in-kind contribution: the
program does not compensate for the
reduction in the fathers’ cash payments.
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Mothers on welfare readily agree as the
reductions are rarely allowed to affect the
portion of the payment they are allowed to
keep each month. The cooperation of other
mothers often depends on the willingness of
supportive families to make up the
difference.

Participants meet monthly with Child
Support Division staff to review their
progress and renegotiate a new agreement at
the end of each 90-day period. With no
additional budget or staff, TAPP has
enrolled, counseled, and referred 86 young
men since 1986. They have not conducted a
formal evaluation but anecdotal evidence
has convinced the Division to hire a full-time
coordinator out of regular operating funds
and to provide similar referral services for
teen mothers. In addition to TAPP, the
Division has also developed Choices and
Responsibilities, a comic book that helps
young people see, from their children’s point

of view, the advantages of establishing legal -

paternity.®

Some researchers suggest that aggressive
enforcement of child support laws in Sweden
and The Netherlands plays a part in their
low rates of teenage pregnancy. The
deterrent effect of child support enforcement
is uncertain in the United States,*® but the
loss of income to dependent children is clear.
The 1984 Amendments to the Child Support
Enforcement Act require states to develop
mandatory, wage-withholding systems,
streamline procedures for requesting and
obtaining support orders, and lengthen the
period to establish paternity at least through
the child’s 18th birthday.**

The Commission believes that vastly
improved performance by the child support
enforcement system is long overdue. Welfare
reform legislation considered by the 99th
Congress would increase the federal funding
available to state and local jurisdictions to
finance the cost of laboratory testing to
establish paternity and require the US
Department of Health and Human Services
to establish more rigorous performance
standards for state and local child support
enforcement agencies. Under the bill’s
provisions, states would develop mandatory
guidelines to assist judges and hearing
officers in determining child support
awards. It would also require all support
paymernts to be paid through payroll
deductions and would encourage states to
extend the bill's JOBS employment and
training program to unemployed parents
who owe, hut cannot pay, support. In
addition, it would also authorize
demonstration projects to develop, improve,
or expand activities that better enforce
court-ordered visitation and shared custody

rights. We support the adoption of such
child support measures. Even stringent
collection of parental child support, however,
may not be enough to assure all children a
decent standard of living. A growing number
of analysts argue that society should ensure
every child a minimum level of support and
that they should not be penalized for their
parent’s failure to meet support
obligations.*?

In 1983, the state of Wisconsin, following
the recommendation of a 1982 report by the
Institute for Research on Poverty, began
implementing the first stages of a Child
Support Assurance System. The Wisconsin
plan is a comprehensive effort to estabilish
paternity of every child at birth and to create
mechanisms to ensure the payment of
support. It assumes that even those fathers
without the immediate ability to pay are
likely to develop greater earning power later
in their lives and, more important, that all
fathers must accept the responsibility that
comes with paternity. Mothers must
cooperate by helping to establish legal
paternity. Absent fathers are required to pay
according to a basic formula of 17 percent of
gross income for one child, 25 percent for:
two, up to a maximum of 34 percent, with
monies deducted from payroll checks, much
like Social Security. Exceptions and
adjustments can be made in the event of
unemployment or illness.

In an effort to establish child support
collection as a routine, nondiscriminatory
method to ensure children’s economic
security, payments are automatically
deducted from all noncustodial parents with
court-ordered support obligations, not just
those who are delinquent in their payments.
Piloted in ten counties since 1984,
automatic withholding was initiated
statewide in 1987. A sharing rate
automatically indexes child support awards;
as the income of the noncustodial parent
increases, so does the award.

Beginning in late 1988, the state will pilot
a key feature of the system: assured
minimum benefits. Under this provision,
children with a legally liable noncustodial
parent are entitled to receive either their
parents’ child support payments or a socially
assured minimum benefit, whichever is
higher. If the non-custodial parent is unable
to pay at least the assured minimum
because of low earning ability, illness, or
other circumstances, the difference will be
paid by the state. Payments are made
directly to the mother in channels separate
from and less invasive than public welfare
and with none of the usual welfare eligibility
requirements. Although still in its early
stages, advocates of the new system expect it
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to eventually decrease poverty among
families with child-support eligible children
by about 30 percent.*®

The Commission recommends more
vigorous implementation of the 1984
amendments to the Child Support
Enforecement Act and the re-evaluation of
welfare policies that inadvertently
discourage the establishment of legal
paternity. In addition to_funding
demonstration projects, state programs
could also recognize non-cash
contributions, including childcare and
participation in education and fraining
programs designed to increase future
earnings, as legitimate ways to meet
parental obligations.

Pathways to Suceess for America’s Youth and Young Families

needs of the racially and ethnically diverse
populations they served. A follow-up study
showed that 82 percent maintained daily
contact with their children, and 72 percent
helped support them.*®

Project Right Start, a program for both
mothers and fathers operated by the Boys
and Girls Clubs of Greater Washington, DC,
hopes to have similar success. In
conjunction with its residential Teen Mother
Support Program, Right Start helps young
pareints complete high school, acquire job
and career skills, and keep a job once they
have been hired. Participants work with
counselors to customize their own program,
and both sign contracts agreeing to their
mutual responsibilities. Classes are located

We now have microwave versions of
virtually every conceivable dinner entree,
but we have yet to develop an adequate
system of childcare, an elementary school
schedule compatible with needs of working
parents, or a socially responsible [leave]

Children need a father's affection as well
as his financial support, and mothers need a
partner to share the responsibilities of
parenthood. Fatherhood programs, a new
form of parent education, offer rich potential
for improved child-father relationships and
increase the likelihood of continuing
financial support. Recognizing that young
mothers are sensitive to their partners’
views on birth control* and that couples are
more likely to delay future pregnancies
successfully if both agree on contraceptive
measures, many programs include family
planning education.

The Teen Father Collaboration Project,
developed as a national demonstration
program by The Bank Street College of
Education in New York provided parent
education, family planning, couples
counseling, and job training and placement
to 395 young fathers in eight major cities
between 1983 and 1985. Each site offered
the same basic complement of education
and training services but structured them
somewhat differently to meet the special
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— Laurence Steinberg®

close to public transportation, assistance is
given in finding childcare, and all
participants are actively involved with
community service activities during their
36-week program. Personal counseling and
opportunities to learn positive parenting
skills and childcare techniques are also
offered to meet the program’s primary
objective: Helping young fathers and
mothers handle the pressures of
parenthood, build strong, caring
relationships with their children, and
develop sufficient workforce skills to meet
the financial needs of their families.*®
According to the National Research
Council, research and evaluation on parent
education programs for teens is promising
enough to suggest further investments.*” We
strongly recommend parenthood
education both before and after young
people begin to form families of their own
and the inclusion of parenthood education
and training in constructive
communication as a required part of the
life skill courses offered by many church
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groups, youth organizations, job training
and second-chance programs, community
organizations, independent living
programs, and schools. The Commission
also recommends an expansion of
Jatherhood programs, especially those
that include employment and training
opportunities, as well as parenting and
Jamily planning education.

Working Parents

As of 1987, over half of all mothers with
children under six and nearly 70 percent of
mothers with children between six and 17
were working or looking for work outside the
home.*? In 1984, nearly 42 percent of all
white children under six years of age and
51.4 percent of all black preschoolers had
working mothers.*® Without working
mothers, many more American children
would be poor. A full 70 percent of employed
women polled by the New York Times in
1983 reported that the primary reason they
worked was to support their families.®! We
agree with the Family Policy Panel of the
United Nations Association that working
parents are increasingly unsure of how to
balance the competing pressures of job and
family responsibilities and that the major
institutions in our country—from the
federal government to the workplace—have
not fully recognized or responded to these
changes.5?

Part-time employment, argued by some as
the best way to handle the dual responsi-
bilities of work and parenthood, isn't an
option for many women. Women are
assuming ever larger economic responsi-
bility, but they still earn only 64 percent of
what men earn at comparable jobs.*® In
1987, part-timers earned a median hourly
wage of $4.42 compared with $7.43 for full-
time workers. Eight in ten part-time workers
are not covered by their employers' pension
pians, and one in five have no health
insurance.®* Not surprisingly, full-time work
is growing faster among women nationally
than is part-time work.>?

As a result, a conservatively estimated 2.4
million children age 5-13 are regularly
unsupervised during some part of each
day.%® The high cost and widespread
shortage of after-school care means that
many of these latchkey children, including
adolescents, spend early morning and late
afternoon hours alone or with their siblings.
Youth report that what they like least about
their parents’ work is a lack of time for
them.%”

Many adolescents with working mothers
become adroit at what sociologists have
termed “self-nurturing.” In the best cases,

young people draw on their own resources
and plan with their parents to use the hours
they spend on their own wisely. Brief “check-
in" calls between work and home remind
young people that they are not alone. For
many, substantial domestic responsibilities
structure and give purpose to their time.
Market research indicates that nearly one-
half of all teenage girls shop weekly for the
family groceries. More are cooking and
planning the family menu as well—so much
so that at least one major convenience food
producer has begun to specifically target 12-
19-year-old girls in its advertising
campaigns.®®

The Commission believes that young
people thrive on reasonable amounts of
responsibility and the opportunity to make
increasingly important decisions, but that
they also need limits and a structure that
makes them feel secure. Because
adolescents assume the appearance of adults
and the superficial ability to take on adult
roles more readily than they acquire the
substance of maturity, parents have the not-
so-easy task of making sure their children
don't take on too many of life’s
responsibilities too soon.

Premature independence can have
disastrous consequences. Again, research
confirms what is too easily forgotten. In a
random sample of over 1,000 black
adolescent girls in Chicago, researchers
found that parental inattention to whom
their daughters date, where they go, and
how long they stay out is related to a higher
likelihood of adolescent pregnancy.
According to a 1974 study, children whose
parent (in this case the mother) supervised
homework, set curfews, and regulated use of
leisure time were less likely to develop
problem behaviors, including early sexual
activity.®® A majority of the 1,000 teachers
polled in a 1987 Lou Harris poll cited
isolation and lack of supervision after school
as a primary cause of school difficulty.®

Supervising children while working is
much harder to accomplish in some
neighborhoods than in others. In areas
characterized by high mobility, crime, and a
self-protective distrust of other residents,
neighbors often lack the ties that make sure
a watchful eye is kept on each other’s
children. Describing the several barriers to
adequate supervision, one expert writes:

It is not impossible to keep track of a
child’s behavior from afar, but it is
extraordinarily taxing and often
requires a depth of commitment and
understanding between parent and
child that many families simply do not
enjoy. In today’s society, even a
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psychologically healthy youngster, left
alone and unsupervised_for too long a
period of time, may be tempted lo get
involved in activities he or she knows
are wrong. . .Working parents, we
have learned, worry so much about
their children’s activities between 3:00
and 6:00 that they could not
concentrate on their work.®'

Structured after-school care for older
children is often not available and frequently
expensive. Nonetheless, most families try to
make arrangements for the adult
supervision of pre-teenage children.
According to a 1984 Census Bureau study,
only 20 percent of white children and 10
percent of black children nine to 13 years old
whose mothers worked full-time were left
entirely on their own after school. The fact
that low-income children are less likely to be
left unsupervised may reflect parents’
concerns about the increased environmental
risks associated with poverty.®* But the
informal after-school supervision that most
low-income families can afford is typically
offered by older siblings, relatives, or
neighbors, and is often of poor quality,
unreliable, and lacks continuity.®® The
Commission recommends that the public
and private sector support more
aggressively the efforts of youth
organizations and religious and civic
groups to fill the gap in after-school care
and develop quality programs, similar to
those highlighted in 3:00 to 6:00 PM:
Programs _for Young Adolescents, compiled
by the Center for Early Adolescence (at the
University of North Carolina At Chapel
Hill.)®* In Chapter 3, we discuss the role of
youth agencies and strongly recommend
more collaborative efforts between them and
the schools to provide safe and educational
before- and after-school centers for older
children and adolescents.

Employers—Needed Partners

42

American families and the businesses that
employ them are dependent on each other.
With nearly 45 percent of the labor force
comprised of women, and the number of
dual career families skyrocketing, working
families must manage domestic matters that
once were handled by full-time homemakers.
Between 30 and 60 percent of both men and
women employees in several corporations,
including Merck, Honeywell, and AT&T,
reported difficulty in managing their dual
responsibilities in work and family.®® Both
employers and employees are being forced to
acknowledge that work and family life affect
each other. Businesses must move more
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quickly to establish responsive guidelines in
areas such as transfer and hiring, travel
policies, work hours, leave, telephone use,
and childcare.

Variable work schedules, known as
“flextime,” give employees some leeway in
meeting both home and work obligations.
Some plans require workers to be on the job
during core hours but allow them to
complete the remainder of their hours either
at the beginning or the end of the day. Other
variations allow longer work days and
shorter weeks. This benefit is relatively easy
to implement. Yet, if companies continue to
incorporate flextime policies at the same
slow rate as during the 1970s, only one-
third of the female work force will be
employed in situations that offer it by the
year 2000,

In their own best interests, American
businesses must make helping employees
find and finance adequate childcare,
including after-school care for older
children, a priority. Corning Glass, for
example, has begun to see its employees as
“internal customers.” The company provides
on-site childcare, a referral service, and a
manual outlining their family-oriented
policies. Strong leadership from top
management is credited with making these
policies work.5” In a 1984 national study of
employer-supported childcare, 90 percent of
employers reported that their childcare
policies improved morale, 65 percent
observed reduced turnover, and about half
noted lowered absenteeism and higher
productivity.58

In many corporations, however, childcare
assistance remains minimal although
approximately 80 percent of working woren
are of childbearing age.® Preliminary
findings from a 1987 Bureau of Labor
Statistics survey of public and private
establishments with 10 or more employees
reported that only about two percent (about
25,000) sponsor daycare centers. Sixty
percent provide some kind of family support
benefits, such as flextime, flexible leave
policies, and part-time work options, but
only five percent provide any financial
assistance for childcare.

Assessing the degree to which private
corporations support childcare, the
Conference Board found that 3,300 provide
childcare assistance. Less than half include
a dependent care option in flexible benefits
plans, and 800 offer resource and referral
services. Under one-quarter sponsor on or
near-site childcare centers. Typically, these
are offered by hospitals that find providing
care at the worksite an effective way to
recruit nurses. Very few employers actually
help pay for childcare.”™
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Improved leave policies would also reduce
the conflict between home and work and
benefit employers at the same time. Merck
and Company estimates that its six-month
leave policy reduces the approximately
$50,000 cost of permanently losing an
employee by $12,000.7' A 1987 Service
Employees International Union (SEIU)
survey of leave provisions in public and
private sector contracts covering more than
half of their membership found substantial
progress in the public sector, but far less in
the private sector. Almost all public
employers provide six months or more of
(unpaid) leave, nearly all continue health
benefits, and about half continue to pay the
premiums. Although about half of the
private sector contracts provide maternity
leave, only one-third carry full job
guarantees. About eight percent continue to
make employers’ contributions to health
insurance, and only a few offer leave to
adoptive parents.

But breakthroughs are occurring:
Janitors working for ISS Prudential
Maintenance Services in Denver, Colorado,
can take up to three months maternity leave
with full job guarantees. SEIU’s District 925
contract with Boston’s Beacon Press
provides paid leave for periods varying from
two months to two weeks following a birth or
the adoption of a child less than three years
of age.”

At the state level, Minnesota’s 1987
legislation has led the way in expanding
family leave policies. It requires employers
with at least 21 employees to allow six weeks
of unpaid leave with continuous medical
coverage to either or both parents at the
birth or adoption of an infant. Four
additional states have recently enacted
policies that provide job protection to
employees who must have extended time-off
to care for family members and twenty-one
other state legislatures are considering
similar inijtiatives. In Connecticut, all public
sector employees are able to take 24 weeks of
leave and retain health benefits in the event
of birth, adoption, medical disability, or
illness of parent, child, or spouse. The
Advisory Committee on Infant Care Leave at
the Bush Center in Child Development at
Yale University has recommended that all
workers with newborns should have a six-
month leave at 75 percent of salary with the
option of an additional three months of
unpaid leave, financed by employer-employee
contributions into an insurance fund.™

The overriding need is_for employers to
examine their current practices and
reevaluate how changes benefitting their
employees would benefit them as well, in
terms of a more loyal and productive
worlgforce.

The Commission recommends that all
employers implement expanded flextime,
Samily leave, and childcare policies and,
with the leadership of senior
management, generate a corporate
climate that recognizes the parental
responsibilities of both men and women
employees to their older children and
adolescents as well as to their infants and
preschoolers. Employers can also
institute family responsibility statements
that summarize their major
organizational policies with regard to
childcare, parental leave, work hours,
transfers and relocation, job sharing, and
other policies affecting families. These can
be kept on file, much like affirmative action
statements,” routinely made available to
new employees, and regularly renegotiated
with worker organizations. Most
importantly, these policies should recognize
the continuing needs of young people and
give consideration to a broad range of family
events involving adolescents as well as young
children.

Easing the Financial Burden for Working Families

Changes in tax policy could give aid to
families raising children without limiting
their choice or lessening their initiative.
Although this Commission does not have
the technical expertise necessary to either
support or reject any one of these complex
and costly items, we recommend that the
pros and cons of various tax policies to
support families, including an increased
personal tax exemption, an expanded
Earned Income Tax, and Childcare Tax
credits, be more widely considered and
discussed by employers, policymakers,
labor unions, and interested citizens.

® Increased Personal Tax Exemption
Although recently raised in the 1986 tax
reform act from $1,080 to $2,000, this
exemption has not kept pace with
inflation. In 1948, parents could claim a
$600 exemption. By 1990, families
would need a 87,730 exemption to enjoy
the same benefits.” An increase,
including a ceiling for upper-income
eligibility and refundable payments for
low-income families, might help to
restore this important support for
America’s families.

® Expansion of the Earned Income Tax
Credit (EITC)
Passed in 1975, this credit targets low-
income families. Under its provisions,
heads of households who worked during
the calendar year, but who earned less
than $15,000, are allowed a credit, or in
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the event of a lesser amount of tax
liability, a cash payment. Increasing the
ceiling according to family size, as well
as the cash payment amount, would help
protect larger families and increase the
incentive to earn higher amounts.

® Expanded Childcare Tax Credits
Under current law, this mechanism
primarily benefits middle- and upper-
income families. It allows families to
deduct from their federal income tax
liability between 20 and 30 percent (with
lower income families able to deduct a
higher percentage) of their annual
childcare costs. A recent simulation of
the effects of 1988 tax policy using 1985
population data estimated that only
about three percent of the $2.6 billion in
credit awarded in 1985 would have gone
to families in the bottom 30 percent of
the income distribution (812,000 and
under in 1985 dollars.) In the
simulation, just under eight million
families received an average credit of
$336, well below the ceiling of $480 for
one child and $960 for two.”® Families
whose tax liability is already low remain
unserved under the current law. A cash
or voucher refund could expand program
benefits. Allowing these credits to
subsidize the purchase of after-school
care for older children would recognize
adolescents’ continuing need for care
and supervision and constitute a move
toward policies for adolescents that
prevent as well as treat problems.

Relationships with Other Adults

44

Parents are the most important adults in
young people’s lives, but other adults can
also play important roles. Families in many
cultures enlist the aid of adults outside the
immediate family to provide guidance,
support, and special attention for their
children. The role of godparent, familiar to
many Americans, is mirrored in the Latin
American “padrino” tradition. Carefully
chosen by the family, the padrino assumes
the mantle of teacher and counselor to one
child. In Japan, the “sensei” fills a similar
function.

Young people themselves often find
adults—relatives, close friends of either
parent, a family doctor, a neighbor, or other
adult—willing to play less formal versions of
the same mentoring role. Teachers, guidance
counselors, and ministers are other obvious
choices. Young people, however, tend not to
seek out adults whom they perceive to be
highly judgmental or adults whom they
believe will not respect their confidences. In
one study, clergy and church personnel were
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found to be greatly underutilized. Teachers
and guidance counselors were sought out
only in relation to quite circumscribed
issues, those having to do specifically with
academic performance or, often, substance
abuse.””

Adolescents are cautious about asking for
and accepting adult support, but it can
make an enormous difference in their lives
when they do. Being able to find an adult
who is willing to help seems to be one factor
that enables some children to grow up
successfully despite deprived, abusive, or
chaotic home lives. In an on-going study of
nearly 700 Hawaiian children on the island
of Kauali in 1955, one in ten of those from
impoverished families with histories of
multiple problems not only survived but did
exceptionally well. All these individuals had
recruited a “substitute parent” who was able
to help them face the world with confidence.
Many had very early memories of a special
adult who encouraged a sense of confidence
in their ability to succeed in spite of the
many problems they had to overcome.

Having and using social supports—
knowing that people care about them and
are able to offer advice, information, even
money, or a safe place to stay-—can be
crucial to a young person’s ability to assume
the increasing responsibilities of
adolescence. Nevertheless, in a 1987 survey
of 70,000 school children in St. Louis, 64
percent of the 7-12th graders polled said
that finding the help and support they need
“in a life of up’s and down's” was a problem.
One in five teens from the highest income
areas cited unavailability of help as an
important difficulty, compared with one in
three teens from the lowest income areas.”

Focus on Youth, a project of the Los
Angeles Educational Partnership, practices a
simple philosophy: a long-term relationship
with a caring adult who has access to
knowledge and services can help change a
young person’s life. Counselors in 19
elementary, middle, and high schools get to
know students and their families, make
referrals to community agencies and help
out with special home or school problems.
They act as parents would, making sure that
students come to class, do their homework,
and have the materials and the help they
need. Caring—and special services—count:
Between 80-90 percent of the pregnant teens
who participated in Focus on Youth and who
were referred to additional pregnant teen
support programs graduated from high
school. In one high school, students who
participated in the program for three years
had only a five percent dropout rate—fully
thirty points less than the school-wide
average.®°
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The Commission believes that it is
essential to_foster long-term and continuous
relationships between youth and adults
engaged in common endeavors. But
naturally-occurring, mentoring
relationships between young people and
adults that allow them to share time and
accomplishments are not as easily formed as
they once were. Society is much more
complex, jobs are more specialized, cities
and towns are bigger, and social
relationships are often more impersonal. As
a result, many civic organizations, youth
clubs, neighborhood centers, schools, and
even businesses have developed special
programs to build intergenerational bridges
and to provide young people with both role-
models and mentors. Although more
research is needed to fully document their
effectiveness, we recommend that many
more mentoring programs should be
developed, evaluated, and refined,
especially those that involve young people
in ongoing relationships based on shared
purpose and mutual interest. Appendix A
describes some barriers to effective
mentoring programs and the solutions that
promising programs have devised.
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In 1985, almost 62 percent of all 16 to 19-
year-olds worked during some part of the
year. At least one-third of all high school
students hold parttime jobs in any given
week;# fully three-quarters of all seniors
work an average of 16-20 hours per week
and often earn more than $200 per month.®

Why do so many young people work? Most
teens are not working to support their
families. In a 1987 national survey of 16,000
high school seniors, only about five percent
said they contribute most of their earnings
to the household. Sixty-two percent of those
planning to go to a four-year college saved
part of what they made, but the majority of
most youth's income was used for clothes,
food, transportation, and personal items.%

Youth work does not significantly add to
family income, but it may indirectly lessen
the burden on parents who would have to
pay for at least some of the items young
people buy with their paychecks. Given
today’s high costs, $200 a month does not
go very far. Even though some observers fear
that teens who spend a large portion of their
earnings on non-essentials will develop a
taste for amenities they may not be able to
satisfy when they are no longer living at

.. . a long-term relationship with a caring
adult can change a young person's life.

5 A A

Teens at Work

Parttime work offers young people another
opportunity to spend time with aduits and
to participate in the adult world. Three
prominent commissions in the 1970s saw
employment as a way to free young people
from the protective isolation of school and
family and to build confidence, self-esteem,
and association with adults.®' More recently,
critics have contended that teen work
distracts young people from school work,
isclates them in a secondary labor market
that teaches few positive skills, and
encourages unrealistic spending habits.??
Youth employment is also alleged to take
adolescents away from their families, to
reduce rather than increase educative
interactions with adults, and to lessen
parental authority. In our view, such
cenclusions are not warranted by the state
of existing knowledge.

home, a 1987 review of the literature on
youth and work comes to a different
conclusion:

despite what may appear to be an
emphasis on the materialistic value of
work, today’s youth still maintain a
strong work ethic and an interest in
working in order to gain rewards other
than just monetary, including the
opportunity to meet people, make new
Jriends, be helpful to others, and learn
new skills.®®

Youth employment can affect both home
and school, In order to find time to work,
teens frequently cut back on family
activities. Whether the end result is positive
or nnegative depends largely on the pre-
existing relationship between parents and
youth.®” School work can suffer when work
schedules cut into class and study time.
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In a survey conducted by the Pinellas
County, Florida schools, 37 percent of
employed high school students reported that
they were occasionally too tired to go to
school or fell asleep in class because of work-
related fatigue. A 1984 study found that
some high school students who worked
more than 20 hours a week were more likely
to drop out than those who didn't work at all
or not as much.®® In a 1987 study of college-
bound students, those who worked more
than 20 hours a week maintained a B
average while those who worked fewer hours
achieved B +average grades.®

Meaningful work experiences with
adequate adult guidance can, however,
contribute to improved school performance.
The Work Scholarship Connection, a
program developed by Wegmans, a
Rochester, New York, supermarket chain in
partnership with the Rochester City School
District, is designed to help at-risk students
finish high school. Wegmans provides part-
time jobs to 14 and 15-year-olds
recommended by their schools as capable
but in danger of dropping out. Wegmans
also adds pre-employment and follow-up
workshops, mentors to provide on-the-job
support, transportation on weekends, and
tutors if necessary. The schools contribute
individual sponsors (selected by the
students) who keep tabs on the students’
work and school progress and communicate
regularly with both Wegmans' mentors and
parents. Students agree to follow Wegmans'
regulations, maintain good school and work
attendance, and abstain from illegal drugs
and alcohol. Those who stay in the program
and finish high school are eligible for a
$5,000 per year scholarship at any
accredited postsecondary institution,®

The Commission believes that early work
experience is valuable. In our view, the
combination of school, work, and
community service offers young people the
multiple opportunities they need to develop
their capacities as learners, parents, and
citizens. Early work experience, even the
boring and monotonous variety, teaches
valuable lessons. According to Jule M.
Sugarman, Secretary of the Department of

Pathways to Success for America’s Youth and Young Families

Social and Health Services in the state of
Washington:

Even the much-maligned fast food job
can and does promote good work
habits as well as skills in handling
money and in dealing with the public.
Clearly, one cannot support a_family
on the salary from a_fast_ food job. But
the skills, motivation and discipline
that comes with it—especially if
supplemented by additional
education and other supports—can be
the groundworlk_for advancing to better
Jobs and toward self-sufficiency.®’

Moderate amounts of part-time work, no
more than 15 to 20 hours per week, enrich
school-based learning. We recommend that
parents, teachers, and employers help
teens plan reasonable work loads, monitor
their progress, and share information
about problems that arise. In addition,
parents and adolescents need to talk with
each other to make informed decisions
about part-time work. We think the following
suggestions are worthy of discussion:

® Parents and school personnel can urge
teenagers to limit their work hours and
help them think about the trade-offs—
both long-term and short-term—between
working and not working and among
different jobs. Schools should involve
employers in group discussions of this
sort,

® Adults might encourage young people to
be thoughtful about the way they use
their earnings—what they save, what
they spend, and what they can afford to
give up in favor of other pursuits.

® School guidance counselors can reassess
what is learned in work-study
placements and work with employers to
improve the quality of placements or find
substitutes.

® Adults can reassess the subtle ways
family and school rules bend to
accommodate teenagers’ jobs and
determine if those accommodations are
in the best interests of everyone
involved.®*




Stronger Families and Closer Adult-Youth Relationships

Chapter 2

PATHWAYS TO SUCCESS:
Recommendations

Young people want and need the support and guidance of caring adults, especially their parents.
Families bear the primary responsibility to care for their children and help them grow into
healthy adults and contributing citizens. But social and economic changes have increasingly
challenged family effectiveness. Other institutions must do more to help families adjust to a
changing world and to provide young people with opportunities to develop strong relationships
with other adults, Therefore, we recommend:

@ Widespread publicity by the nation’s political, corporate, educational, and religious leadership
of the need for families to spend time together. Creation of strategies to place family time high
on the national agenda. (p. 35)

@ Parenthood education, both before and after young people begin tc form families of their own,
and the inclusion of parenthood education and training in constructive communication as a
required part of the life skill courses taught in many school and community groups. (p. 40)

® Enhanced parent involvement through school efforts to help parents and teachers better
understand their mutual responsibilities and the barriers they must overcome to meet them;
identification and development of new forms of parent participation better suited to working
parents; the establishment of policies to ensure that parent-teacher planning is periodically
reviewed and updated. (p. 36)

® Parent efforts to bridge the gap between home and school beginning in preschool and continuing
through high school, by supplementing frequent telephone contact with personal visits when
possible, and by making fuller use of available community resources. (p. 36)

® Vigorous state implementation of the 1984 Amendments to the Child Support Enforcemerst
Act, the reevaluation of welfare policies that inadvertently discourage legal paternity, and greater
acceptance of non-cash contributions, including childcare and participation in education and
training programs, as legitimate ways to meet parental obligations. (p. 40)

® Expanded fatherhood programs that include employment and training opportunities, as well
as parenting and family planning education. (p. 41)

@ More aggressive private and public sector support of efforts by youth organizations, religious,
and civic groups to fill the gap in after-school care for older children and adolescents with quality
programs. (p. 42)

& Expanded flextime, family leave, and childcare policies and, with the leadership of senior
management, the creation of a corporate climate that recognizes the parental responsibilities of
both men and women employees to older children and adolescents, as well as to preschoolers.
Family responsibility statements summarizing major organizational policies with regard to
childcare, parental leave, work hours, transfers and relocation, job sharing, and other family-
oriented policies can also be kept on file, made available to new employees, and regularly renegotiated
with worker organizations. (p. 43)

® Broad-based public discussion among policymakers, labor unions, employers, and interested
citizens of the pros and cons of various tax policies to support families, including an increased
personal exemption and expanded Earned Income Tax and Childcare Tax credits. (p. 43)

® Many more mentoring programs in schools, churches, community agencies, and in the
workplace that involve young people in ongoing relationships with adults based on shared
purpose and mutual interest. {p. 45)

e Efforts by parents, teachers, and employers to help teens plan reasonable part-time work
schedules, monitor their progress, and share information about problems that arise. (p. 46)
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Survival without a sense of mission can
indeed be the forerunner of extinction. The
ultimate loser would be a society that can
no longer count on the cement that keeps
it from falling apart, with people scattered
into myriad unrelated cells, trained but not
educated, sure of individuals’ special
desires and interests but ignorant of

shared purposes and ideals.’
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Chapter 3

Pathways to,Success:

The interplay between youth and
comrmunity tells much about the
development and vitality of both. Young
people are simultaneously an asset to, and a
responsibility of, the community, a fact
insufficiently recognized in public policy.
The Commission believes that responsive
communities, along with good schools and
strong families, form a triad that supports
youth in their passage to work and adult
life.? Our country has always held that good
families create good communities. Now we
also need to work on the reverse—that good
communities help build strong families in
the interests of youth.

To understand better how the youth-
community connection does and does not
work, this chapter examines characteristics
of some communities receptive to youth,
along with examples of the fruitful agendas
they have designed for young people, and
explores the manner in which both local and
nationally-affiliated organizations serve and
involve youth in the community. The record
of participation for and by youth across the
nation is uneven and inconsistent, but the
promise, which many responsive
communities and their young people are
fulfilling, is enormous.

While the Commission has focused most
of its research, analysis, and
recommendations on the non-college-bound
Forgotten Half, how young people relate to
adults and how communities function for
young people are issues for all young
people. While we are hard-pressed to
establish research-based evidence that
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commends any one strategy, we are
heartened by the outpouring of effort on
behalf of youth. We are convinced that the
directions and programs described below are
well-worth more exhaustive evaluation and
possible adaptation and adoption in many
local communities. Some offer
developmental supports that all youth need
to grow and take their place in the adult
world. Others concentrate on prevention and
remediation strategies that youth and
families require. We know that when a
society allocates energy and resources to
something it considers important, it usually
gets a return on its investment. We believe
that society owes youth more thoughtful
attention, energy, and resources.

PART ONE:
Tapping Youthful Energy and Idealism

A central premise of this chapter is that,
whatever their similarities and differences,
all communities can spur young people to
acquire the capacities they will need as they
approach and enter adulthood. Briefly
summarized these are:®

@ physical vitality—health, energy, and
resilience;

® the ability to sustain caring
relationships—to have a sense of one’s

own self-worth; to nurture family and
peers and sustain the aged;

@ resourcefulness—self-reliance; practical
knowledge and skills; the ability to seek

49
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and sift information and to learn and
apply knowledge; experience in judgment
and decision-making: and

® social connectedness—alffiliations that
confirm identities and establish
reciprocity among, and accountability
from, the young person, his/her family,
friends, and community.

These are outcomes the Commission wishes
for all young people, and the programs and
communities we present appear to us to
foster the growth of these capacities. We
encourage more communities to follow suit
to provide more developmental activities to
all youth and preventive or remedial
supports to those youth who need them.

Pathways to Success for America’s Youth and Young Families

many cases, dangerous streets have
hindered the community’s day-to-day
interaction with youth and its ability to
support youth.

Adult Attitudes: A Stumbling Block

Although most youth professionals find it
archaic, some adults unwittingly treat the
young people they work with as recipients of
services or as clients, rather than as
resources who can help build organizations
and extend services to others.® In part, this
attitude reflects an outdated, but slow-to-
change, orientation among some
professionals to do things_for, rather than

The deepest hunger in humans is the
desire io be appreciated.

Yet, all communities are vulnerable to
disruptive economic and social forces that
have made it more difficult for families,
schools, and community institutions to
serve youth effectively. Some youths have to
rely on themselves and their peers much too
early in life. The only community some
young people know is the shopping mall, the
gang, or the street.

Physical mobility has changed the concept
of community.* Like adults who may
associate more with colleagues at work than
with neighbors, young people, too, establish
friendships outside their neighborhoods
based on special patterns of interest and
school district busing. While the growing
black middle class has integrated numerous
suburban neighborhcods, it has all but
destroyed the economic diversity that once
characterized urban black neighborhoods.?

Ease of transportation gives some youth
greater freedom, but also greater
opportunities to get into trouble, become
anonymous, or simply to drift aimlessly.
Those who are not mobile—the ill, the aged,
the poor, and young children—are
necessarily dependent on supports in their
geographic area, supports that may no
longer be available in their neighborhood. In
addition, the separation of work life from
home life, the all-too-common segregation of
young people from adults, and, in far too

— Wiiliam James (1842-1910)

with, people—whatever their age.
Socialization is not a one-way process in
which youth learn and adults teach.
Academic research, the media, and public
policy are also partly responsible. An 80-year
emphasis on the “problems of adolescence”
may well have obscured the many abilities of
real adolescents and added to the
stereotyped view of youth as more often than
not “in trouble.” Often seen as incompetent
or requiring adult intervention, young
people seldom get the chance to show what
they can do and to say what they think. One
result is that some turn their considerable
energy and organizational skills in
directions threatening to others, toward
gangs, as one example,

Whether or not adults underestimate or
disparage young people, young people thinj
they do. In one poll, nearly three-fourths of
Minnesota teens thought that four different
groups of adults—police, senior citizens,
parents, and teachers—held negative views
of them. When high school students in the
Chicago area were asked what image they
thought people have of teenagers, a
dismaying 97 percent agreed with
Minneapolis’ teens. Happily, these same
surveys revealed that most youth reject as
false the negative images they believe many
adults apply to them. But the danger is that
some young people may alsc distance
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themselves from the adults whom they
assume think ill of them and, in so doing,
miss out on the very adult supports they
may need.®

At the core of the relationship between
youth and adults lies a tension between the
young person’s need to experiment and to
take risks and the adult’s efforts to keep
them from making mistakes. Yet, for young
people, developing responsibility is partly an
experience of having the chance to make
mistakes from which they may learn
powerful lessons. Keeping this tension in a
delicate balance, allowing young people to
grow in their capacity to be responsible
without over-protecting them, is a difficult
obligation that adults must assume.

William Lofquist, an expert on youth
issues, argues that even programs that focus
on prevention rather than remediation can
subtly assume the worst about young
people, instead of the best. “Prevention” can
imply that, unless “prevented,” the natural
path of adolescence is toward pathology
rather than toward health.® Sometimes the
best-intentioned efforts can send the wrong
signals. Adults need to show their
confidence in young people, as well as
concern_for their well-being.

While many youth have adapted to
community and family changes and have
circumvented negative adult attitudes to
find success in school, work, and starting
families, many other young people are crying
out for recognition of their problems and
fears. The persistent dropout rate, the still-
too-high incidence of youth suicide, the rate
of early unplanned pregnancies,'? and the
general sense of ennuli that some youth
project indicate dramatically that all is not
well with them. No magic can generate an
environment in which young people can
flourish. Creating nurturing community
environments requires patience, planning,
commitment, and cooperation among the
agencies and institutions that serve youth.
Oregon and Indiana, Pinellas County,
Florida, and cities such as Seattle, St. Louis,
Minneapolis, and Boston, demonstrate that
promising initiatives are possible if
community leaders exert the will,
commitment, and resources required.

Youth As Community Assets

Youth can help build the kind of
communities we all want and need. If
trusted and respected, young people readily
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American society overlooks a vital
resource, specifically, that the intelligence,
idealism, and energies of youth can be
tapped to strengthen the democratic

process.'?
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The European experience is instructive.
Policies in many western European
countries acknowledge the existence of
youth problems but focus positively on
overall youth development. Among many
European governments' fairly
comprehensive initiatives, overcoming
problems is only part of making a successful
transition to adulthood.® The Norwegian
Ministry of Culture, for example, is highly
responsive to youth-initiated proposals and
links its funded programs for youth to
constructive adult activities, rather than the
treatment of problems. Free of the stigma
attached to remedial or problem-centered
efforts, about 90 percent of Norwegian youth
participate in youth organizations.

learn to evaluate situations, make decisions,
and solve problems—skills that people need
in everyday life and employers look for in
their workers. Youth then develop not only a
sense of belonging and a strong ethic of
responsibility, but also an understanding
that they are accountable to themselves,
their families, and their communities.

Seattle, Washington, is relearning the
value of this interdependent relationship.
Recognizing that young people represented
its future, and that the city experienced a 36
percent decline in the number of its youth in
the 1970s, the citizens of Seattle took steps
to reverse the trend. Their first step was to
listen to the city's youth.
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Seattle asked its youth what they thought
and what they needed and then asked them
to help formulate a youth agenda. A
prototype of a youth-oriented community
willing to act decisively, KidsPlace Seattle,
(the name was selected by Seattle’s children
and youth) developed a KidsPlace Action
Agenda in 1986 that included 31
measurable steps to be implemented by
1990. The steps are assessed yearly to
determine progress toward goals. Youth are
actively involved in identifying and planning
how to address these concerns: leadership,
health services, safety, schooling, cultural
activities, and transportation.*

Pathways to Success for hmerica’s Youth and Young Families

As part of the comprehensive Boston Plan
for Excellence, the School and the
Neighborhood Project of Boston Youth as
Resources underscores its trust in youth by
channeling funds to groups of students who,
with adult support and supervision, make
grants to deserving neighborhood projects.
The grantees raise monies for projects and
receive matching funds. One such project,
the Fenway Program, cleans up Boston's
Harbor Island and serves meals to residents
of a shelter for homeless women. Another
program, Teens Unlimited, addresses teen
issues in a community newsletter.!® The
evidence, to be compiled by Northeastern
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We believe the children are the

Sfuture. . .teach them well and let them lead
the way. . .show them all the beauty they
possess inside. . .give them a sense of
pride. . .let the children’s laughter remind

us how we used to be.
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Seattle’s “child advocate” program—one of
the 31 steps—successfully lobbied for the
establishment of a 20-member Seattle
Commission on Children and Youth
responsible for services and programs to
benefit youth.'® Another Agenda objective is
to make downtown Seattle “kid-friendly.”
Cooperating businesses place “Downtown: A
Safe Place” stickers in their windows. Youth
helped to plan an urban walkway lined with
activities and information that not only
connects downtown buildings, stores, and
parks, but connects youth to their city.
Adults in Seattle report that young
participants have developed more positive
civic attitudes because of KidsPlace.

St. Louis, San Diego, and San Francisco are
not far behind in translating the KidsPlace
concept to their particular circumstances.

While success is never foreordained, the
outcomes in other cities and countries that
have devoted themselves to youth initiatives
over the past 20-25 years demonstrate an
upsurge in youth and adult creativity,
productivity, and civic participation,
according to Dr. Robert Aldrich, a
pediatrician at the University of Washington
and a researcher in international youth
participation.

Bi

— Sang by George Benson

University in an upcoming evaluation,
supports important individual successes in
the lives of 200 young people. The director
reports that the story of one young man,
who came into the program two years ago
without any direction in his life and now has
a four-year scholarship to Boston University,
is common. These projects give young people
a chance to gain self-esteem, practice
leadership, and direct their lives positively.
In three cities in Indiana, the Lilly
Endowment and National Crime Prevention
Council sponsor a Youth as Resources
demonstration project in which young
people help make their neighborhoods and
communities safer and more livable. Each
site received nearly $200,000 to establish a
total of 50 programs by 1989 in Evansville,
Indianapolis, and Fort Wayne. With these
grants, ranging from $500 to $5,000, non-
profit agencies, churches, schools, and other
groups sponsor projects planned and
implemented by young people. These youth-
managed activities improve the quality of
community life: repairing playground
equipment, assisting the elderly, writing and
performing plays about youth problems,
tutoring at youth detention centers,
volunteering at local food and clothing
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banks, and helping children living in
shelters for battered women.'?

At the state level, Oregon has been a
pioneer since 1983 through its
establishment of a Youth Coordinating
Council (YCC) consisting of representatives
from both state agencies and local youth-
serving systems. Directed primarily to teen
parents, offenders, dropouts, and minority
groups, YCC provides seed money to local
service-providers for “improved, coordinated
local demonstration programs, the
dissemination and adoption of successful
programs and program elements, and the
development of policy recommendations for
the state.” In spring 1988, Governor Neil
Goldschmidt announced a statewide
Children’s Agenda and encouraged cities
and communities to establish Children's
Task Forces to inventory services and to
recommend local and state actions.!®

Young people who are treated and valued
as resources and who participate in school
and community programs tend to do better
in life and in school, as these research
findings attest:

® Students in grades 10-12, who taught
younger children, improved on tests of
ego and moral development. This often-
overlooked practice not only enhanced
the young teachers’ academic prowess,
but also gave them a chance to perform
an adult role.'® :

@ Participation in youth organization work
spurred members to read the newspaper
and to understand the importance of
working to correct social inequities.?

environments that emphasize empathy,
altruism, commitment, and other caring
social concerns. The research seeks to
determine which activities best ensure these
outcomes.??

Unquestionably, young people can bring a
fresh, uncluttered perspective to old
problems. When they help make decisions
that have real consequences, they learn to
respect other viewpoints and value
negotiation and compromise. Community
activities can give young people many
opportunities that too seldom occur in
format schooling.

Building Supportive Communities

Multiple supports strengthen and guide
the energies of youth and help them walk a
steady path toward starting work, entering
adult civic life, and becorning parents.
Through associations with friends, families,
teachers, employers, neighborhood business
people, and others, young people gain vital
emotional supports. For example,
structuring community events and
celebrations can help youth feel a sense of
connectedness.?* Seattle KidsDay, begun in
1985 as a part of the International
Children’s Festival, has grown into Kids
Week. The entire city celebrates with
activities designed expressly for youth. Youth
anywhere can help plan activities in which
they participate in programs with younger
children: story hours at the library, coaching
little league teams, or teaching art or music.
Since the shopping mall has become a
drawing card for young people, some

The term community should be defined not
only as a region to be served but also as a
climate to be created.”®

® Several studies found that adolescent
participation in school extracurricular
and community-based youth activities
led to membership as adults in voluntary
organizations and to political activity.*!

A new research effort by the Lilly
Endowment expects to fortify these findings
and to examine more fully what happens to
youth when they participate in organized

a2

communities design activities and programs
that function in that setting—youth art
shows, career fairs, youth concerts—making
the mall the new village green. As a result of
community efforts for St. Louis youth and a
request from the downtown mall manager,
KidsPlace and the St. Louis Centre actively
involve youth in planning solutions instead
of treating young pecple as problems.

53




Chapter 3

94

Young people benefit, too, from mentoring
programs (described in Chapter 2 and
Appendix A), as well as through
participation in self-help groups (reportedly
expanding at a rate of eight percent
annually) to help guide them through
difficult family, emotional, or substance
abuse crises.?® For some young people,
tangible supports—food, housing, and other
services—beyond those the immediate
family may be able to provide come from
other families or organizations. Such often
overlooked supports as safe rides and safe
houses may be equally necessary to help
youth overcome obstacles that loom large.

The Commission recommends that
communities foster youth activities that
concentrate on the developmental needs
of all youth, that respond to the opinions
and ideas of youth, and that involve youth
in their planning and implementation.

Informal and formal supports in families,
schools, and communities all aid young
people in developing a “community of
memory,” a place where they can hang their
emotional hats. A community of memory is a
shared history of a family, a community, or a
country. Communities of memory:

tie us to the past and turn us toward
the future. [They are] communities of
hope. They carry a context of meaning
that can allow us to connect our
aspirations for ourselves and those
closest to us with the aspirations of a
larger whole and see our own efforts
as being, in part, contributions to a
common good.?¢

When families and communities are
involved in an honest retelling of the
collective history of their families,
communities, and nation, they help young
people use their collective past and energy to
move into the future.?” Communities of
memory are found in ethnic or racial
communities, religious groups,
neighborhoods, schools, and community
organizations. There is a national
community of memory. People growing up in
communities of memory not only hear the
stories but the hopes and fears of exemplary,
as well as ordinary people, who helped their
community arrive at this place in time.

When young people create and participate
in rituals that engender loyalty and allow
them to practice commitment by joining in
family reunions and community celebrations
and ceremonies, they add to and recreate a
community of memory.?® When young people
come to see themselves as constructing
history on a daily basis and, in doing so,
affect the well-being of themselves and
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others, they will have taken a long step
toward becoming ethical persons connected
to their families and their communities.
They will be on the road to fully participating
citizenship.?

The Commission has noted the
importance of rituals that mark critical
passages in the lives of young people. We
believe that ceremonies that initiate young
people into responsible roles in life make
eminent good sense, particularly when
they help youth recognize the benefits they
have received, or will receive, from the
school, the community, the employer, and
the nation and when, in turn, they pledge
to return something of value. The well-
established pledges of many youth
organizations could be reinforced and
extended by pledges, ceremonies, logos, or
songs in other national or community-based
organizations.

The Commission recommends that
schools, communities, employers, and
youth organizations consider the value of
developing their own codes and credos,
accompanied by induction, mid-course, or
graduation ceremonies which in
themselves become an important part of
the educational and civic purpose of the
program. (Appendix C contains several
examples of ceremonial recognitions of such
mutual obligations.) When participating
youth have a large role in devising these
codes and credos, they can be even more
powerful tools for citizenship development.
Such pledges and other acts help build team
play and carry real meaning, including
“moral instruction in traditional values,” for
both youth and the adults in their lives:
parents, teachers, employers, and friends.

Youth and Gommunity Safety

The Commission recognizes that an
unsafe community cannot be a responsive
community. Frequently, the incidence of
crime and the lack of work are inextricably
linked. Without safe communities and job
opportunities, young people stumble along
an often risky path to adulthood. Young
people are powerfully aware of these facts. In
a St. Louis youth poll, a broad cross-section
reported safety as their number one
concern. Often falsely considered the
perpetrators of crime, youth comprise the
largest group of victims, both in their homes
and in their cornmunities.®' Adults,
especially the elderly, fear youthful criminals
even though young people are 10-12 times
more likely than persons over age 65 to be
victims of violent crime.®? One teiling
example: Homicide is the second leading
cause of death for all 15-24-year-olds.*®
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By disrupting the delicate nexus of ties,
formal and informal, by which we are
linked with our neighbors, crime atomizes
society and makes its members mere
individuals.*®
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Unfortunately, indiscriminate urban
violence is not uncommon. A Wall Street
Journal article describing the day-to-day
violence in the life of Lafayette Walton as he
dodged gunshots in his Chicago
neighborhood shocked the country for a few
days.** Violence, however, much of it
connected to drug-related crime, is an
everyday experience for the nation's low-
income black population, especially women
and families, says William T. Grant
Commissioner Byllye Avery, Director of the
National Black Women's Health Project in
Atlanta. Women and their children are
virtually held hostage in their homes by fear
of crime. Physical threat sets up an
undercurrent of fear that can tear a
community apart. When young people must
navigate a course of verbal or physical abuse
on their way to the corner store, or when
students going to school in East Los
Angeles, for example, are taunted by gangs
of dropouts, the entire community is
assaulted.

In some cases, gangs serve as an alternate
form of bonding and can offer protection in
unsafe communities.®® A study of a Chicago
gang yielded these conclusions: (1) members
functioned in a kind of limbo—neither cut
off from nor integrated into the adult world,
and neither accepting nor being accepted by
adult authority; (2) in the case of Latino
gangs, the concept of honor accounts for the
gang’s complex relationship to parents and
other community members; and {3) the most
sensible approach for families and the
neighborhood is to maintain a relationship
of mutual toleration and engage in
negotiations that allow community life to
proceed.®® While several cities have
instituted “street workers” to patrol
communities and mediate impending
conflicts between gangs, no one successful
strategy has emerged.

Increasing gang violence threatens some

inner city neighborhoods. Inter-gang
violence has always been common, but
gangs have typically looked with disfavor
upon members whose crimes attracted
police attention.?” The drug economy,
however, is changing the character of gang
activity.®® The availability of quick money
from drugs, coupled with increasing
unemployment, has set the stage for
growing crime and violence. Even parents
close their eyes as their gang-member sons
pay the rent with drug money.*®

The issue of drugs and drug-related crime
crosses class and racial boundaries.
According to annual surveys of high school
seniors, drug use peaked in the late 1970s
but, with the exception of cocaine,
diminished significantly between 1980 and
1985. Drug use has continued to fall since
then, including cocaine use which, in 1987,
showed its first decline in more than a
decade. The latest results report that 15.2
percent of high school seniors have ever
used cocaine, down from 16.9 percent in
1986.%° However, the actual incidence—and
intensity—of overall teen drug use may be
higher than these surveys suggest. Because
reports exclude young people who are not in
school, young people living in institutions,
the homeless, and runaways, they offer an
incomplete picture of adolescent
involvement with drugs. A 1985 survey of
institutionalized delinquents in Washington
state revealed that, while an average of three
years younger than the national sample of
high school seniors surveyed in the same
year, these institutionalized young people
had higher rates of use for all illicit drugs
except alcohol.*! Unquestionably, the
prevalence of drugs, the crimes committed
to acquire them, and the attractiveness of
quick money have changed the American
social fabric, particularly for young people.

The incidence of rising addiction due to
crack, a cocaine derivative, is common in
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inner-city neighborhoods, as well as in the
middle class. A recent survey of offenders
arrested in a Washington, DC police sting
operation produced surprising results—80
percent of those arrested were employed,
first-time offenders using or dealing crack.*?
Researchers are alse not sure why women
are more susceptible to crack addiction.
Young mothers in low-income
neighborhoods, who have managed to ward
off other destructive influences to
themselves and their families, are falling
prey to crack in increasing numbers,
making the lives of their children even more
tenuous.*® While the actual percentage of
youth involvement in drugs is small, the
total community effect is not. Drug use and
criminal behavior often occur
simultaneously and endanger community
safety.** The Commission believes that drug
prevention programs must be part of larger
comprehensive efforts to promote youth
health and safety. These programs will have
a greater chance of success if they address
the underlying problems that can result in
involvement with both drugs and crime.
Increased state and local efforts to collect
criminal justice data in a form accessible to
researchers and administrators of programs
that confront crime against youth and crime
by youth will aid these efforts.*®

We concur with the Vera Institute of
Justice in New York that the best deterrent
to crime, especially for 18-24-year-olds, is
legitimate employment.*® In addition, the
Commission reiterates that each community
must provide youth with working parents a
safe place to be when they are not in school
and to provide developmental activities for
all youth. {(See Chapter 2 for detailed
discussion.) Many communities with crime
prevention programs are establishing
neighborhood “safe houses” where at-home
adult volunteers welcome children who feel
lonely or afraid. Mayor Tom Bradley of Los
Angeles, California, has called for a citywide
commitment to after-school care, funded
through the City’s Redevelopment Agency,
for all Los Angeles elementary school
children.*”

Many organizations and programs grapple
with the issue of safe places for children and
youth—how they can be kept from becoming
victims or perpetrators of crime and how
they can help build safer neighborhoods. St.
Louis’ KidsPlace has combined with two
pediatric hospitals and the Safety Council of
Greater St. Louis to launch a public
awareness initiative tied to the national
“SAFE KIDS Are No Accident” campaign.
Two inner-city youth who attend a health
care magnet school sit on a board with
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pediatricians and safety officials to plan for a
safe St. Louis.

Throughout the nation, the National
Crime Prevention Council (NCPC) works
with the schools, city governments, youth-
serving organizations, and community
foundations to increase awareness of how
crime affects youth and their communities
and conducts programs in youth
employment training, neighborhood
beautification, and safety awareness for
youth. In Baltimore, Cleveland, and St.
Louis, the Security Education Employment
Programm, for example, trains youth as
security guards.

A national NCPC curriculum, Teens,
Crime, and the Community, is available for
use in local school systems and community-
based organizations.*® This program,
sponsored by local bar associations and
university law professors, reached 25,000
students in 19 cities in 1987-88, including
Knoxville, Tennessee; St. Louis, Missouri;
and Flint, Michigan. The experience of
lawyers coming to the classroom with a
curriculum that youth “can get their teeth
into™” has changed attitudes and behaviors
and turns the abstraction of regular civics
and government lessons into reality for
young people. Many students who completed
the Knoxville course have joined other crime
prevention activities. The mayor and council
took their suggestion to begin a crime
prevention month and a victims' rights
week—both of which generated additional
youth involvement. Surveys conducted in
the cities that use Teens, Crime, and
Community indicate that participating
students report that they avoid committing
crimes and help others to avoid crime.*®

An extensive program of law-related
education, including street law courses
developed and staffed through the National
Institute for Citizen Education in the Law,
trains youth in the legal aspects of personal
and neighborhood safety. In an evaluation,
young people participating in law-related
education were less likely than the control
group to engage in eight of ten categories of
delinquent behavior, ranging from truancy
and cheating to abuse and felonies.?°

Youth Crime Watch, a program in Dade
County, Florida, takes the neighborhood
watch program into the schools. The
decrease in reported crimes from 1981-1986
is characteristic of similar programs:
assaults on staff were down 26 percent,
robberies down 34.5 percent, sexual offenses
reduced by 34 percent, and incidents
involving drugs decreased by 29.6 percent.5!

Knoxville and Dade County programs have
a constellation of attributes that bode weii
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for a change in young people’s behaviors and
attitudes and an improved community
climate: relationships between adults and
young people in which youth are trusted,
adequate resources from concerned adults,
responsibilities that are clearly spelled out
and shared, and rewards for individuals,
groups, and the community.

These same elements are characteristics of
200 mediation training programs for adults
and young people currently functioning in
elementary and secondary schools and
community organizations throughout the
country. With approximately 5,000 teachers
and 282,000 students assaulted in schools
in 1987, the initial objective of all mediation
programs is to resolve potentially violent
interpersonal conflicts.

Started in 1977, the Community Boards of
San Francisco operates 22 neighborhood
centers and trains community members not
only to mediate but also to seek out cases,
perform intake and follow-up, and
participate in training, management, and
evaluation. The Community Boards used
their success in the community to begin 160
school-based programs in 1981, which
included conflict resolution courses in high
schools and classroom meetings and trained
conflict managers in elementary and high
school. Administrators report a 65 percent
decrease in time spent on discipline,

Typically, these programs, assisted by the
National Association for Mediation in
Education, use on-site paid mediator-
trainers and community volunteers,
teachers, and students (often called student
conflict managers) trained as mediators to
solve both in- and out-of-school problems.
New York City schools—which spent $140
million on safety in 1986, including funds
for 2,100 security personnel—report that
mediation training helped reduce fight-
related suspensions by 46-70 percent in the
nine schools in which it is used.®? Wakefield
Junior High School in Tucson, Arizona, a
school in which suspension for fighting
increased 21 percent from 1982-1986,
implemented a mediation program in 1986-
87. The result was a 47 percent decrease in
referrals for fighting. Former
“troublemakers” were successfully trained as
peer mediators. The Center for Dispute
Settlement in Washington, DC, initiated
Students Helping with Alternative
Resolution Programs (SHARP) in 1986 at
Coolidge High School. During that year, 75
potentially suspended students used
mediation and did not miss school. Teachers
demonstrated their confidence in the
program by participating in 15 mediations
between teachers and students, and the

principal supported use of class time for
mediation sessions and mediation training.

Young people who participate as peer
mediators and students who come for
mediation demonstrate changed attitudes.
Students, particularly those termed “at-risk”
for fighting and possible suspension who do
not participate, however, maintain
aggressive attitudes toward problem-solving.
Adopting mediation as a school’s guiding
principle is not sufficient to change
behaviors; students must learn and practice
the steps of conflict-management.5®

Certain data for these programs are
readily quantified: fewer fights, less crime,
more participation. The long-term effects on
community safety and citizenship are not as
easily documented. However, reports
indicate that involved youth are mcere likely
to view themselves as a vital link to
community safety. Youth who study the law
and practice conflict resolution are more
likely to gain experience in making
judgments and decisions and reduce their
own incidence of fighting and crime. Crime
prevention activities offer young people
avenues of participation as well as a way to
bond to the social values of our society. The
Commission recommends that individual
communities tackle the critical question
of community safety by involving youth in
local crime prevention activities, including
projects that improve the physical
appearance of the community, appointing
youth to serve on local adult community
boards that address community safety,
and incorporating law-related curriculum
and mediation training in schools, youth
organizations, and programs that serve
young people.

Moabilizing the Public Will

Everyone has to get involved in successful
youth programs—youth, mayors, council
members, community leaders, foundations,
churches, youth-serving and neighborhood
organizations, unions, businesses, schools
and universities—and the top leadership in
each of these must take the initiative.
Successful efforts on behalf of youth will last
only if those in positions of authority and
influence give sustained support to youth
programs that effectively address the needs
of the community’s children and young
people. “We will never have effective
leadership in our cities until we persuade
the ablest and most influential members of
the community that they must take personal
responsibility for what happens to their
city,” writes John W. Gardner.®
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In the face of increasing youth and family
needs and a $30 billion decrease in direct
government grants to non-hospital charities
between 1982 and 1987, foundations have
been inundated with a six-fold increase in
proposals, particularly for childcare, health,
and jobs. The 92.2 percent rise in charitable
giving made up for only 63 percent of the
decrease in federal funds.®® Local community
foundations have been forced to reexamine
their traditional funding priorities and
strategies.5” Not content to serve as conduits
of money from individuals to some few
respected and successful community
activities, several foundations with long-
term resources provide seed money to
programs that research demonstrates as
useful, and they persist in that support until
change is evident.*® While foundations
should set long-term agendas, funding
requirements can be designed to
accommodate unexpected and creative new
approaches.5?
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leverage scarce resources. In a Ford
Foundation survey of 47 community
foundations, 80 percent made such
“program-related investments.”

Similarly, churches have a vital role to
play. Churches and synagogues are the
original community-based institutions and,
at their best, they join together young
people, their parents, and a community of
mutually supportive families within a
larger moral and spiritual_frameworlk.
Although many adolescents pull away from
church youth groups, others are sustained
by traditional youth group services and
activities—avenues of youth contribution to
the community. Churches also have physical
space—already a haven to many youth
trapped in overcrowded environments, and a
possible resource for more. Churches are an
integral part of community efforts to ensure
that all children and youth have safe and
stimulating places to be before and after
school.

Too often the citizen active in community
affairs is essentially a dabbler, never
getting in deep enough to have any effect;
never getting far enough below the surface
to understand how the machinery works in
whatever activity he is trying to change;
Just lingering long enough to sign the
committee report, not staying long enough
to see what the consequences of the report

are.
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One foundation attempting to respond to
these changes and focus on an area of need
is the New York Women's Foundation,
established in 1987 as a cross-cultural
alliance of all classes of women in New York.
With donations ranging from $10 to
$250,000, this foundation has committed
itself to the unmet needs of women and their
families, by supporting activities like the
Networking Project for Disabled Women and
Girls and the Center for the Elimination of
Family Violence, and actively recruiting
cross-class and cross-cultural members for
its board.®°

Other foundations loan money to non-
profits at below market value—a strategy to

— John W. Gardner®*

The Congress of National Black Churches
is piloting Project Spirit, which stands for
Strength, Perseverance, Imagination,
Responsibility, Integrity, and Talent, in three
urban black churches: Oakland,
Indianapolis, and Atlanta. Young people
enroll in an after-school program to learn
academic and life skills and to enjoy the
fellowship of others. A companion program
provides a parent education class.
Additionally, ministers are trained to
counsel families in their churches.®! We
applaud those many church leaders,
especially in troubled urban areas, who are
devising new ways to better gird young
people against antisocial forces and help
them on the path to adulthood.
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Financing Youth Services

The majority of youth programs, outside
the schools and public agencies that deal
with particular problems, rely on privately-
funded, voluntary support. Understandably
protective of their resources and autonomy,
these agencies have all they can do to meet
what are often single-issue mandates. Few
are able to provide coordination and
comprehensive services backed by adequate
financial resources that community
problems require.

In contrast, Pinellas County, Florida offers
a well-planned, long-tested, and coordinated
approach to financing youth programs.
Stimulated by a juvenile court judge, who
deplored the county’s severe lack of services
for children and who shared his concerns
with the community, an attorney drafted a
bill to create a tax-supported board to
safeguard the rights and serve the needs of
children. The Pinellas County Juvenile
Welfare Board was established in 1945 as a
special, independent taxing district of local
government in the county with 80 percent
voter approval. A recent survey found that
this support level has held; 84 percent of
Pinellas’ voters—characterized by a large
elderly population —approved the Board’s
work on behalf of children and youth in a
1987 vote. The special .4348 mil levy (about
44 cents per thousand dollars of assessed
valuation) collects about $8.4 million
annually for children’s and youth services.

The Juvenile Welfare Board functions
more like an independent, non-profit
corporation than an agency of government
and encourages community involvement and
comprehensive service delivery through
seven Youth Services Advisory Committees.
The Board provides no direct services but,
instead, contracts with public and private
voluntary youth agencies. Approved projects
must provide at least one measurable
outcome objective as well as a defined degree
of client satisfaction. A community planning
process identifies gaps in youth services and
places priority on funding projects that
address deficiencies and expands existing
services. Last year, 37 different voluntary
and public agencies, funded totally or
partially by the Juvenile Welfare Board,
operated 67 programs serving children and
parents in 22,000 families.

A funding mechanism of this type:

® establishes youth issues as community
priorities and responds to local needs;

@ provides a predictable resource and
reduces competition for funding among
youth-serving agencies;

o provides a flexible and accountable
system of contracting services;

@ uses organizational energy for program
delivery, rather than for raising money;

e provides risk capital for innovative
programs; and

® climinates competition between youth
needs and other claims on scarce tax
dollars.52

The Board takes positions on public
policy, conducts advocacy campaigns, and
funds a range of counseling, community
planning, problem-solving, and coordination
services, as well as new program
development, ongoing needs assessment,
technical assistance, training, and a library/
audio-visual center specializing in materials
related to family and child services. By 1990,
based on a 1986 needs assessment, the
Board will offer comprehensive services for
all the county’s children and families. One
goal, for example, is to increase the number
of licensed preschool workers by 500 and to
add 800 preschool placements.

Juvenile Welfare Board funds supported
the following services in 1986-87: temporary
placement for 945 abused or neglected
children; in-home respite care for 169
families who have children with disabilities;
491 adults and 391 children in spouse
abuse shelters; 221 older adolescents in
group homes; 367 women trained in life
skills and personal supports; 316 families
received family conciliation services; 1,942
families served in various prevention and
treatment programs that provide
comprehensive education, health, and
support services; 258 middle school at-risk
adolescents served by tutoring and
counseling services. Pinellas Village, based
on a Denver program that reduced the
percentage of families on AFDC in a target
population from 65 to six percent, is
designed to produce similar outcomes. It is a4
model community program of housing and
comprehensive family service with the
central objective of breaking the cycle of
poverty for single, motivated mothers.

Alternative Human Services of Pinellas
and Pasco Counties in Florida receives 42
percent of its budget from the Juvenile
Welfare Board tax. It provides a 24-hour
hotline as well as a “Parent Talk” line with 32
tapes on topics of parent concern. The
hotline maintains a data base of 600 social
service agencies that provide more than
5,000 services as well as a list of 100 support
groups in both counties. In FY 1986-87, the
hotline received 55,060 calls.®®
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After the Florida legislature voted to enable
all counties to establish juvenile welfare
boards, Palm Beach County followed Pinellas
County’s lead in 1986 and established its
own taxing authority for youth services.
Other states could follow Florida's example
and permit their local jurisdictions to
establish similar taxing authorities.®

In 1984, California taxpayers voluntarily
contributed $804,362 from their tax refunds
to a special trust fund for abused children.
In Missouri, an active promotional campaign
supports donations to that state’s Children's
Trust Fund which received $135,000 from
its tax checkoff and voluntary contributions.
While the idea of voluntary contributions is
attractive, youth programs will benefit most
from a stable source of support that taxation
alone can provide.

Jule Sugarman, a leading creator and
manager of children and youth programs
and the Secretary of Social and Health
Services of the state of Washington, has
proposed a new national trust fund, the
Children’s Trust Fund, to parallel the Old
Age Survivors and Disability Insurance
(OASDI]) Trust Fund. Sugarman’s idea is
based on these rationales: (1) children and
youth are vulnerable; (2) supporting such
funding would be a long-term help to
business and society by increasing the
number of young people who become
productive adults; (3) the public would have
confidence that revenues would be used for
purposes of which it approves; and (4)
tapping the broad wages and earnings base
permits raising a great deal of money with a
relatively low tax rate.

The proposed Trust Fund would be
financed by equal percentage payroll taxes
from employers and employees. Sugarman
estimates that by the fifth year, a 0.3 percent
deduction would yield $19.6 billion annually
for the Trust. Funds could be used by
existing programs benefitting children and
families and could be applied to new youth
programs as well. A portion of the Trust
Fund's income would be allocated according
to the percentage of youth population in
each state and would be earmarked for child
welfare, child support and establishment of
paternity, foster care and adoption, maternal
and child health services, selected Medicaid
services to parents and children, and block
grants to states for social services.® In
addition, some funds would be appropriated
directly to other programs, such as
education of the disadvantaged, runaway
and homeless youth, drug, alcohol, and
mental health services.

The Commission urges local, state, and
Jederal exploration and debate about the
merits of innovative financing
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mechanisms, including trust funds,
special purpose bonds, and levies to meet
young people’s developmental needs, offer
preventive services, and respond to
specific youth problems.

Not only do local and state governments
need to consider new financing
mechanisms, they also need to examine
ways to use existing monies better. In 1985,
Los Angeles County—where one of every 20
children in the US live and which spends $2
hillion yearly on children and youth—
decided that a comprehensive look at its
children’s budget would be beneficial. The
Los Angeles Roundtable for Children
proposed a coordinated system for planning,
funding, and delivery of children's services.%
The Roundtable project analyzed money
spent on children's programs, assembled
different pieces of the budget puzzle from 17
different county departments, and identified
funding sources and partnerships of federal,
state, and local sources. 1988 updates on
the Los Angeles effort report not-so-
surprising findings that overlaps in
spending and management of services could
be streamiined. This Los Angeles County
look at children and youth resources as a
whole, rather than in pieces, is a long-term,
but promising, integrated planning effort to
use existing resources more sensibly. In
similar fashion, the Commission urges
cities, counties, and states to analyze and
effectively use their present budgets to meet
the total needs of children and youth.

Action-Oriented Data Collection and Analysis

National reports on young people provide
an insufficient profile of needs and are
inadequate planning tools for local
government. The Foundation for Child
Development funded the first State of the
Child Report in New York City and
encouraged six other cities to develop their
own. Since 1976, 28 states have issued
similar documents. Recent efforts in Illinois,
New York, Connecticut, and California to
develop comprehensive State of the Child
reports present models for other
jurisdictions. Such reports provide much-
needed detail on the age, sex, race, and
ethnicity of children, where they live, the
composition of their families, economic
situation, experiences in care away from
home, and facts on their health, the violence
in their lives, the nature of their attachment
to school and to work, and the character of
the communities in which they live. These
reports are designed to provide credible and
accessible reference documents for service
providers, community groups, academics,
journalists, government officials, and other
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Survey: St. Louis

— for area students in grades 3-6 —

St. Louis is a big community made up of many different places and many different people.
Children are a very important part of the community. Mayor Schoemehl, County Executive McNary, and other leaders of the city and county
want to make sure that kids can have a good life here.

This survey is being conducted by an organization called "'KidsPlace.” We think that kids shoutd have a chance to express thelr ideas about
St. Louis. Children from all over the area are being asked o answer the questions on this paper. When the survey is finished, we will write a
report about the ideas that the children expressed. We will share this report with leaders is St. Louis so that we can all work together to
make our community a better place.

The questions are not difficult, Please give your honest opinions. No one has to put a name on this paper. There are no right or wrong
answers. The best answers will be the ones that describe what you think.

First, here are some questions about PLACES

1. Where do you usually go to spend freetime on week-ends or weekdays after school? Please choose the two (2) places from the list
below that best describe where you usually go. If you want to write down the name of a place that is not on the list, please use the line

that says "other.”

0.1 recreation center

[J.2 neighborhood park or sports field

1.2 mall, shopping center, fast-food places
i1+ video acarde or movie theater

{15 library

{J afterschool program

[J-s home or friend’s house

[1.s organized club or group activity
{010 museum or science center

311 other

2. What is it about the places your chose in #1 that makes them enjoyable? Please select two (2) answers, just as you did before.

people there are helpful

lots of other kids there

great things to do there
interesting things to learn there
quiet and peaceful

e

9-10

0. familiar and comfortable

O good music and atmosphere
J-s good supervision

0. easy to get around there
3-10 other

3. Think about a specific place in your community where you would like to go, but you don’t. What is it about that place that makes you

stay away? Select two (2) answers.

[J-1 people there do not seem to care
about kids

[0J-2 too strict there

[J.a too much crime in that area

[1-4 too noisy and crowded

[Js too dark and deserted

11-12

[3-6 too broken down and dirty

[0 costs too much money

O-s- none of my friends want to go there

- too hard to figure out how to get
around there

[J-10 other

4. Aot of kids like to walk together or ride their bikes to places where they c&n do fun stuff with their friends. What kinds of places would
make your community better for you and your friends? Please make two {2) cholces.

O apark

0.2 aswimming pool

[O-s agym or other indoor places to play

[d.4 aplace to get snacks and talk with other
kids

[O-s places for groups of kids to have
mestings or clubs

[J-s fields for organized sports

(7 safer places to walk or ride bikes

- ascience center or other learning center

{J-e other
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Now, here are some questions about PEOPLE

5. Kids spend a lot of time in school. I you could make two (2) changes in your school, what improvements would you pick?

[34 better bulldings

O more equipment

{1 safer halls and playgrounds

0. better teachers

[J-5 less pressure to get good grades

{16 more chances to learn

{12 more activities outside the classroom
[1.s fewer disruptions in the classroom
[te other

8. Sometimes parents can't be at home to take care of their children right after school. What do you think wouid halp kids during the time

after schoel when they can't be with a parent? Please select two (2),

[J.1 planned activities in the school building

[J-2 recreation or sports in churches, community

centers, or parks
[J- afterschool programs in the neighborhood

{14 someone to call on the phone with questions

when kids are home alone

28

3 asafe place for kids to go if they are afraid

3.6 ideas about how to take care of yourself
after school

O other

7. Everybody wants to be healthy and safe, When you have questions about good health and safety, what do you wonder about the most?

Please choose two (2)

O+ smoking cigarettes

[J.2 using alcohol and drugs

{14 understanding about your body and how
it is changing

(3.« kids having accidents

27

{J-s people hurting each other

[1- kids and grown-ups getting along with
each other better

- kids feeling sad or confused about things

[Js other

8. Life is full of UPS and DOWNS. When you have problems and need to talk to someong, where do you go? Select two (2)

answers.

0. toparents

32 to brothers or sisters

[3-2 toa minister, priest, or rabbi

[J4 toadoctor

[73.s to ateacher or counselor at school

28

0. tc acaring adult friend

{07 to friends your own age

[3.s read books or watch tv shows that talk about
problems kids experjence

3.9 other

Here are some short questions that will help us when we are adding up the survey results.

8. How old are you?

31-32
10. What grade are you in? 35-04
11. Whatis the survey number assigned to your school? 3536
12. AreyoualJ.1 girlor(J2 boy? a7
13. Areyou[34 Asian American, (J-2 Black, [J.s Hispanic,[J1+ White, or[J.s other racial or ethnic group? 38
14. What is your home ZIP code? 3943
BUILDING A BETTER COMMUNITY
15. Please pretend for a minute that you are a special assistant to the leaders of the city and county. They have told you that they want
St. Louis to be a great community, and they want your advice. The leaders have asked you to make a list for them of the THREE (3)
things about our community that you think need the most improvement, What would your fist look like? 44-45
[J.1 safe streets, buildings, and parks -6 useful kinds of transportation
[J.2 sultable houses and apartments for families [J-r help for people who are having problems
O-. caring families [J-s job and career opportunities
[J.4+ healthy people [J.9 activities for fun and learning
{31 good schools .10 other
16. The leaders have asked you, "What is the greatest thing St. Louis has going for it now?” What would you say?
46~47
849
50-51

And, finally, a great big thank you from the Mayor, the County Executive, and other community leaders for your help in making St. Louis a

THANK YOU!!!

“KidsPlace,"
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interested individuals.®” Their effect, as has
been the case in California, is to create
change over time by stimulating action
through adequate and non-partisan
information. We recommend that every
state and sizable local jurisdiction initiate
or update State of the Child reports and do
so on a regularly scheduled basis.

find them remarkably perceptive about
community needs and ways to improve
responsiveness to youth.

Young people’s views emerge, too, when
they organize or participate in youth
forums, youth roundtables, advisory
committees, and community meetings.®® In
Memphis, Tennessee, a Youth Advisory

e

There was an ancient Cornish custom
used to test whether a person was insane.
The individual was confronted with three
elements: a spigot, a bucket, and a ladle.
As water flowed from the spigot into the
bucket, he was instructed to keep the
water from overflowing. No matter how
tenaciously and effectively he ladled water

Jrom the bucket—keeping it from
overflowing—he was judged insane if he
Jailed to turn off the spigot!

By that ancient standard we behave in a
crazy way, picking up the pieces of
damaged children—at greater and greater
cost to society, with more and more dire
consequences—rather than curb the
supply. What is it in our character—in the
way we organize and represent interests in
this democratic society—that causes us to
treat the consequences of damage far more
vigorously than undertakings to prevent

it?™
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In addition to objective facts, more
information is needed about what young
people at the local level think. Dr. Robert
Aldrich, a founder of Seattle’s Kidsplace,
recommends that each community survey
its youth and adapt its services on the basis
of the findings. Six thousand youth ages 13
to 18 answered the first KidsSurvey in 1984
on how they viewed Seattle, and the results
were reported first to the responding young
people themselves, an action that gained
their respect and trust. St. Louis developed
its own survey (see pp. 61—62) and, by 1887,
KidsSurveys had spread to approximately
100 cities in this country and abroad.
Communities that have polled young people

Board of 20 young people advises the
Memphis United Way on issues concerning
youth. Youth membership on school boards
is a part of the educational landscape across
the nation; the National School Board
Association reports that about 10 percent of
school boards have at least one youth
member,

As an outgrowth of the St. Louis survey,
youth from the Metropolitan Student
Leadership program and 90 community
leaders participated in a forum, “Looking at
our Cities through the Eyes of Youth," and
developed an action agenda for youth.%® A
national youth forum focusing on KidsPlace
is planning its first convention for 1989 in
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Seattle. At a City-Wide Youth Congress in
Boston, 300 young people drew up
recommendations to improve services for
youth. In Evansville, Indiana. the Youth
Board combines 29 adult and nine youth
participants; in Fort Wayne, a young person
is president and an adult vice-president of
the local youth hoard.

An offspring of Seattle’s KidsPlace is
KidsBoard, an advocacy group of forty 13-
18-year-olds who serve staggered terms on
the organization’s governance committee. It
embraces a broad cross-section of youth,
many of whom are not leaders in traditional
school settings and some of whom would be
termed at-risk youth. The KidsBoard
stimulates citywide youth involvement; as
many as 400 young people turn out for
Seattle’'s community meetings. The policy
committee of KidsBoard advises the mayor
of Seattle on issues related to youth and is
often consulted on other community issues
The mayor reports that such advice is often
as useful as that from his cabinet members.

These examples reinforce the
Commission’s conviction that communities
must not only do things for youth, but must
create many more opportunities to work in
partnership with youth. We recommend
increased efforts to involve youth in
governance dactivities, and we encourage
broader youth participation in setting and
carrying out local youth agendas.

Coordinating Service Delivery

The needs of youth are typically ignored
until problems develop. In every community,
some youth are in pain, in need, in trouble.
The family is separated, the child is abused,
addicted, or pregnant—Ilong before help is
offered. Prevention, whether it be health
care, early education, or teaching effective
personal habits, yields massive benefits and
cost savings for the individual and society.

Common sense, fiscal responsibility, and
compassion argue_for policies that ensure
all children and families access to supports
before problems occur. City Children: 2007
in Minneapolis, for example, is a combined
effort of youth, families, community
agencies, and city leadership that
emphasizes the developmental needs of all
young people as well as prevention strategies
for at-risk youth. Bound by a vision of
flourishing children and youth, Minneapolis
established the Youth Coordinating Board in
1986 to ensure a continuum of services
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during the first 20 years of a child’s life, “one
growing season.” Different services are
targeted for different stages of life:

& 0-5 years—maternal and child health
care and early childhood and parenting
education and childcare;

® 5-12 years—education, before- and after-
school care, summer programs, tutoring
programs;

e 12-18 years—education, youth
volunteerism, recreation, adolescent
pregnancy prevention, career mentoring,
and work internships;

® 18+ years—school-to-work transitions,
job counseling, job training and
placement, financial assistance for
postsecondary education, and family
support through housing, food, health
care, and welfare reform.

The Board’s membership encompasses
elected officials, including a committed
mayor, and representatives from the city
council, county commissioners, board of
education, park board, library board,
juvenile court, and local delegations of the
Minnesota Senate and House of
Representatives. A separate youth Advisory
Board plans youth development projects.
Unmet needs usually occur in bundles
rather than one at a time. The same family
may need daycare, employment training,
recreation and cultural facilities, and
community service opportunities for its
children. The same adolescent may need
counseling for substance abuse, health care,
mentoring, work experience, assistance with
a pregnancy, and remedial education. For
maximum impact, then, programs designed
to help solve problems must also offer
comprehensive services. In Connecticut and
Maryland and in New York City and
Minneapolis, for example, the public sector
is trying to group all family support services
in accessible neighborhood centers.
Bureaucratic constraints often inhibit
comprehensive service delivery to youth with
multiple needs. Some organizations
specialize in a particular issue, like drug
abuse or teenage pregnancy, and find it
difficult to build bridges to others that
specialize in different problems—even when
the clients need the services. Separate
professional disciplines with different
approaches. goals, and priorities dominate
agencies and inhibit cooperation—even
when the professionals realize the need.
Memphis, Tennessee, has recognized that
addressing underlying issues of problems in
a systematic way is crucial to long-term
solutions. Memphis has recently passed a
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$250 million bond issue to finance a
comprehensive program for getting young
people on their feet. It increases job training
opportunities and encourages unions to
offer more apprenticeships. In addition, the
University of Tennessee sponsors a program
to enroll more high school graduates. Money
is available for low interest home loans to
young families and a school-based teenage
pregnancy and health counseling center.
This is supplemented with a series of service
programs oriented to individuals-—prenatal
care, drug treatment, and counseling—and
augmented with media, police, education,
and church involvement. (See also a
discussion of the Shelby County, Tennessee,
Culture of Poverty Think Tank in Chapter 6.)

Too often, agencies are unfamiliar with the
full range of available community services.
Without adequate referral, young people may
not take advantage of existing services
because they do not know the services exist.
One large city with highly bureaucratic
youth services and myriad private programs
helped solve the problem through a
collaborative business, university, and city
government effort. The result was The Los
Angeles Youth Book, a guide to youth
services in Los Angeles and a valuable
resource for communities expanding youth
programs.”

Piecemeal service delivery can be
countered by public and private incentives
and leadership that ensure comprehensive
and collaborative service. The Annie E.
Casey New Futures Initiative has awarded
five cities grants of approximately $10
million each to develop a five-year integrated
assault on the major problems of at-risk
youth, especially dropout rates, youth
unemployment, and adolescent pregnancy.
The Youth 2000 grants of the US
Departments of Labor and Health and
Human Services—$1.6 million to 13 state
grantees—are awarded to new projects that
demonstrate cooperation among agencies.
The National Association of State Boards of
Education operates a project called “Joining
Forces” to encourage and provide technical
assistance to state and county departments
that emphasize interagency cooperation in
serving at-risk youth and families.”?

Collaboration among youth-serving
agencies and institutions could benefit from
these guidelines:

e involve youth in the planning and
delivery of youth services and train youth
as leaders;

® create a community service directory to
be used by agencies, youth, and families;

® establish hotline(s) that young people
can call to find help;

® publicize youth services and activities in
the media and in community calendars;
publicize numbers in newspapers and on
television that youth can call for
emergency services or for youth activities
and organizations;

® develop and conduct agency evaluations
that measure effectiveness of service and
share that information widely;

@ assign a staff person to an interagency
roundtable which should meet regularly
to discuss youth agendas and services;

& locate services as close as possible to the
youth and families they serve and cluster
services in one location; and

e create warm, welcoming environments
that youth will want to visit.

The goals of comprehensive services and
increased agency cooperation are difficult,
but attainable. In New Jersey, 29 school
districts maintain centers that offer
counseling, health services, and employment
referrals to high school students, many of
whom are potential dropouts. Said State
Commissioner of Human Services Drew
Altman in launching the program, “The time
has come to bring human services and
education together. The boundaries don't
work anyrmore.” ™

The Commission is quite aware that every
study group on children and youth has
recommended coordinated services for
young people. Someone described it to our
Commission as the “big yawn" issue. That
may be, but we see increasing evidence that
the communities willing to face up to the
enormous task of conceiving and
implementing comprehensive, coordinated
services are making substantial gains.

Therefore, we recommend that states
and the federal government ensure that all
young people and their families have
access to developmental, preventive, and
remedial services by joining with public
and private local efforts to develop
comprehensive services and coordinated
delivery systems.

PART TWO:

Toward More Efiective Youth Organizations

America’s myriad youth organizations play
a vital, but undervalued, role in creating
opportunities for youth to work in
partnership with adults in community-
oriented activities. Buttressing the efforts of
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home, school, and church, youth agencies
have historically offered a training ground
for citizenship, but their day-to-day
contribution is often taken for granted. As
the length of the following section testifies,
the Commission believes that the public
and private sector should give special
attention and increased support to these
essential community resources.

National youth organizations are the most
familiar. Over 400 strong, they have
thousands of local affiliates, chapters, clubs,
troops, and centers throughout the
country.” Some of the oldest and largest,
among them the YMCA (founded 1851), the
YWCA (1855), and the Boy Scouts of America
(1910}, were based on earlier British models.
Others, Catholic Youth Organizations and
B’nai B'rith Youth, for example, are offshoots
of major religious denominations. United
Neighborhood Centers of America, founded
in 1911 by Jane Addams, are the
descendants of the late 19th Century
settlement house movement, while the Boys
Clubs of America (1906) and the Girls Clubs
of America (1945) are federations of clubs
begun independently in numerous American
cities.

Most groups have traditionally
emphasized building character and
developing leadership, but their specific
objectives vary widely. Job and career
orientation is the principal focus of 4-H,
Junior Achievement, Future Homemakers of
America (FHA), and Future Farmers of
America (FFA). Little League and Police
Athletic Associations also have broader
citizenship-building aims, though they are
largely recreational in their programming,.

Not so well known, but every bit as vital,
are thousands of grass roots youth agencies:
The Upstairs in Ames, Iowa, Centro de
Juventud Latinoamericano in Washington,
DC, The Carole Robertson Center For
Learning in Chicago. Many of these groups
exist largely on shoestring budgets,
invention, and determination.

Meeting the Needs of Youth
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A notable strength of many youth
organizations is the opportunity they can
provide youth to engage in productive
activities alongside adults. They can
complement both school and work by
allowing youth to test what they have
learned in school and to hone the
interpersonal, decision-making, and
personal behaviors that will help them in the
adult world. An independent survey
conducted by Louis Harris for Boys Clubs of
America reported that nine out of 10 alumni
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believe that their membership had been
importaunt to their success in later life.”
Participation in extracurricular and
community activities can help young people
set and attain educational geals and build
the base for a successful adolescence.™
Equally important, many youth
organizations foster the ethic of service to
others, an essential component of both
leadership and good citizenship. By their
own admission, however, almost all youth
organizations are struggling to adapt to
changing family and societal circumstances
and searching for ways to retain teenage
members and to reach the hardest to serve.

Membership in most youth organizations
falls off sharply after ages 12-14. For
example, 89 percent of all Girls Scouts are
younger than 12 years old. During 1987,
503,000 twelve-year-olds participated in 4-H,
but by age 14, that number had dwindled to
233,000.77 As adolescents mature, they may
become diverted by other interests: high
school sports, school extracuiricular
activities, part-time employment.”® For
some, dropping out of an organization that
was part of their childhood can be an
important rite of passage.” Yet, many drop
out simply because organizations do not
offer programs that seem relevant to them.
Recent research describes an age-related
decline in interest among youth in adult-
directed activities followed by an increasing
interest, first, in informal peer interaction
and then, among older youth, in commercial
recreation such as movies, discos, and
bars,®°

Clearly, older youth need opportunities to
take on responsibility and to participate in
the adult world. A recent 4-H Alumni Study
found that 59 percent of the responding
alumni had dropped out of the program
while still eligible and that 44 percent of
those who did so said the program no longer
met their current interests. All respondents
would have preferred more leadership
opportunities.® Another, much smaller,
study found that many teen 4-H members
wanted more freedom in choosing and
carrying out projects of their own design.
Said one member, “Leaders like to keep 4-H
the same. They have the same projects. I'd
like to see some new ideas.” Several
respondents observed that 4-H did not
change as their members grew up.®* In one
study of teenage girls (80 percent of whom
had left youth organizations by age 13), the
most common suggestions for program
improvement included adding “exciting
activities,” more opportunities to “see other
places and people,” “talk about their
problems,” and “discuss or participate in
public events.”®
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After the schools, youth organizations
comprise our most pervasive educationally-
oriented youth institutions and offer
potentially ideal vehicles for providing many
of the opportunities teenagers require. But
effective youth work requires adequate
resources, strong community support, and
the ability to adjust to demographic,
economic, and social changes; not all youth
organizations are equally successful in their
adaptation. This section briefly reviews
some problems and successes and
recommends actions to aid youth
organizations. Critical differences in
organizational type, in philosophy, history,
community support, financial resources,
geographic location, and in the gender,
ethnicity and income levels of their
memberships result in important variations
among agencies and even among branches
of the same program. Consequently,
problems and solutions can also vary widely.
Because space does not permit a complete
discussion of these distinctions, the reader
is asked to remember that although the
following describes the general state of
youth work, our conclusions will not apply
with equal force to every youth
organization.

acceptance and understanding that is the
bedrock of good youth work. Consequently,
staff and volunteers willing to keep pace
with older adolescents’ often mercurial
enthusiasms and able to respond to their
needs must be carefully recruited. Even the
best must be well-trained and effectively
supervised if they are to make a genuine
contribution.

Many youth organizations are strapped by
rising costs, decreased funding, worrisome
liability laws and court decisions, difficulties
in locating technical assistance and
training, and fears that changes in tax laws
may reduce charitable contributions.
Although charitable giving in the United
States reached a new high of nearly $80
billion in 1985—83 percent of it by
individuals—disincentives built into the
1987 federal tax law may limit this
generosity. The reduction of the federal role
during the 1980s in a variety of human
service programs has placed a major burden
on private philanthropy, Corporate giving is
seen as increasingly directed toward basic
human services and newer areas, such as
family violence, substance abuse, and
programs for the elderly.® Consequently,
youth agencies are in much tougher
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America’s myriad youth organizations
play a vital, but undervalued, role in
creating opportunities_for youth to work in
partnership with adults . ..
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Organizational Limitations competition for philanthropic dollars.

Older youth are more expensive to serve—
in terms of staff, programming, and other
resources—than younger members. Just as
in schools, the per capita expenditure in
youth organizations is likely to rise with
age.?* Programs for older youth often require
more than the typically-stocked recreational
and arts and crafts supplies, more physical
space than an empty classroom or church
hall, and a lower adult-youth ratio.
Entrepreneurial projects, such as a youth
newspaper, a gardening service, or a
summer lunch stand, may need venture
capital and the fairly constant involvement
of an adult advisor who knows the ropes.
Not every adult has the special talent for

Competition for funds can strain
interagency cooperation. In some agencies,
finding continued funding for a successful
program, or start-up fiinds for an innovative
project that may not meet the criteria of
many funders, can dominate the director’s
time. Once won, the typical one-year grant
leaves agencies little time to launch and run
the project, build community support, and
begin the effort to institutionalize, all of
which could eventually lessen dependence
on outside funders.

Small organizations with minimal support
staff and few institutional reserves to see
them through funding gaps are especially
vulnerable. Many youth advocates contend
that “old money” quickly becomes spoken for
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by older, more established organizations.
The limited funding that remains available
is often problem-centered and intervention-
oriented, rather than preventive and
development-oriented in character. The best
community-based agency directors know
how to look for openings in funding streams
and package ongoing program objectives in
ways that conform to constant changes in
public, political, and bureaucratic
perceptions of youth needs while continuing
to meet their original purposes.® But these
skills are rare and not easily transmitted.

Staffing Dilemmas
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Youth workers are typically underpaid. In a
1986 study, more than 40 percent of a
sample of staff members drawn from 11
national youth organizations, each of whom
had at least eight years of experience,
reported earning less than $25,000 a year
for full-time work.%” According to a study by
the Child Welfare League of America, the
median salary of child welfare practitioners
with a four-year college degree was $16,200
in 1987. With a master’s degree in social
work (M5W), the median level increased to
$21,200, still far less than mail carriers,
firefighters, registered nurses, auto
salesmen, and telephone line repair workers.
Social work practitioners with other
graduate degrees and supervisors in group
homes and other residential settings made
even less—$18,800 and $18,000,
respectively~—the bottom of the salary scale
for all positions polled by the CWLA.®® Low
salaries are frequently accompanied by
extremely limited benefits. Unpromising
career ladders magnify the difficulties of
attracting and keeping first-rate people in
youth work.

Many youth agencies recruit and hire
primarily on the basis of experience and
commitment; few youth workers have any
formal training in youth development. For
the most part, undergraduate collegiate and
postsecondary training in youth work and
advocacy is limited (except in rare cases,
such as that from the University of
Minnesota’s Center for Youth Development).
Inservice training can also be quite limited
in the first year or two of employment. When
it does occur, it is usually on-the-job,
possibly because the high cost of intensive
skills training for people who are likely to
have short careers prohibits employers from
making substantial front-end investments.

Staff members in most youth
organizations wear many hats—as
facilitators, program developers, parent
educators, mentors, evaluators, fundraisers,
and “experts” in human growth and
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development. Although youth work is not
recognized as a specific academic discipline
or well-rewarded with salary, prestige, or
opportunities for advancement, the
Commission believes that the special
Icnowledge and high service ethic required
to do youth worlc surely entitles it to rank
as a_full-fledged profession.

Large national organizations can and do
devole substantial resources to developing
and disseminating training materials and
providing workshops and seminars of all
kinds te yviember agencies. As the publicly-
funded ywotith arm of the Cooperative
Extension Service, 4-H is the most
advantaged in this regard because land
grant universities are charged by law to
train agents and support 4-H programs in
each state. (See Chapter 6 for a discussion of
4-H and Cooperative Extension Service
programs.) Local, grass roots youth
organizations enjoy no such bonanza.

Shifting Volunteer Resources

Several million volunteers form the
backbone of most youth organizations,
enabling many communities to provide
youth services that would otherwise not be
funded. Cooperative Extension System
volunteers, including 4-H volunteer leaders,
for example, provided services in 1983 that
were valued at more than $4.5 billion—a
contribution over five times greater than the
total budget of the entire Extension
System.®®

Despite changing patterns of volunteerism
and a four percent decline in volunteer
participation between 1980 and 1985,%
agencies report that they continue to recruit
enough volunteers. Because far more women
volunteers are now employed, their
schedules are less flexible than formerly.
Some currently unemployed women hope
that volunteer activity will add to their
resume and help them in the labor market.
Fund-raising, public relations, and office
work can be more appealing to this group
than direct contact with youth.

Many organizations have responded
imaginatively to changes in volunteer
availability and interest. Instead of relying
on one leader per troop, for example, some
Girl Scout troops use several adult leaders,
who share overall leadership and
“roundrobin” responsibility for specific
activities. Some youth organizations are
finding new groups of potential volunteers
and devising creative ways to involve them.
Girls Clubs of America, for example, has
recruited scientists, mathematicians, and
computer programmers who are eager to
share their expertise through special roles in
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.. . the special knowledge and high service
ethic required to do youth work surely
entitles it to rank as a full-fledged
profession.

Operation Smart, an innovative program to
encourage girls in technology, the sciences,
and mathematics.

Some agencies involve older youth as
volunteer tutors, mentors, and aides.
Youthful volunteers gain leadership
opportunities, younger members benefit
from older peers as role models, and adult
volunteers enjoy the advantage of a second
pair of hands. Enabling older youth to serve
as volunteer leaders gives them an
opportunity to apply—and test—what they
have learned in more realistic ways than
schools can easily provide.®?

Ensuring careful selection, training, and
ongoing supervision of all volunteers,
especially younger ones, is critical. In the
Tulip Trace Council of Girl Scouts in
Bloomington, Indiana, Cadettes (12-14-
years-old) and Senior Scouts (14-17-years-
old) gain entry to a program aide course by
completing 56 hours of outdoor skill-
building and a workbook of activities.
Training over two summers includes
planning and taking an active leadership
role in day camp activities for younger
scouts and taking charge of a specific
interest area in the second year.

Senior citizens are also a strong source of
volunteer help. A Camp Fire
intergenerational program provides many
opportunities for young and old to learn
from and about each other. The American
Association of Retired Persons gives aninual
awards to local Girls Clubs for their
intergenerational program efforts.

Younger adults, often without children of
their own, are an additional resource.
Newsweel recently heralded the “New
Volunteerism” in which an increasing
number of highly-paid professionals are
“penciling compassion into their calendars.”
Some are looking for satisfying personal
contact: One vice president at a major New
York brokerage house says she prefers
“working on projects where I can roll up my
sleeves and get directly involved.”®? Others
are willing to share specialized skills in
marketing, accounting, law, advertising, and
public relations that can be a boon to the
youth agencies that capitalize on them.

Still, volunteer shortages persist in some
areas. Big Brothers/Big Sisters, which works
in some 470 communities, reports that 20
percent of those it serves are minority group
members, but that over 50 percent of its
long waiting list consists of minority youth
seeking a minority Big Brother/Sister.
Traditional youth organizations find
minority adult volunteers, especially males,
hard to recruit. Many minority adults,
however, volunteer in their churches, and a
substantial proportion are active in black
sororities and fraternities that do much to
assist community youth.

Low income can deter even the most
concerned adult from volunteering. In a
recent survey, 1,100 volunteers reported that
volunteering costs money as well as time. On
average, these volunteers donated about
$130 in cash or materials during 1983 with
one in 10 reporting a contribution of more
than $400 in money and supplies to get the
job done.®® The Commission believes that
agencies need the help of the public and
private sector in finding ways to lessen the
personal expenses attached to
volunieering—through reimbursement _for
travel, supplies, and childcare—and to
improve incentives, including the
opportunity_for personal education, thus
enabling a broad cross-section of adults to
volunteer.

Reaching Minorities and Youth with Special Needs

Low-income youth, regardless of race or
ethnic group, are under-represented in
many youth organizations. In a national
survey of sophomores and seniors in publie,
private, and parochial schools, one main
difference between those who belonged to
youth organizations and those who did not
was that members were more likely to come
from families whose incomes were high.
Members tended to have better school grades
(56.5 percent had average grades of B in
contrast to only 45.9 percent of non-
members) and, not surprisingly, members
reported higher career expectations.® Many
low-income youth may want to participate
but may not be able to without financial
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help. Scholarships for annual dues,
transportation, and purchasing uniforms
are provided in some youth organizations,
but the volume and force of assistance has
not kept pace with the need.

The Commission supports the view of
virtually all youth organizations that more
attention must be directed to serving '

© minority youth and encouraging minority

adults to volunteer, as well as increasing
the participation of low-income youth. The
Girl Scouts have designed recruitment
material to appeal to special populations.
Brochures directed toward Native Americans
lead with the phrase “Your names are on our
rivers.” Those aimed at black youth declare
that “Black Americans have a history of
helping each other.” The Girl Scout Leader,
a magazine for adults in scouting, prints
some columns in Spanish. In most cases,
these attempts go far beyond sloganeering—
some organizations have traditionally served
low-income and minority populations. A
case in point: Girls Clubs of America, with
240 local centers in 1986, served 250,000
young women from 6 to 18 years of age in 34
states—45 percent from minority families,
67 percent from families earning less than
$15,000 per year, and 51 percent from
single-parent families.

Over half of the 1,285,000 young people in
Boys Clubs and Boys and Girls Clubs are
from minority families, families with annual
incomes under $12,000 and families with
more than four children. Nearly half of their
combined membership live in households
headed by single-parents. Their Targeted
Outreach program, a major delinquency
intervention effort funded by the US Office of
Juvenile Justice and Delinquency
Prevention since 1977, has brought services
and club activities to over 4500 at-risk
adolescents, nearly half of whom were
between 15 and 18 years of age. After
assessing their ability to attract at-risk
teens, clubs strengthened, modified, or
added on to existing programming—in the
most successful cases using input from
teenage members. Direct outreach on the
streets, at malls, video arcades, and schools
proved to be the single most effective means
of recruitment. Adjusted work schedules
made staff more available to targeted
youth.%

At community and neighborhood levels,
homegrown programs are also successfully
attracting and retaining minority, low-
income, and at-risk youth. East Harlem’s
Youth Action Program is a sterling example.
Aimed at young people whose families and
schools have not been able to give them the
support and opportunities they need, the
idea behind YAP was “to create an effective
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alliance of youth and adults by coupling the
energy and idealism of young people with
the experience and skills of caring adults.”
Success has not been easy, nor has it come
overnight, for the program or for the
teenagers. One member recalls:

In the beginning it was sort of like a
game to me. [ used to just come and
hang out and joke around. I started
seeing what the program was doing
and how it's growing more.and more,
and I kept coming. I was on drugs at
the time but the more I got involved
here, the more I decided I wanted
more_for myself and could have more
Jor myself despite where I came_from.%®

Over the past ten years, more than 15,000
young people from a crime-ridden poverty
community with a 75 perceit dropout rate
have planned and participated through YAP
in neighborhood crime prevention patrols,
tutoring, literacy, and pregnancy prevention
classes, and job training in construction,
carpentry, and other projects that have built
their skills, confidence, and self-esteem.
After five years of concentrated work, 250
East Harlem teens finished the complete
rehabilitation of a four-story building to
house young families. Rehabilitation of nine
others is now in progress. The Youth Action
Program has also played a key role in the
apparent success of Eugene Lang’s I Have A
Dream Foundation by providing much of the
follow-up and support that most observers
consider a major factor in its success. Over
400 youth have had central leadership
opportunities, with many serving as
members of the board of directors, three-
fourths of which is comprised of teenagers.?”

In Washington, DC, an added dimension
of minority participation and cross-cultural
collaboration has emerged in the form of
Teatro Latinegro, a project of El Centro de
Juventud Latinoamericano and the
brainchild of a former Latino participant in
the center's Summer Arts Program. After
graduation from the District’s Duke
Ellington School of the Arts, this youth,
another Latino, and two black Ellington
graduates joined the center’s staff of full-
time outreach workers and created Teatro
Latinegro, an improvisational theatre project
designed to explore youth issues and
increase communication among black and
Latino youth. With the involvement of
community youth between the ages of 17
and 22, Latinegro develops skits and short
improvisational pieces, as well as an original
full-length play each year. Each underscores
the common concerns of vouth and their
communities. They demonstrate the
possibility of intercultural accomplishment
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and cooperation to audiences on street
corners, in schools, juvenile detention
centers, and, in 1988, at the Smithsonian
Institution.®

The Boys and Girls Club of Port Hueneme,
California, recruits members from tough
neighborhoods to participate in a range of
community service activities including
building devices for persons with disabilities
and making TV public service
announcements. The whole community has
changed as a result. Follow-up in the schools
found that only five members developed
additional problems in school performance
after joining the club; 199 showed a positive
change in performance. Of the 144 that
joined with some prior juvenile justice
experience, only one had further
involvement while with the Club.®
Community programs can successfully
involve low-income and minority youth if
they target their recruitment efforts to those
most in need, recognize the problems that
these young people and their communities
Jace, and provide them with support,
training, and resources to help them
channel their considerable energies toward
the solution, rather than the creation, of
community concerns.

Effectively engaging youth with
disabilities poses a different kind of
challenge for youth organizations.
Developing an awareness about disabilities
and a sensitivity to persons with disabilities
among their non-disabled membership is an
important objective of the Girl Scouts.
Mainstreaming is not new to them; they
have traditionally served girls with
disabilities, including mentally-retarded
girls since the early 1940s. The Boys Clubs
also emphasizes disability awareness,
providing guidelines on how to remove or
compensate for architectural barriers and
instructions on how to modify equipment to
accommodate various physical impairments.
Boy Scouts of America includes experiential
activities designed to increase handicapped
awareness at their National Jamboree and
has numerous publications to aid leaders
working with troops or individuals with
disabilities. The BSA Scouting for the
Handicapped program received the 1985
National Organization on Disability Award
for innovations in serving members with
disabilities. (See a more detailed discussion
of youth with disabilities in Chapter 8.)
Many youth organization members also take
part in the Special Olympics, a unique
opportunity for young people with
disabilities to participate in nationally
recognized athletic competition. The 1987
games, held at the University of Notre Dame
in Indiana, brought 300,000 spectators to

cheer on 5,000 competitors. Each, with an
individual coach as well as a local host,
demonstrated his/her “personal best.”

Paths To Leadership

In spite of the difficulties, some youth
organizations have built impressive track
records in developing creative and
challenging opportunities for participation
among hard to serve youth and older teens.
The community-based Midwood Kings in
New York City is one of a growing number of
organizations in which job programs provide
members with career counseling, skills and
needs assessments, training in how to
handle an interview, and how to keep a job,
as well as specific skills training and job
referrals. Boys and Girls Clubs of Greater
Washington, DC has recently increased its
vocational skills training to include two
growing employment areas in the District—
culinary arts and printing. Students cater
numerous luncheons, dinners, and special
events while others apprentice under a
master printer—learning offset, two-color
printing, and bindery techniques.

The Boy Scouts’ school-based Career
Explorer Program offers,an emphasis on
career development and a “new look” distinct
from the traditional, uniformed Boy Scout
image. Its coed membership of 14-18-year-
olds accounted for 17 percent of the Boy
Scouts' total membership in 1986 and has
substantially contributed tc its membership
increase in recent years,!'®

Several out-of-school Explorer posts
comprise the young adult arm of the Boy
Scouts. Organized by businesses, civic
clubs, labor unions, government agencies,
and other community groups, in
conjunction with the Boy Scouts, each post
usually emphasizes a particular hobby,
career, sport, or interest area, and all offer
14-20-year-old young men and women
community service, fitness, and personal
growth opportunities. Law Enforcement
Explorers, usually organized in conjunction
with a police precinct or district, provide
classes for neighborhood children to teach
them about bicycle and personal safety;
assists with crowd control; offer guide
services; conduct property identification
programs, escort services, and crime
prevention classes for senior citizens; and
sponsor lectures and demonstrations on
auto and house theft prevention.

The Dorchester Youth Collaborative in
Boston, Massachusetts, is a community
partnership designed to prevent youth
problems that can lead to crime and a tense
community climate. Its youth clubs, called
TIES, inspire young people to give as well as
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take from their communities by involving
many high-risk youth in both recreational
activities and community development. All
clubs have work crews, and several have
collaborated in the rehabilitation and
renovation of two neighborhoods as part of a
broader crime-prevention effort. The clubs
also provide counseling, alternative
education, tutoring, and vocational and
employment services. !0

Aunt Martha’s, a community-based center
in Park Forest, Illinois, involves older teens
by offering them real responsibilities.
Started in 1972 to provide teens with a
support system outside the home, Aunt
Martha's 34 programs at seven sites touch
more than 4,500 teens and their families
annually. As in many successful programs,
youth are given real opportunities to
participate actively—to give help, support,
and guidance, as well as to receive it. Its 21-
member board of directors includes nine
young people. Other youth fill both paid and
volunteer staff positions. In addition to a
menu of individual and family counseling,
runaway support, and a range of education,
employment, and health services, high
schoolers write, produce, and perform plays
that explore adolescent problems and
responsibilities for youth and adult
audiences. Senior high students in Aunt
Martha’s advocacy unit are trained and paid
to help younger teens develop decision-
making skills.

Pathways to Success for America’s Youth and Young Families

Laying the foundation for responsible
decision-making should start early. The
Smart Moves Program of the Boys Club for
10-14-year-olds is built on the premise that
helping young people say “no” to drugs,
alcohol, and premature sexual activity takes
more than “scaring them straight” or just
feeding them facts. Facing these issues
head-on, teens build their probiem-solving,
coping, communication, and leadership
skills in small groups led by peers. They
learn how to seek advice and support from
peers and adults, develop the strength to
resist choices that are not good for them,
and make their own informed decisions.
Throughout the program, young people are
encouraged to exercise substantial
leadership. A separate component, Keep
Smart, helps parents understand the
pressures that young people face and learn
how to listen to, as well as talk with, their
children.

The Commission applauds many youth
organizations’ longstanding emphasis on
leadership development. We commend
especially those innovations that utilize the
worlkplace and the community as
laboratories in which to teach and learn
leadership’s valuable lessons. The Leaders
at Work in Food Service Program of Future
Homemakers of America (FHA), sponsored
by the H.J. Heinz Company and the Marriott
Corporation, offers individual professional
growth and recognition to young people
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Youth-serving agencies should be invited
to become full partners in this enterprise,

using their expertise and their

commitment to youth to supplement the
Jormal work of the classroom . ..

Girls Clubs across the country use the
Choices curriculum developed by the Girls
Club of Santa Barbara as a pregnancy
prevention approach aimed at 15-17- year-
olds. Used in a group setting, the
curriculum helps young women distinguish
between the myths and realities of
adulthood and learn that, by carefully
considering their options, they can take
charge of their futures.

interested in food service occupations.'®?
Students, volunteers, or paid employees
working in food service who plan a career in
the industry, develop projects focusing on
interpersonal, managerial, communication,
or entrepreneurial leadership skills with the
guidance and supervision of employers or
school supervisors and their FHA/HERO
advisor. Students completing successful
projects compete for national leadership
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awards, including scholarships for further
study.

The leadership model developed by
Outward Bound USA uses outdoor
adventure-based experiences to enhance
self-confidence and self-esteem and develop
teamwork, a sense of service to community,
and respect for the environment.
Established in 1962, Outward Bound USA
consists of five independent schools with a
national office in Greenwich, Connecticut.%?
Courses in canoeing, mountain climbing,
and other wilderness activities include skill
training, physical conditioning, a marathon
event, a solo experience, and a service
project. The organization has demonstrated
some success in developing positive
attitudes among young people with serious
difficulties in their lives, and Outward
Bound techniques that emphasize
cooperative effort are incorporated in other
youth organization training,

Newer organizations are also creating
opportunities designed for older youth and
adults to study and experience the concept
of youth leadership. Over 300 cities have
begun to build leadership networks in their
locales, *** and more than 600 colleges and
universities have programs to study and
develop leadership.!°® The majority of these
programs focus mainly on middle and upper
class college students and adults, but some
have started to stress more ethnic, racial,
and socio-economic diversity.

In one such program, Native American
youth participate in an annual eight-day
Leadership Camp at Camp Asaayi in New
Mexico, sponsored by the Indian Youth
Leadership Project, an affiliate of the
National Youth Leadership Council. This
program emphasizes the idea that giving
service to others is an essential part of
leadership and stresses the importance of
devising cooperative strategies to deal with
community problems. Each young person
takes on a personal service project for his or
her home community. During the camp,
wilderness experiences help the participants
understand the role of cooperation in
achieving group goals. The program
explicitly explores the patterns of Native
American leadership and tests the
application of those patterns to solving
problems.'%® Appendix B provides additional
examples of grass roots leadership
development programs spreading across the
country.

Comprehensive Services and Collaborative Programs

According to a 1984 report prepared by
the Program Support Group of the National
Collaboration for Youth, the economic and

social challenges facing today’s youth are
greater than any single youth institution
can meet.'%? As this chapter has already
discussed, broader voluntary and public
sector cooperation among schools, social
service agencies, and youth organizations
must be engaged to build a system that
offers a fully accessible portfolio of services.

Although some agencies cooperate
successfully with the schools, and vice
versa,'% this Commission is especially
concerned that school-agency collaboration
in such seemingly mundane matters as
conducting before- and after-school
programs on school grounds may be
deteriorating, instead of expanding. As
Chapter 2 has shown, far-reaching social
and economic changes have made it
increasingly difficult for families to provide
the adult companionship and supervision
young people need during the daytime hours
when they are not in school. Youth
organizations help fill this void. “Building-
based” national organizations, such as the
YMCA, YWCA, Girls Clubs, and Boys Clubs,
are already extending before- and after-
school activities, with some even providing
breakfast and dinner. Girl Scouts also
continues to develop its “latchkey”
programs. More cooperative efforts between
school boards and youth agencies can
provide a wealth of evening, early morning,
and weekend activities in neighborhood
schools, These would help keep young people
safe and give them a chance to use their
developing knowledge and skills in a variety
of nonacademic, yet constructive, ways.

Despite the wisdom of this “lighted
schoolhouse” approach, current trends have
moved in the other direction. Along with the
back to basics movement has come a de-
emphasis on the developmental, experiential
learning promoted by many youth agencies.
Concerns about safety and the costs of
heating, lighting, and insuring buildings
have made it difficult to convince
administrators (and to pay custodians) to
keep schools open beyond the normal school
day. We need to know more about how to
forge linkages among business and labor
organizations, schools, families, and youth
organizations.

One program has found a cost-effective
solution. New York City’s Rheedlen
Foundation, a private, nonprofit
organization, operates its Center 54
Program for 32 weeks a year, 18 hours per
week, in space rented from a junior high
school. To cover the annual $17,000 rental
fee, the program director convinced health,
education, and other organizations to share
some of the school's space and a portion of
the expenses resulting in reduced costs and
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a wider range of services for community
youth and their families.

Running youth programs during school
hours, a time-honored method of school-
agency cooperation, however, is gaining new
currency. Many academically trained school
personnel do not feel equipped to develop
curricula focused on such areas as job
exploration or employability skills—fields
that fall increasingly within the school’s
mandate but often outside its expertise. On
the other hand, career development is a
component of many youth organizations
serving out-of-school youth, Working
together, using school facilities and youth
agency personnel and expertise, everyone
benefits. Young people learn about jobs,
school teachers can stick to teaching what
they know, and youth agencies can increase
their outreach.

The school-agency tie is exemplified in the
300,000 member Future Homemakers of
America. FHAs 11,000 chapters, composed
of both young men and women, are
recognized as integral to vocational
education programs in elementary and
secondary schools throughout the country.
Similar collaboration is found in a wealth of
vocational student organizations, including
Future Farmers of America (FFA),
Distributive Education Clubs of America
(DECA), Vocational Industrial Clubs of
America (VICA), and American Industrial
Arts Student Associations (AIASA). Newer
partnerships with the schools include the
Birmingham, Alabama, Council of Camp
Fire effort to bring career orientation and job
search skills to over 5,000 high school
students, who otherwise would not get
them. A mobile unit with a computer linked
to the state occupational resource center
travels to area schools to show young people
how to match their skills and interests with
potential careers.

The Bayou Girl Sceut Council in Lafayette,
Louisiana, shows what youth organizations
can accomplish when they join hands with
local businesses, religious groups, the
schools, media, family, and friends. In 1987,
the Council operated 14 camps, all
organized around the theme of Cajun
culture, for 1,600 girls, managed entirely by
volunteer camp directors, counselors,
lifeguards, and business managers. Each
staff involved local musicians, artists,
authors, chefs, and families to reinforce the
rich Cajun heritage that shaped their
regional history. Cadettes and Senior Girl
Scouts served as aides in setting up and
conducting the camps.

The Commission believes that successful
collaborations are built on strong
leadership and adequate resources. What

Pathways te Success for America’s Youth and Young Families

makes any cooperative enterprise work are
people who can help their potential partners
see the common ground and mutual benefits
they can share and who care more about
solving problems than about taking credit.
Collaboration also requires joint fiscal
support. It cannot be approached solely as a
money-saver.

Measuring Effectiveness

Even as they continue to succeed, youth
organizations share an important quality
with the youth they serve: both need
continuing support. Although agencies with
national affiliations possess institutional
mechanisms to replicate successful
programs, increased budgets are often
necessary. Many funders incorrectly assume
that all agencies can draw on wealthy parent
organizations for financial support and do
not need further help. In addition, the long-
term and hard-to-measure effects of
prevention and personal development
programs make it hard for most agencies,
whether grass roots or national affiliates, to
submit the quantitative proposals that many
funding sources demand. Agencies limited
by small staffs and without funds to
implement sophisticated research designs,
can seldom produce extensive evaluation
data. Funders too often mistake that lack of
data as evidence of ineffective programs.

Recognizing these problems, some
national youth organizations are working to
build strong research components. Girls
Clubs of America’s National Resource Center
in Indianapolis, Indiana, begun in 1981,
gathers information on girls' needs and how
to meet them and brings researchers and
practitioners together in a variety of ways.!%®
Its two volume Facts and Reflections series,
the result of requests from local clubs for
“facts we can trust and use,” summarizes
the diverse research literature on how girls
learn about and prepare for work and what
is known about female adolescent sexuality.
The Center also serves as a repository for
program information and other data
concerning girls.

Operation Smart, the Girls Club program
encouraging excellence in science,
mathematics, and technology, has triggered
a whole set of new questions about what
works, when, and for whom. Model
programs at several sites in New York and
Massachusetts are participating in a
comprehensive study by the national GCA to
evaluate and learn from their experience.
Several other Girls Clubs projects
incorporate significant outcome evaluations.
Their eight-site Preventing Adolescent
Pregnancy Program, cited by a panel of the
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National Research Council as promising
significant new information, is one such
effort.

The 4-H Alumni Study was an important
step in the much-needed effort to identify
areas of strength and weakness in youth
organizations. Girl Scouts of the USA
{GSUSA), in cooperation with the University
of Michigan Survey Research Center, is also
planning an ambitious, long-term
evaiuation, pending adequate funding.
Through surveys, field observation, and
historical analysis, it will systematically
research the role of informal education
outside the schools on the total education
process for American girls. GSUSA also
publishes an annual Environmental
Scanning Report that contains
demographic, economic, and environmental
data with implications for many youth
organizations as well as the Girls Scouts.!!?

However valuable they may be, elaborate
evaluations can deplete operating budgets
and divert program resources unless they
are separately funded as, indeed, some
already are. The Commission encourages
philanthropic foundations and other
Junders to support the evaluation of youth
organization programs and.to confirm
through research what has been learned
in practice.

Recommendations

The Commission encourages the business
community, labor unions, and the public
sector, especially the schools, to recognize
that private agencies contribute heavily to
the health and vitality of the total
community, Any town or city that allows its
private voluntary sector supporting youth to
decline in effectiveness will, in short order,
be a poorer and less viable community.

Schools alone cannot provide all that
children and youth need to develop and
prosper. There are many hours in the day,
days in the week, and weeks in the year
when most schools are not in session. All the
good that occurs in formal schooling can be
enhanced, or undone, by the informal
education of the community, the family, and
the workplace.

The Commission, therefore, recommends
that community leaders give renewed
attention to the tenets of the community
education movement, particularly to the
“lighted schoolhouse” idea which ought to
be implemented inr every community
throughout America. We believe that the
libraries, gymnasia, playgrounds,
recreational faciiities, and activity rooms of
our tax-supported public schools should be
open to the community, including out-of-

school youth, from early morning well into
the evening, seven days a week, 12 months a
year. Youth-serving agencies should be
invited to become full partners in this
enterprise, using their expertise and their
commitment to youth to supplement the
formal work of the classroom, rather than
being kept at arm’s length from the
instructional tasks of the schools.

The dearth of genuinely qualified and
adequately paid practitioners in youth work
concerns the Commission. We recommend
that both collegiate undergraduate and
graduate programs in social worlk,
education, and the human services
provide training in youth work. The long-
overdue creation of a relevant academic base
and the establishment of certification
procedures would help attract persons of
high calibre, commitment, and technical
competence to the field of youth work.

The isolation and sense of aloneness that
many children and youth experience in
much of their daily lives can be overcome.
When the young hear the message: “We care
about you and your future. We need you. You
are a resource to make this community a
better place to live"—then, valued by others,
they will be encouraged to value themselves.
For this task, like others set forth in this
report, no single institution in society can
do the entire job unaided. Without a
comprehensive, coordinated, community-by-
community approach to helping our youth
use their abundant potential, our nation will
be far from the good society that most
Americans desire.

Finally, because we are convinced that
youth agencies are a poorly understood,
underutilized, and underfunded national
resource, the Commission recommends
that foundation and/or public funding
support a comprehensive, in-depth study
of the state of the nation's youth
organizations to add to our understanding
of successful youth work and to learn
what can be done to aid them in their
essential mission of youth development.
Although much has already been learned, we
need to know much more about:

e The images youth, parnts, teachers,
community leaders, funders, and
volunteers have of youth organizations
and their potential to meet the interests
and needs of older adolescents.

® The extent to which youth agencies serve
non-college-bound youth. What about
dropouts, delinquents, substance
abusers, teen parents, “the tough kids"?
What programs have been successful
with the non-college-bound? With
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difficult populations? To what extent is
the case management approach used?
How successful is it?

® The programs and services that work
best in attracting and holding older
teens.

& The relationship of youth organizations
to employment. Are there ways to tie
work and membership in youth
organizations together?

@ The effects on participants of programs
conducted by youth organizations in
such areas as (a) leadership, (b)
prevention of suicide, drug abuse, and
teen pregnancy, (c) career development,
(d) positive health and fitness, (e)
volunteerism and community action.

® The key sources of stress on
organizations at the local and national
level. Are the pressures discussed in this
report (availability of volunteers,
inadequate staff salaries, public
skepticism of the developmental
approach versus crisis management,
restricted funding) seen as key by the
organizations themselves? What are the
effects of challenges to tax exemptions
on youth organizations?

® The barriers to school-youth
organization cooperation. How
widespread are these organizations in
elementary/middle school/high school?
What successful models exist? How can
local and state agencies enhance this
partnership?

® The opportunities for corporate/youth
agency collaboration.

@ Collaborative approaches with
government and public and private
agencies.

®© The degree to which innovative funding
strategies, e.g., children’s or youth trust
funds, are being used.

® How foundation, United Way, and
government funds affect youth
organizations and the degree to which
external funding shapes their programs,
populations served, and other key factors
in youth work. .

Special attention should be paid to gender,
race/ethnicity, income levels, and related
issues in analyzing these issues. On the
basis of a responsible assessment of
questions like these, the public can
determine the wisest course of future
philanthropy as well as the most effective
investment of public funds, If we wish to
build a vital and responsive youth-serving
sector for the 21st century, now is the time
to start.

Pathways to Success for America’s Youth and Young Families

The total picture of community resources
affecting the lives and fortunes of the
Forgotten Half reaches well beyond youth
organizations and embraces government-
supported and private activities in many
realms. We cannot extend our analysis to full
consideration of either housing policy or
welfare policy; nor have we been able to
recognize adequately all the activities of the
many philanthropic agencies supporting
projects that directly or indirectly influence
youth development.

Within this wide spectrum of efforts,
however, there is one that is of such scope
and has such fundamental relationship to
opportunities for the young that we want to
call attention to it, even if only briefly. It is
the encouragement and growth of
Community Development Corporations
(CDCs) throvigh joint support from
foundations, businesses, and government.
These grass roots CDCs have emerged in
dozens of cities, primarily to develop
improved housing under local leadership
and to enhance job opportunities in places
where they are lacking. These efforts are
providing the seed corn for neighborhoods
in which families and youth can thrive,
While they make no claim to erase
completely the worst conditions in our
cities, they have clearly made more than a
dent in the problein. Information about
them is available from the Ford Foundation
in New York and from the Local Initiatives
Support Corporation (LISC) there,!'!!

We have pointed to a number of
communities that are working hard to lay
Pathways to Success for their young people;
many more fine examples exist. All of these
state and local programs emphasize the
crucial interaction among youth, their
families, and their communities as young
people prepare for their future. Each
illustrates unique ways in which
communities can both nurture and derive
strength from their young people. The
Commission urges other localities to
examine these efforts and to borrow and
adapt these strategies for their young
people.

These programs and others sprouting
around the country send youth the message
that they are important to society all year
around, here and now, not just in
graduation speeches that say “you are the
future.” Such programs convey a sense of
respect for youth and show that adults are
ready to listen to them and willing to invest
time and public and private resources in
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young people’s development. When this back what they have received. Communities
happens, youth will be willing to involve can create the reciprocity that is the true
themselves in their communities and give mark of citizenship.
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Early in life we need to learn that
volunteering is crucial in a democracy. The
challenge is to balance one’s cwn rieeds
with a genuine responsiveness to others.

T

— Most Reverend Joseph M. Sultivan,
Chairman of the Board of Directors,
City Volunteer Corps, New York

Chapter 4

Pathways to Success:
Citizenship through Service

Service as a Two-Way Street especially the young, feel a debilitating sense

The tradition in American schools—as
though there was an official script—calls for
students to memorize key passages from the
great documents of American government
and history. Their mastery of stirring and
important material, such as the Preamble to
the Constitution, is presumed to bond them
to their country and its ideals. The study of
US history and government is supposed to
produce adults who value democratic
traditions and shoulder responsibilities with
their fellow citizens.

But the script does not always unfold that
way. By one important measure—voter
participation—it needs radical rewriting.
Only 53.1 percent of eligible voters cared
enough to vote in the 1984 presidential
election, and voter turnouts decrease with
level of earnings. While 76 percent of the
people earning over $50,000 per year voted
in 1984, only 38 percent of those earning
85,000 or less do so.!

Although the Commission reaffirms the
obvious importance of learning the concepts
and facts of American history and
government, we strongly believe that
kknowledge miuist be integrated with action
in order to produce the desired outcome: a
citizen participating fully in the
responsibilities of community, state, and
nation.

That people need to help and care for one
another is an idea as old as the first human
communities and equally valid for a modern
mass society. But too many Americans,

of powerlessness in the face of large national
and world issues that affect their lives but
elude their control. The Commission
believes this sense of futility, and the
consequent preoccupation with self, can be
redirected into an ethic of service and
commitment to others.? When young people
have a chance to act on their humanitarian
ideals, they build self-respect and strong
attachments to family and community.
There is virtually no limit to what young
people—uwith appropriate education.
training, and encouragement—can do, no
social need they cannot help meet. We
reiterate: Young people are essential
resources, and society needs their active
participation as citizens.

Every community's voluntary sector offers
young people varied opportunities to work
on their own or with adults to promote
social good. By engaging young people in the
real challenges of community life, rather
than isolating them from adult concerns,
much needed work gets done with both
youth and the society the better for it.*

If all young people—whether college-bound
or members of the Forgotten Half—had
opportunities to render needed service, they
would come to understand that life is a
process of both giving and getting. They
would better appreciate that democracy
involves a social compact in which society
nurtures and cares for its young, and the
young, in turn, care for the weal, the needy,
the infirm, as well as the healthy and
empowered members of society. They would
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become contributors, problem-solvers, and
partners with adults in improving their
communities and the larger society.® If the
service commitment begins early enough
and continues into adulthood, participatory
citizenship would become what Robert
Bellah and his colleagues call “habits of the
heart,” family and community traditions of
Jocal political participation that sustain a
person, a community, and a nation.®

L] Jasess

Pathways to Success for America’s Youth and Young Families

The same Carnegie study reported that
only 20 percent or fewer of the students in
those service-oriented high schools actuaily
participated in the available service projects.
According to the oft-quoted annual survey of
a large sample of incoming college freshmen
of the 1986-87 school year (209,627
students at 390 higher education
institutions) by the American Council on
Education and the University of California at

Generosity of spirit is thus the ability to
acknowledge an interconnectedness—
one’s debts to society—that binds one to
others whether one wants to accept it or
not. It is also the ability to engage in the
caring that nurtures that
interconnectedness. It is a virtue that
everyone should strive for . .. a conception
of citizenship that is still alive in America.

Documentary evidence supports the value
of service in young people’s lives. According
to one longitudinal study, graduates of
experimental schools established in the
1930s that featured problem-solving
curricula, extensive community learning
opportunities, peer teaching, and student-
faculty control over governance were more
successful in life than students from schools
that provided only limited opportunities of
these types.” A tracking of 79 high school
students who performed semester-long
internships in four New York county
governments reaffirmed the virtues of a
community-based rather than a solely
school-grounded approach to learning about
the processes of government.® Similar
outcomes emerge from a broad range of
hands-on service and volunteer activities by
young people throughout the nation.

Yet, reports from the 1980s are uneven.
From the 1,103 respondents among 5,000
high schools surveyed by the Carnegie
Foundation for the Advaricement of
Teaching comes the heartening news that 70
percent had some form of student service
program.® The nature and quality of those
programs is, however, unknown, as is the
state of service in the four-fifths of non-
responding schools.

Habits of the Heart?

Los Angeles, only 39 percent, as compared to
83 percent in 1967, held that “developing a
meaningful philosophy of life” was a major
goal.'® Nevertheless, in 1985, nearly 70
percent claimed to have performed volunteer
service during the previous year. In 1985,
too, a Gallup survey reported that 43 percent
of the 18-24-year age group had actually
done volunteer work that year.!! Of course,
the same person driven by a desire “to be
well-off financially” (the ACE-UCLA poll put
that total at 76 percent for the 1986
freshmen) could have an equally strong wish
“to help the community.” Or, perhaps, self-
reporting of service performed could simply
be a pitch to college admissions officers to
look favorably on a well-rounded high school
senior’s application.

Kim Grose, a Stanford University
sophomore active in campus-based service,
cautions against drawing hasty conclusions
about today’s young people from any survey
data cited or by reference to the tumuituous
decade of the '60s:

Comparisons drawn between the
student activism of the 1960s and the
1980s is often misleading because it
gets caught up in '60s stereotypes and
Jargon and misses the true nature of
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volunteerism on campuses today. At
my university, a school gften looked
upon as an elitist, career-oriented
institution, public service is one of the
strongest extra-curricular activities.
Today’s politically and socially active
students are not only “hippie-
throwbacks” or radicals; many are the
same students who plan careers in
engineering or business. They do not
consider themselves crusaders and do
not plan to spend their lives “changing
the world.” Students tutor, coach
softball, paint playgrounds, and read
to the elderly because they are
interested in people, or because they
want to learn a little about poverty
and racism before they head out into
the waiting corporate world. Or else
they volunteer because they see their
Jriends doing it, and it turns out to be
fun.

Most students are very idealistic,
and sorite wish to use their youthful
energy to get involved in a poor
community. Most have listenect to their
university president’s speeches and

Jeel some sense of obligation to repay
society for the incredible opportunities
open to them. Some will turn to
politics, community organizing, or the

or to use the people we work with to
protest something. We try to see the
homeless man, the hungry child, and
the dying woman as the people they
are, not the means to some political
end.'?

Whatever the motivation, opportunities for
service beckon. The Commission believes
strongly that closing the gap between
rhetoric and performance would greatly
benefit young people and communities alike.

The Benefits of Service

Educator Jane Kendall cites a prime
benefit of service—more effective learning,.
She cautions, however, that the best
learning occurs when the initial, concrete
service experience is_followed by a period of
disciplined reflection on the experience.
Time for talking, writing, and thinking
about what they have done and seen allows
the servers to assimilate and synthesize the
experience, and later to test what they have
learned in new situations. Reflection
amplifies not only the service experience, but
also the education and work experiences in
the server's life.??

For the young person who engages in
community service, the experience, if

q E e T T e

The youth population has been misnamed
the self-centered generation. There’s a
strong desire to serve others. The problem
we face in America today is not a lack of
willingness to serve or help others but to
Jind the appropriate outlet for this.

SRR T R I T ST RSS2 2
— George Gallup (1987)

reinforced and rewarded, can be beneficial in
several ways:

Peace Corps after graduation as a way
to help make the world a more just
place. Many others have such
enormous loan. debts_from high tuition
costs that their career goals are aimed
at law firms and investment banking .
firms, to satisfy their parents and ® It eases the often painful passage from
creditors, not their own ideals. school to work;

None of us, no matter where our e It imparts a greater sense of the
career paths take us, will ever forget individual's personal worth and
the lessons we learned through capabilities for leadership and problem-
volunteering in the cosamunity. We do solving;
not volunteer “to make a statement,”

® It expands personal learning and social
horizons far beyond home and
classroom;
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& It bonds young people more securely and
usefully to their communities and
activates their civic knowledge in
tangible ways:

# It creates genuine work and useful
products of which youth and the
community can be proud: and

e It teaches basic life skills needed for
generic employability and enhances
critical thinking skills.

These are significant benefits. But they
resist easy categorization and quantification
beyond the obvious generality that they all
have to do with learning and personal
development.

Service-learning offers a partial key to
unlock the door that leads from school to
work. Lauren Resnick of the Center for the
Study of Learning at the University of
Pittsburgh points out that students in
school are judged by what they do
individually. Outside of school, however,
work is more often a collaborative enterprise
and requires a person to mesh several
talents and skills.’ The experience of a
group service project provides important job-
readiness skills for the contemporary work
world. According to Sue Berryman, Director
of the National Center on Education and
Employment at Teachers College, Columbia
University, the restructuring of many jobs in
today’s market compels workers to see a
project as a whole, find creative solutions to
problems, and work cooperatively with
others—qualities that also accompany
service-learning, but not necessarily
traditional didactic schooling.!®

The service ethic can be instilled
incrementally with experiences appropriate
to the developmental age of participants—-
voluntary activity in the community
promotes adolescent development more
broadly.'® Fresh Force of Minneapolis, a
junior high school service corps, is an
example of an effort to respond to the
characteristics of the 11-15-year-old age
group. In all nine junior highs where it
operates, students are organized to propose
and implement community service projects.
The Pillsbury Company funds recognition
events and arranges media coverage for
students who contribute 30+ service hours.
The United Way pays for a city-wide
coordinator, affiliated with the YMCA. As
early as possible—especially by junior high
school, when energetic young people can
often learn better by doing than by sitting
passively in classrooms—service and
reflection on that service ought to be a part
of the regular school curriculum. And every
student can gain by participating.

Pathways to Success {or America’s Youth a2nd Young Families

Amplifying these observations,
pediatrician Melvin Levine, Director of the
Clinical Center for the Study of Development
and Learning at the University of North
Carolina, argues that schools constrict the
ways in which our young people can
demonstrate their abilities. At the very time
when youth require varied opportunities to
learn and to do, schools often confine them
to demonstrations of academic, verbal, and
specific memory skills that receive high
profile in most schools. If the student is not
successful in those restricted definitions of
competence, he or she is labeled a failure.!”
Learning through serving is one method of
experiential learning that could be used
well with students who learn best by doing
and by working with others, rather than
solely by reading and rote learning.

Stephen Hamilton and L. Mickey Fenzel
found that, for 44 youth in 12 projects,
volunteer work had positive effects on their
social attitudes, their sense of themselves,
and the knowledge and skills they exercised
in their voluntary activities.'® In another
study by Conrad and Hedin of 27 variations
of experiential education programs,
students showed significant increases in
moral reasoning, self-esteem, and social and
personal responsibility, as well as improved
attitudes toward adults, more interest in
career exploration, and better problem-
solving skills.'®

Individual or group service-learning
projects bestow different benefits. One-to-
one service experiences often encourage
close relationships between adults and
youth and foster intergeneraticnal
understanding. Group projects, on the other
hand, are more complex because they entail
planning and cooperating with others in the
work group. The group experience itself can
be a powerful learning experience for young
people, who thereby try out the roles of
leadership and followership.?°

Growing efforts use service models with
at-risk youth. If increased self-esteem and
job preparedness are the fruits of service-
learning, the reasoning seems to go, then
who in our population could better use this
leg up than at-risk youth? In Pittsburgh's
Oasis program, 100 at-risk seventh graders
are enrolled in an education/community
service program with the hope that these
youth will stay in school and gain self-
esteem, as well as serve their communities.
In Indianapolis’ Dropouts in Touch, older
teens encourage younger students to remain
in school. Former dropouts who have
completed employment training draw on
their personal, often negative, experiences to
persuade young people to complete high
school. Youth on probation assist senior
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citizens with maintenance and clean-up
activities in the Fountain Square section of
Indianapolis, and young adolescents provide
companionship services to the elderly.

The Commission believes that care must
be taken that service projects are not
designed primarily as devices to
“rehabilitate” at-risk youth. This misses
much of the true value of service,
particularly its citizenship dimension. And
we worry that service opportunities directed
primarily to at-risk youth will stigmatize
both these youth and the service concept.
With this note of caution, we applaud service
for all young people as an essential building
block of citizenship. Moreover, because
many young people need to work part-time,
service should be an integral part of the
regular school curricula and the service
programs of community-based
organizations, not an appendage to their
lives or “another course” tacked on to their
regular load.

a $940 million contribution. Youth corps
members perform the remaining 41 million
service hours.??

In short, service-learning promotes:

® increased competence, self-confidence,
and self-esteem;

® experiences among people of diverse
backgrounds;

& chances to learn in a different way—from
doing, not from being told;

@ experiences in problem-solving;

® empathy for others and working
cooperatively with others;

@ assumption of the responsibilities and
obligations of life as well as the
enjoyment of its privileges; and

@ tangible public benefits to the
community.

Even so, community service still faces
formidable barriers in becoming a “habit of

2 E e B R N i

Everyone can be great because everyone

can servoe.

TR B )

Youth service yields substantial economic
benefits to the community: in-kind
contributions of labor and talent, future
social welfare costs saved, and young people
prepared for stable work and family life. An
estimated 3.5 million full-time volunteers
could meet numerous societal needs?' —
among them, at a conservative estimate,
500,000 nonprofessional workers in schools,
275,000 caring for severely restricted elderly
and handicapped individuals, 225,000 in
energy, environmental protection, and urban
and rural conservation, 165,000 for services
to children, youth, and families, and
200,000 in public safety.??

Young people now contribute at least 250
million hours of service annually through
state, federal, and local programs. Youth
Service America estimates that the monetary
value of high school students contributing
17 million hours of unpaid service annually
is $59.5 million (at $3.50 per hour). The 192
million service hours donated hy college
students, at an hourly wage of $5, represent

— Martin Luther King, Jr.

the heart.” Only strong backing from
policymakers will overcome the most obvious
barriers: (1) unresponsive regulations
regarding liability insurance, (2) the
troublesome matter of transportation to and
from sites, (3) inflexible school schedules, (4)
coordination with the students’ part-time
jobs and other responsibilities, and, maost
especially, (5) policymakers and educators
who believe that service is “tangential,” “a
nice frill, not integral to sound education.”
Good service programs do not just
happen. Nor can service be “neatly wrapped
and tied when so many hours have been
donated, journals written, credit and/or
grades given.” The spark plug of a service
program is the adult leader who motivates
young people to go deeper—not merely to
serve, but to understand and act on that
understanding.®* Service-learning programs
with dedicated adult supervisors and
committed administrators. can maitch young
people with appropriate service slots and
monitor the quality of their actual
experiences. Cursory exposure to service will
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not satisfy the goals of service. Only
programs that properly train and engage the
participants and provide an atmosphere for
serious reflection on the meaning and
impact of the experience are ultimately
worthwhile.?® If it is to succeed in its noble
goals, a service-learning program cannot
exist without forceful public policy and
careful attention to both purpose and
details.

L

@ The Governor's School in the State of
Washington trains students from
different socio-economic backgrourids to
develop and lead service projects.

& In Atlanta, where service is considered
part of an essential trio along with
education and employment, students
must complete 75 hours of unpaid
service between grades 9 and 11, and

Service is needed to allow us to have a
Sfuture. . . .our society has needs which
cannot be met except through service.
Service is our ticket to a viable future. It is
essential and not a luxury.

% 2 2

-—— Hans Huessy, Gollege of Medicine,
University of Vermont

Service: A Requirement for Everyone?

School-based voluntary service programs
are gaining momentum. Slowly, but steadily,
the main messages are taking hold. Local
and state agencies are testing new
structures and outreach methods, while
communities, schools and colleges, local
organizations, and governments are
expanding service programs.? In 1986, two
major national education associations, the
Council of Chief State School Officers and
the National Association of State Boards of
Education, published comprehensive
guidelines for state agencies wishing to
undertake service programs. The CC5SO-
NASBE guidelines, and several follow-up
meetings to gain feedback on the
implementation of service programs,
demonstrate the growing interest and
commitment of educational policymakers.

An expanding pattern of policy actions
and program initiatives across the country,
maiiy strongly supported by governors such
as Rudy Perpich (MN), George Deukmejian
(CAJ}, Richard Celeste (OH), Madeleine Kunin
(VT), and Robert Casey (PA), provide
examples such as these:

¢ Vermont requires all students to
complete a research or citizenship
project which many fulfill through
service. SerVermont combines a “bottom-
up” design in which student-faculty
teamns create service projects in their
communities.
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seniors must take a course on “Duties to
the Community.” All students keep
journals and a log of their after-school,
weekend, and holiday service work.

@ In Springfield, Massachusetts, under the
active sponsorship of the mayor and the
superintendent of schools, every student
in grades K-12 is expected to perform
community service integrated with the
academic curriculum.

® About a quarter of the nation’s
independent schools require some form
of service as part of the regular
curriculum. Several public high schools
in Minnesota require service. Banneker
High School, a magnet academic school
in Washington, DC, requires 270 hours
and Metro High School in St. Louis 240
hours of service for graduation.

@& Youth Community Service, a joint project
of the Constitutional Rights Foundation
and the Los Angeles Unified School
District, is the largest program of all.
Now in its fourth year, it operates in 22
Los Angeles high schools and involves
over 5,000 students, largely minority, in
service.*”

® The Carnegie Foundation for the

Advancement of Teaching recommended
that a new Carnegie unit for service be
included in the graduation requirements
of all high schools.?®
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® The State of Maryland requires all high
schools to offer service as an elective,
while the Regents’ Action Plan in New
York calls for a required senior course in
government participation that includes a
practicum in school, community, or
government service.

Several national efforts facilitate service.
Youth Service America, acting as an
information clearinghouse, reports on over
50 state and local full-time youth corps,
nearly 500 campus-based service programs,
and more than 3,000 school-based programs
and offers technical assistance to start youth
service programs. Youth Service America and
the Campus Outreach Opportunity League
sponsored “A Day in the Life of Service” on
October 13, 1988 to call attention to the
preponderance of the three streams of
service activity in America; in schools, on
campuses, and in youth corps. The National
Society for Internships and Experiential
Education houses a national information
center on service and provides a national
talent bank and technical and professional
assistance to those institutions interested in
service-learning projects. A guidebook, by
Dan Conrad and Diane Hedin for the
Independent Sector, provides yet another
valuable tool for start-up and evaluation of
service programs.?®

Two organizations—Campus Compact:
The Project for Public and Community
Service, a project of the Education
Commission of the States, and the Campus
Outreach Opportunity League (COOL), a
network of student-run service programs —
involve college students and their
institutions in service. Campus Compact
encourages college students to become
mentors for at-risk youth, while COOL
provides a clearinghouse for 450 college
student-run service programs.*° At
Washington University in St. Louis, where
an estimated 25 percent of the students
volunteer, the dean of students says that the
engine driving volunteerism, now as always,
is youthful idealism and that service allows
students to transcend themselves and find
meaning, fulfillment, and self-definition.

The Commission believes that more
extensive involvement would produce the
same result for more young people if the
service ethic were an integral part of the
educational system, beginning with
kindergarten and the early grades.

The Commission recommends creation of
quality opportunities for service, as
central to the fundamental educational
program of every public school, including
{(a) either a requirement that each school
provide opportunities to every student_for

a voluntary service-learning program built
on good practices which is eligible for
elective credit toward graduation, or a
graduation requirement of a specified
amount of service; and (b) age-appropriate
curricula and instruction, including both
service and class-based reflection, during
each year from kindergarten through the
twelfth grade. Service-learning programs
can include provisions for coordination and
supervision in te schools, meaningful
service sites in communities, and
recognition award ceremonies for those
involved in service. The resolve and
cooperation of school boards,
administrators, coordinators, and teachers
can ensure that service become a part of the
regular academic program of all schools.
Local, state, and national resources, secured
from private and public sources, can make
quality service opportunities a reality.

The Commission believes that decisions
about how to structure community service
must remain in the hands of schools and
communities. We urge, however, that local
programs pay careful attention to the
criteria we have set out when they begin
service programs, especially regarding
genuine engagermnent (rather than mere
exposure to service}, time for reflection, and
a clear mission statement backed up by
committed personnel to administer and
monitor service-learning progranis. The
Commission encourages states not merely
to adopt youth service policies, but to
provide local school boards and
Jurisdictions with financial and technical
assislance to malke them quality
experiences for America’s young people.

The Case for Youth Volunteer Corps

In addition to school-based service-
learning programs, youth corps membership
offers a way for young adults to develop or
continue the service habit. The Peace Corps,
VISTA, and National Health Service Corps
are the best-known national exarnples of
such service, A growing number of voluntary
youth corps in cities, counties, and states
fuse the environmental and human service
needs of communities with the equally
important need for youth to serve. These
full-time corps programs pay participants
minimum wage for service, often offer
educational opportunities, and perform
beneficial community service.

Most state and local youth corps
participants, dropouts and high school
graduates alike, have traditionally been
young people who need a second chance to
make something of their lives. Increasingly,
however, youth from all walks of life are
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It'’s two degrees above zero at 8 am as the
last of nine Chicago Youth Corps workers

files into the Urban Programs West qoffice

on Chicago’s West Side. The crew members
are lucky today: they'll be working inside
at the Garfield Park Conservatory. A couple
of weeks ago they were working outside in
these temperatures, mulching, wrapping,
and pruning trees on a park district golf
course.?!

When David Russell of Manhattan's Upper
West Side graduated from prep school and
entered college, he wasn't thinking about
helping others for a living. ‘You go to high
school, you try to get into the right college,
you try to take the right major to get the
best job to make a lot of money. It’s all you,
you, you. But I took a year off and learned
about working with people.™*
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deciding that youth corps offer valuable
routes to experience that help them later in
choosing work, training, service in the
armed forces, or college. The Corps’ main
goal is preparation for life, including finding
out what it means to be a caring and
contributing member of the community. But
they pursue other important goals as well:
improving job readiness, learning to work
with others, enhancing basic learning skiils,
and starting or continuing college study, For
many, service means broadening
perspectives about different racial or ethnic
groups and thinking about college careers in
human services. For all, “the corps programs
aim to instill a sense of the value of work, a
feeling of civic responsibility, and a sense of
self-worth by doing environmental
protection, physical development, and
human service work that is clearly needed
but would otherwise not be done.”??

To meet goals of service and job readiness,
several program components are key. Well-
trained crew leaders, who have daily contact
with corps members, are critical to corps’
success. They are responsible for job
supervision, individual and group
counseling, and ongoing assessment and
motivation.®* Many corps offer opportunities
for education—General Education
Development Certificate (GED) preparation,
instruction in English as a second language,

or college courses. Corps in cities, counties,
and states incorporate general goals in a
variety of ways determined locally.

The number of youth corps is growing
steadily. Currently, the 50 year-round or
summer state and local corps operate with
50,000 participants annually and budgets
totalling $145 million.* Several states have
launched or expanded youth service corps,
broadening them to urban areas and
including human services as well as
conservation work. The Congress is
considering legislation to boost both
conservation and human service corps.

A way of computing the value of youth
corps service is to calculate the costs of the
service if performed by an alternative
supplier. For example, the Forest Service
receives an estimate of $456,000 to complete
a projeet; the local conservation corps
performs the same service for $200,000.
After computing the cost savings and the
program costs (including minimum wage
salaries for participants), one study by
Public/Private Ventures of the California
Conservation Corps estimates $1.34 in
benefits for each $1 spent by the program.
The estimate of the Human Environment
Center of Washington, DC, a clearinghouse
for youth corps programs, is higher: $1.60
in public benefit for each $1 spent by the
Corps. This cost analysis includes only




Gitizenship Through Service Chapter 4

PR T afta 4 £l T <
I benefits—not the xOug term

mi v"‘luf“
of the work performed, the human potential
enhanced, or the social costs avoided.

Following a long tradition of service in
American history—the Civilian Conservation
Corps under Franklin Roosevelt, the Peace
Corps under John Kennedy, VISTA under
Lyndon Johnson, ACTION under Richard
Nixon, Youth Conservation Corps under
Jimmy Carter—the California Conservation
Corps, started in 1976 under Governor Jerry
Brown, became a permanent state agency in
1983 under Governor George Deukmejian.
The CCC has had 36,000 participants,
including 2,200 this year. Its current budget
of 858 million provides more than three
million hours of public service conservation
work and emergency assistance to the suate
each year.

Other state corps operate in a variety of
ways. The Wisconsin Corps has a two-year
$4 million budget to support 65
predominantly rural projects and 750
participants. The Corps is 28 percent
womern, 19 percent minorities, and four
percent persons with disabilities. In
Maryland, the Department of Natural
Resources coordinates and funds 24 county
programs. The Washington State Service
Corps focuses entirely on human service
projects.

Cities, too, are active in the youth corps
movement. San Francisco Conservation
Corps (SFCC) graduates are sought-after
employees because of the skills they have
learned and the attitudes about work they
have acquired. The Corps, which began its
program with community development block
grants, is partially funded by payments for
the services it performs. For example, one
work crew our Commission visited is
learning advanced carpentry and
construction skills by converting a
cavernous former embarkation pier at Fort
Mason into a community theater and
cultural center. New corps programs,
however, need start-up money before they
can establish a reputation for service
deserving of public and private contracts.

The Fairmont Park Urban Ranger
Program, created by the William Penn
Foundation of Philadelphia, combines
service, employment training, and college
studies. This new $13 million project serves
80 young people who have completed high
school, but need additional training and job
opportunities. At the end of four years, there
will be 120 fully-trained Rangers who have
also completed two years of course work at
Temple University. The goal of the uniformed
Rangers is to restore and maintain Fairmont
Park as a place of beauty, safety, and civic
pride.

P E DR N
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The City Volunteer Corps of New York City
(CVC), with an annual $8 million budget
from the city, has pioneered volunteer efforts
in human service delivery. Conscious of the
need for broad economic and ethnjc
participation, CVC has also started a
summer program for high school youth who
work full-time in the summer and part-time
during the school year. In Summer 1988,
CVC instituted a small program for students
already in college in the city, offering
summer stipends and bonuses for one and
two semesters of part-time Corps work while
continuing college. The 600 CVC volunteers
fan out daily across the city in their
uniforms sporting the CVC Big Apple iogo.
Their projects are located in city parks,
building rehabilitation, centers for retarded
adults, nursing homes, and schools. Every
three months the volunteers change projects
so that participants have environmental,
construction, and human service work
experiences during a one-year period. CVC
also offers completion incentives: $2,500 for
those who complete one year of service or
85,000 toward college for those who choose
to resume their studies.

The New York City model spawned Youth
Volunteer Corps of Greater Kansas City in
which 40 percent of the first 76 volunteers
were minority group members. A recent
urban corps effort, Boston's ‘City Year’ adds
the feature of adult mentors from the civic
and business community who are paired
with youth corps participants. Organizer
Michael Brown says, “We see youth service as
a way to break down barriers. . . .This is
citizenship at the broadest level.”

Public/Private Ventures, a research and
evaluation institute based in Philadelphia,
studied nine representative corps programs
across the nation and in Canada that have
similar goals but different settings and
approaches. P/PV found that:%¢

® The Corps produced a large volume of
quality work of considerable value to the
communities in which they operate.

e The traditional rural corps model of
physical work has been successfully
translated in the urban environment to
human service work.

€ Youth corps do not include diverse
populations; most are fairly
homogeneous, with populations that
have major educational and economic
needs.

® Corps are highly successful in promoting
youth development through the work
process and team involvement, but less
successful in improving basic skills and
educational attainment.
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e Programs produce in-program benefits

for all corpsmembers and significant
post-program economic benelfits for
disadvantaged corps members.

® Non-economic benefits were mixed,
depending on whether or not explicit
mechanisms were in place to achieve
them.

® A cost/benefit analysis of the California
Conservation Corps shows that the
combined value of its work and impact
on post-program earnings very nearly
equals the cost of running the corps and
that this finding is likely to be true of
other corps as well.

The most serious concerns of the P/PV
assessment have to do with the important
relationship between education and work.
Youth corps programs, particularly newer
ones, are seeking solutions by variously
mandating that all youth participate in a
formal educational component, offering
individually-based competency remediation,
or awarding cash scholarships for
completion of the program. In addition, a
lack of diversity in most corps populations
means that stimulating interaction among
participants from different backgrounds is
often missing.®”

One-third of SFCC volunteers drop out in
the first month despite the lure of a $100
bonus for 60 days of perfect attendance. The
attrition rate of New York City’s CVC, 25
percent in 1988, decreased gradually over its
five-year history as different approaches to
retain Corps members were successful. Local
situations demand local solutions. What
works for some will not work for all. The
Commission strongly supports the youth
corps concept and encourages—as
elsewhere in this report—the use of diverse
methods to achieve the same goals: that
youth learn, work, participate, and
contribute, We suggest state and local
planners consult the experience of existing
programs before they design their own.
Briefly stated, experienced corps leaders
recommend that corps:

® promote the idea that communities need
young people just as youth need
community support;

® provide work and life skills and
continuing education for corpsmembers;

@ serve a public need by producing
tangible products that have lasting value
and economic benefit to their
comrnunities; and

8 be environmentally sound.®

Pathways to Suceess for America’s Youth and Young Families

One novel way Lo finance these youth
corps, which cost money despite the benefits
they bring, is the California Bottle Bill. The
legislation places a one cent surcharge on all
beverage bottles sold in the state with a
percentage of this revenue earmarked for the
state’s seven urban service corps. (Pending
legislation would substantially increase both
the tax and funding for service corps.)

The relationship of youth corps to
community business and industry is clear.
Chevron loaned a personnel specialist to the
San Francisco Conservation Corps. An
Oregon logging company retained the corps
for after-cut environmental restoration. A
New Jersey Corps branch is starting a small
business with help from the private sector.
Each Boston ‘City Year' service team is
financed by a Boston area corporation.
Conservationists, the elderly, and
community safety organizers—interests and
constituencies served by youth-—need to be
enlisted to support other youth corps
activities.

Based on the positive results of programs
from around the country, the Commission
encourages communities to expand youth
corps programs and to combine support
Jrom business, local foundations, city and
state resources, and grants from
organizations that are natural allies of
the youth corps movement to begin or
extend youth corps programs.

We also recommend that the many
existing organizations interested in
expanding the practice of youth service
unite in one nationwide service federation.
In such unity lies additional influence and
greater fundraising ability, which can speed
the day when youth service programs are
available throughout the land.

Toward National Service?

The issue of national service has been
simmering on the back burner for some
time. The US Congress is considering
several efforts to encourage local and state
youth service programs. H.R. 18, the
proposed Youth Service Corps Act, for
example, would establish: (1) an American
Conservation Service to improve, restore,
maintain, and conserve public lands and
resources, and (2) a National Youth Service
to encourage young persons to participate in
voluntary human service projects.*! The
programs would be open to young people age
16 to 25 throughout the year and age 15-21
during the summer. The proposed
legislation would:

® encourage states and localities to launch
their own youth corps activities;
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® provide matching funds for start-up and
planning of youth corps; and

@ offer technical assistance to start-up
projects to train successful planners and
workers.

In addition, the Act calls for the creation of a
32-member Commission on Service
Opportunities to examine major issues
associated with national service.

Chapter 4

A 1988 report of the Democratic Leadership
Council added another ingredient to the
debate over national service. It proposes
voluntary national service with
accompanying incentives to persuade many
high school graduates, from all economic
strata, to choose one or two years of service.
The plan would replace existing financial aid
grants and loans with vouchers available to
youth who complete national service in one

RE

National service should be open to all but
required of none; it should develop
gradually; it should be as decentralized as
possible but with federal government
underwriting; . . . participants would both
serve and learn. . *

For many years we talked about a
national service program at the federal
level, but we forgot to remember that a
national program is not the same thing as
a federal program. In the last three or four
years, it has been most gratifying to see
what’s happening at the grass roots level.
We really have a national program, but it'’s
happening where it ought to happen—at
the state level, at the city level, at the
community level, and not adding just
another federal program.*®

The Commission on Youth and America'’s
Future warmly supports legislation that
would provide federal funding to launch
youth service programs provided that
states and communities would retain wide
latitude in the design of programs that
meet local needs and preferences. We also
support a revitalization of such important
national service corps as the Peace Corps
and VISTA. Serious consideration should
be given to proposals for a National Youth
Conservation Corps to work primarily in
our national parks, wilderness areas, and
national forests.

In 1986, the Coalition for a Democratic
Majority proposed voluntary national service
that would establish a civilian service
component and make federal aid to college
students contingent on their “performance
of civic duties—either military or civilian.™?

of three ways: citizen corps (1-2 years),
citizen soldiers (2 years), or career military
(4 year minimum). Paralleling a new GI Bill,
the proposal offers benefits to the individual
and society, a stimulus for more young
people to attend college, and long-term
financial benefits to the nation in tax
revenues and service performed.*®

The Commission does not endorse a model
that ties all education aid to student service.
Such legislation would require the poor to
serve as a condition of obtaining
postsecondary education, while allowing the
wealthy to study without assuming any
comparable civic obligation. Nevertheless,
we recognize this proposal as a possible
platform from which to initiate serious
discussion about how to combine the three
attributes our young people strive for: (1) a
sound educational background in high
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scho 1 and postsecondary skills training or
college, (2) an economic base from which to
build healthy family life, which includes
affordable housing and health care, and (3)
an opportunity and an obligation to serve
and to practice the responsibilities of
citizenship. A comprehensive debate over
national service is beyond the scope of this
Commission, but we support all responsible
efforts to bring such a discussion to the
forefront.

Pathways to Success for America’s Youtht and Young Families

Service is the most concrete way to
inculeate the ideal of reciprocity and civic
responsibility that is at the heart of this
nation's democratic traditions. It is in giving
that one receives, as it is in loving that one
is loved.** The Commission believes that
youth will be better learners, workers, and
citizens if they practice serving others early
and regularly in their lives.
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There has never been a reasonable and
working relationship in the United States
between programs in education and
programs in employment and job training.
And there has never been a coherent,
agreed upon policy regarding how schools,
Job trainers and employers should relate

to one another.

i

R e | E ﬁ

— Frank J. Macchiarola®

Chapter 5
Pathways to Success:

Toward Better Jobs for the Forgotien Half

In Chapter 1, we revisited a central finding
of our Interim Report, namely: Although
students may work hard through the 12
grades of school, may compile adequate
records, and may graduate in good
standing, and their teachers may have
effectively taught them the basic skills, they
are still likely to encounter problems in
getting started in a productive career. The
primary problem lies with the economy,
and the paths _for youth to enter it, rather
than with the youth themselves. Education
can certainly help, but it is no cure-all for
massive changes in the labor market.?

In this chapter, we examine several
dimensions of current employer-youth
relationships with one central question in
mind: what can be done to provide more
and better jobs and training for the youth
and young adults who generally comprise
the Forgotten Half? We propose no grand
new schemes but, rather, patient and
persistent building on tested programs and
practices that offer Pathways to Success for
our youth and young families.

We recognize that youth's claims on career
jobs carrying decent wages and benefits are
perhaps no stronger than those of other
groups in society that also seek their chance
at realizing the American Dream. We
conclude, however, that much has been
learned in years of experimentation, much
can be done to give youth a helping hand,
and, as never before, such aid is in both the
nation’s and employers’ self-interest.

Post-World War II governrnent efforts to
improve the employability of non-college-
bound youth have produced varying
outcomes. Some programs have dramaticaily
altered the lives of young participants;
others are generally deemed to have failed.®
The record for training and employment
opportunities created by business has also
been spotty. But business now has
significant impetus for participating in
school-business-government connections.
The issue is no longer solely one of local
civic-mindedness, public relations, or
generalized altruism. The demographic
reality of a smaller youth population—
increasingly poor, minority, and unprepared
for the world of work—has penetrated
corporate consciousness. There is mounting
evidence that progressive businesses
understand that the private sector’s future
will be shaped largely by what they and the
rest of our society do about the training and
employment of the Forgotten Half.

In other words, the lack of educational
skills and work readiness are not just
concerns of underprepared youth. They are
increasingly on the agenda of our economy’s
leaders. Investment in people, particularly
the young, is increasingly viewed, especially
in the activities and reports of the
Committee for Economic Development and
the National Alliance of Business, as a good
business investment, a form of economic
insurance. Business understands that its
productivity, its markets, and its future
earnings are dependent on the quality of
human resources in its own workforce and
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in the nation at large. Instead of bemoaning
the “laziness” of unemployed teenagers and
the burden of tax money required to pay for
AFDC and unemployment compensation,
employers worry more about whether they
will have enough qualified young workers to
make their own firms viable and American
society sound and strong. “Business’s
concern for education,” says Alcoa’s former
chairman and chief executive otficer Charles
Parry, “is based on a powerful fact of life:
education provides us a capable workforce,
with communities in which we can live and
operate, and ultimately with a prosperous
marketplace.™

QO LT T I T
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extended and, in fact, expanded.® Later in
1987, the prestigious Committee for
Economic Development (CED), which two
years earlier had broken new ground with a
report calling for comprehensive reforms,
including preschool interventions for
disadvantaged children starting at age
three,” reentered “The Great School Debate.’
It placed traditionally skeptical business
leaders squarely behind such once-
unthinkable services as pre- and postnatal
care for pregnant teenagers and other high-
risk mothers, parenting education, and
innovative, high-cost childcare

s

Social welfare programs may be a matter
of ethics and generosity, but education and
training are not. I am willing to pay for,
indeed insist upon, the education of my
neighbors’ children not because I am
generous but because I cannot gfford to
live with them uneducated.

CUCTIITIEITETIOT AR

—Lester C. Thurow®

A Positive Shift Among Top Business Leaders

Estimates of the dollar value of annual
business contributions to public schools
nationwide generally peak at $25 million, an
amount that might cover a single day or two
of operations in New York City's schools.
Business has no legal obligation to donate
money, equipment, or personnel, and
education is properly grateful for what it
receives. But it is a tiny drop in a
Gargantuan bucket.

Increasingly, however, the occupants of
business's executive suites recognize a need
for higher levels of commitment of human
and financial resources to the schools. In
spring 1987, senior officials of Alcoa, AT&T,
State Street Bank of Boston, Pacific Telesis
Group of Los Angeles, and Primerica
Corporation made history in testimony
urging the US Congress to renew Chapter 1
of the Elementary and Secondary School Act
for disadvantaged youth. The chairman of
the House of Representatives Committee on
Education and Labor, Augustus Hawkins,
observed that this powerful corporate voice
made a difference in getting the legislation

arrangements for poor working parerits
“that stress social development and school
readiness.™

Big business, or at least its progressive
CED representation and corporate leaders
who testified before Congress, is on record
as favoring an even more comprehensive
blueprint for school improvement than
marny politicians and school boards are
prepared to fund. Yet, this expansive view
does not satisfy some executives. Xerox
Corporation Chief David T. Kearns, for one,
believes that most business-school
partnerships are grossly inadequate. It is
time, says Kearns, for business “to force the
agenda for school reform” and for the nation
to have “a new public school system
characterized by accountability and
performance, a system that would be
restructured to stress free market choice. a
high-quality teaching corps, high academic
standards, traditional values, and an
appropriate federal role.™

This evident outpouring of business
concern over the quality of the schools—or
more pointedly, the calibre of tomorrow’s
workers—adds heft to the drive to improve
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the schools. It nevertheless merits a
cautionary note. For one thing, the giants
and superstars of industry cannot speak for
small and middle-sized businesses, which
employ most young workers but have only
limited resources for pursuing business-
school connections or, for that matter, for
upgrading the skills of their own workforce.
Indeed, the titans themselves may be hard-
pressed to speak confidently for their own
firms, where notions about contributions to
social progress and the interests of
stockholders do not always coexist
harmoniously.

Educators may respect the good
intentions of the CED and NAB and of the
still relatively few business leaders who have
spoken out, but they are aware of the reality
that many in the business community
remain skeptical about the schools’
performance and are not yet involved with
the schools in major ways. Many educators
also remain somewhat ambivalent about the
need to prepare better-educated future
workers, especially when local businesses
demand that students be trained for
specific, low-level jobs. Generally, they find it
more congenial to their own training and to
public pressures to concentrate on raising
the test scores of college-bound students.

California State Superintendent of Public
Instruction Bill Honig, however, has joined
with his state's business leadership to
launch a new generation of school-business
partnerships that seeks to harness
substantial business support for enhanced
achievement on the part of all the state's
students. We shall take a closer look at the
newly-launched California Compact later in
this chapter as well as in Appendix D.

Employers and Out-of-Work Youth

Beyond the expanding and still incubating
world of school-business partnerships, the
picture for out-of-school students who wish
to be hired and trained on the job becomes
clouded. It is hardly a revelation that
industrial enterprises and non-profit human
service employers alike are markedly
reluctant to place some members of the
Forgotten Half on their payrolls in
permanent, full-time jobs with career-ladder
or other advancement potential. R. E.
Heckert, chairman of E. I. du Pont de
Nemours and Company, put it bluntly to the
Subcommittee on Education and Health of
the Congressional Joint Economic
Committee: “We do not employ people who
do not have the basic skills because they are
not able to benefit from the training
programs that we offer, and they are
dangerous to themselves and to others in

the workplace . . . there is a limit to how far
back we can and should go in training
workers. Teaching reading, writing, and
arithmetic on a large scale is not our role,
and neither is the teaching of values.™° The
theme of this representative statement is
echoed throughout the job market, where
skill-deficient and at-risk youth remain at or
near the end of the employment line.

In some respects, empioyers are more
demanding than ever: in others, less so.
Many employers now seek social rather than
technical competence because they are
uncertain of the proficiency of many young
products of vocational or general education.
Especially highly valued is a willingness to
work combined with the ability to take the
initiative and “to put out the extra energy
required to think independently.”"
Employers prize applicants’ facility in
effective communication, a competence that
can no longer be taken for granted—even
among college graduates. Of at least equal
weight, too, are such intangibles as moral
character and the work ethic, which some
employers contend are declining at an
alarming rate.

The perceived shortcomings of the
schools, family life, and society at large in
readying youth for a respectable place in the
working world have been exhaustively
chronicled. What gives these problems
particular urgency are the demographic
facts of life that we have repeatedly
mentioned: the decline in the size of the 16-
24- year age group from nearly 23 percent of
the nation’s population (civilian and non-
institutional) in 1978 to a projected 15-16
percent in 1995, and the steady growth of an
educationally at-risk, substantially minority
youth population during that same period.'?
Assuming an even modest economic
expansion, employers in the aggregate will
have to dip more deeply into the less well-
prepared segment of the entry-level youth
employment pool. This is not an altogether
happy prospect, either for business firms
that must stress productivity, efficiency, and
profits, cr for non-profit organizations with
their emphasis on delivering effective
service, or for the armed forces with their
increasingly technical needs. At a minimum,
entering employees must possess the
educational, personal, and interpersonal
skills synonymous with trainability, and
they should be compatible with the work
environment, notably as team players—a
quality that, except for athletics, today's
schools may not actively promote.
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Employers and the Schools: Struggling
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Partnerships

The linkage between employers and the
schools has waxed and waned throughout
most of the twentieth century. Although they
share countless common concerns, their
differences—in outlook, core values, views
on the role of education, and ultimate
commitments—remain substantial. Each
can beneficially promote some of the other’s
interests, but they sometimes make an odd
couple. The schools are unwilling and
statutorily unable to relinquish their
sovereignty, while employers are
understandably reluctant to create
permanent berths with advancement
potential for young people whose only
evidence of accomplishment may be that
they have somehow survived and graduated
from the public schools. For the lowest-
achieving members of the Forgotten Half,
who may have completed only nine or ten of
the 12-year route to a diploma, school-
emplover links are still tenuous, if they exist
at all.

The data on school-business partnerships
are, paradoxically, both fragmentary and
overwhelming. The US Department of
Education claims that 60,000 business-
sponsored projects dotted the school
landscape in 1986. According to a study by
Teachers College’s Dale Mann, in which the
reasons businesses gave for involving
themselves with the schools from 1983 to
1987 were tabulated, business involvement
is generated largely by the personal concerns
of top executives, corporate interests, and
altruism.

Accommodations between schools and
workplaces are clearly on the rise, and the
willingness of leaders of both sectors to
promote it has gained wide acceptance. But
the definition of what constitutes a truly
functional school-business partnership
remains vague. Some common forms of
partnership include adopt-a-school
arrangements, gifts or loans of
microcomputers, time off for company
employees willing to tutor students,* cash
contributions to selected schools, and
political support for greater public funding.
In most school partnerships, business
representatives prefer to focus their energies

Pathways to Success for America’s Youth and Young Families

on “projects, discrete activities, particular
things, events, persons, and even
students.” Progress with the basic skills of
literacy and numeracy are particularly
important to the business partner. At the
other end of the spectrum, too many
partnerships involve only superficial
business support for booster clubs or free
film-strips about “economic education,” that
is, the free enterprise system.

Few business respondents report
“dissatisfaction with the quality of job
applicants.”* A National Alliance of
Business survey repeatedly mentioned job
preparation and employability as key
motivating factors in the formation of
partnerships. NAB's accompanying profiles
of attractive partnerships'® suggest that
business is willing to create opportunities if
the schools hold up their end of the bargain
and send prepared entry-level workers. Yet,
even in the closest, most enlightened
employer-trainee relationships, most firms
must consider several factors before offering
employment, even to qualified young people.
These factors may include the current and
projected health of the company, the
applicant’s adaptability and potential for
learning new techmnologies, and the status
and prospects of those already on the
payroll.

As the pace of technological change
quickens, the largest and most progressive
corporations are increasingly concerned
with qualifications that indicate applicants’
abilities to learn and change with the times:
students’ accomplishments in basic
academic skills, their willingness to work
hard, and their capacity to think. A steady
drumbeat of criticism from all quarters has
stirred grave doubts that the schools can
prepare qualitatively adequate human power
to keep our economy competitive in an
increasingly sophisticated world market.
However, a substantial portion of American
business still expects the schools to train
students for current technologies. According
to this view, the schools should graduate
students—signed, sealed, and delivered—
who can do a particular entry-level job
without much investment by the company
in initial training. Whether this should be
the highest priority, or even a key
responsibility, of our public schools is still

*  Employers are an increasingly important source of volunteers for scheols and a broad variety of other social
institutions. Employee volunteer programs, encouraged by many leading corporations, contribute over 50 million
hours of community service annually with a value of about $400 million. (Center for Corporate Community
Relations, Boston College, Community Relations Letter, Vol. 2, No. 4, 1987, p. 1.)
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being debated. Job readiness, narrowly
defined, is an appealing political argument,
and one used by legislators and business
leaders alike in their drive to garner more
resources for the schools.'®

Ardent public school defenders agree that
producing job-ready graduates has not been
the schools’ strong suit, at least not since
the mid-1960s when the pace of
technological change overwhelmed the
school’s ability to finance the requisite
equipment and provide up-to-date
instruction.

The general job readiness and basic
academic skills advocated by progressive
businesses is, of course, problematic.
Kearns, of Xerox, reminds us that “America’s
public schools graduate 700,000
functionally illiterate kids every year . . . and
700,000 more drop out.”” (Definitions of
functional literacy vary widely,'® but even if
there were a smaller number of “only”
100,000 functionally illiterate high school
graduates each year, that would clearly be
unacceptable.) In sharp contrast, what
American business needs, says Kearns, are

workers who not only are proficient in
the basic skills, but who know how to
think and can communicate what
theyre thinking. We need workers who
can adjust to change, who can absorb
new ideas and share them easily with
others. In short, we need people who
have learned how to learn.'®

How do America’s students as potential
workers stack up against such
expectations? Certainly, our schools are not
the unmitigated disaster areas that some
critics would have us believe. Rather, as Paul
E. Barton, Associate Director of the Nation’s
Report Card, National Assessment of
Education Progress, recently told an
audience of business leaders convened by
The Conference Board,* “the story is not as
simple as you might like it to be, nor wholly
as devastating as you may fear it is.” Barton
reports that the National Assebsment
documents public school performance
trends like these over the past two decades:

@ We are gaining in equality of educational
achievement.

© Qur high school students read rather

well (at least compared to the common
understanding) and write quite poorly.
Our students were better readers in
1984 than in 1971, resulting largely
from raising more students to minimal
levels than lifting miore to advanced
levels. While gaps narrowed, they are still
huge. In 1984, black and Hispanic 17-
year-olds read only about as well as 13-

year-old white students. In writing, we
have not lost ground since 1974, but are
not far above ground either.

8 Qur young adults are largely literate, but
they fail alarmingly at many common
tasks described to them through print.

@ The proportions reaching a higher-order,
or critical thinking level, is seriously
inadequate.

¢ In mathematics, recent national trends
are somewhat encouraging, particularly
for students ages 9 and 17.
Subpopulations of students who
performed comparatively poorly in past
assessments have shown significant
improvement in average proficiency
since 1978. At all tested ages, black and
Hispanic students made appreciable
gains, as did students living in the
Southeast. However, the gains have been
confined primarily to lower-order skills.
The highest level of performance
attained by any substantial proportion of
students in 1986 reflects only moderately
complex skills and understandings. Most
students, even at age 17, do not possess
the breadth and depth of mathematics
proficiency needed for advanced study in
secondary school mathematics.!

® The computer competence and
experience of youth in low-income,
largely minority big city schools is clearly
below that of suburban, largely white
schools.?*

Agalnst this backdrop of educational
need, it is clear that the most common level
of business involvement in the schools to
date is insufficient. It is what Ted Kolderie
calls “tinkering at the margin,” or the rough
equivalent of “doing your daughter’s
homework . . . a kindness, but a misdirected
kindness. =

tmployer and Publi¢ Training Programs

Federal policy has long encouraged local
partnerships between employers and
employment training providers. The Job
Training Partnership Act (JTPA} of 1982 is
the principal governmental response to the
training and employment dilemmas of the
disadvantaged. JTPA differs significantly
from its far larger predecessor, the
Comprehensive Employment and Training
Act (CETA), in that JTPA assigns primary
executive responsibility to state governors
and to established public-private
partnerships that theoretically control all
aspects of local programs. According to a
General Accounting Office report on 15
representative JTPA service delivery areas

95



Chapter 5

96

(SDAs), a strong majority of the members of
the powerful private industry councils (PICs)
were, as the Act requires, the owners and
senior executives of local business interests.

From its inception, JTPA, a solely federally-
funded program, generally underserved
those with the greatest educationn’ deficits
despite explicit set-asides and other
legislative stipulations that they be served.**
Because the JTPA legislation provides only
limited support services and little in the way
of childerre or training stipends, its trainees
have not had the comprehensive range of
supports necessary to achieve genuine, long-
term success Exceptions abound, but
JTPA's efforts appear to have been targeted
more on the needs of private business than
on the needs of our poorest youth. It is both
easier and safer to train and hire the most
promising of the poor rather than the most
seriously at-risk, and that is what most
private firms apparently prefer to do.*

If the record of JTPA and countless other
programs demonstrate anything, it is that
existing incentives for firms and operators of
JTPA programs to hire young people at risk
are insufficient. It is one thing for
businesses to participate enthusiastically in
community development affairs, especially
with federal subsidies in hand; it is quite
another for them to allocate significant
chunks of their own budgets to hiring—and
nurturing to advancement—unskilled,
poorly educated, and socially inept young
people. These are expensive commitments,
and dollars and cents, not “social
responsibility,” are what most business
leaders say they are about. Filling vacant
slots in their companies with inadequately
prepared workers simply violates sensible
managerial practice. But the architects of
social policy do not agree. They contend, as
do many responsible citizens, progressive
employers, and this Commission, that both
business and the non-profit sector must
share responsibility, along with
government, for the community’s social and
economic well-being and must continue a
vigorous search for ways to “ratchet up” the
hardest to serve in our society.

Sharing this responsibility may not always
be as onerous as many employers assume.
Too often, for example, applicants are
rejected solely because they lack a high
school diploma or fail to achieve a particular
score on a general, written test. Although
paper credentials may be relevant to some
jobs, other jobs require skills and abilities
not taught in school or captured by paper-
and pencil tests. Many young job seekers
deserve a second look as a fuller and fairer
test of their present worth or future
trainability. The Commission recommends

Pathways to Success for America’s Youth and Young Families

that businesses, whenever possible,
develop alternative hiring criteria—a
performance test and/or a trial
employment period in lieu of a paper
credential like a high school diploma—to

Jairly identify promising job candidates.

The Interim Report of this Commission
described a range of interventions and
action programs, some well-tested and
others only recently off the drawing boards,
designed to acquaint policy-shapers with
workable approaches to easing the school-to-
work passage.*® We recommend that the
public and private sector give continuing
attention to cooperative education,
internship, apprenticeship, and other

Jorms of hands-on, experiential learning.
Cooperative education, with its emphasis on
monitored work experience, usually for pay,
while the student is still enrolled in
secondary school, has a solid achievement
record and merits far more attention than it
has received. A somewhat similar, even less-
used approach is the internship, in which
young people still in school are exposed to
careers and work on an unpaid, part-time,
or short-term basis. Apprenticeship is a far
more comprehensive but also substantially
underused strategy in America, where until
recently it tended to be union-directed and
centered almost exclusively on white male
relatives of union members in their early-to
mid-twenties. It offers teenagers the chance
to learn under master workers, combining
formal academic studies with practical work
experience.

Other school-to-work programs for
dropout-prone youth around the country are
epitomized by the Boston Compact. Three
thousand full-time summer jobs and 1,200
after-school part-time jobs were created in
1987 through binding commitments
between the schools, which agreed to (but
had trouble meeting) tougher educational
standards, and about 700 participating
businesses that informally agreed to hire
and provide training to young graduates of
the city’s high scliools. The Boston Compact
is enriched by the participation of 26 trade
unions and 25 colleges and universities.?’
{For further data, see Appendix D.) In 12
states, Jobs for America’s Graduates (JAG)
serves roughly 11,000 high school seniors,
70 percent of them minority, through
instruction in employment competencies
and professionally-directed development and
job placement activities. Other national and
community-based organizations also offer
similar training both to enrolled students
and out-of-school youth.2?®

These arrangements, along with a smaller
number of programs—that attempt to
guarantee, not just hold out a vague hope
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of, training, jobs, and postsecondary
education—are a favorable sign of progress
and general enlightenment. At the same
time, they can never be a cure-all for several
reasons: (1) With rare exceptions, they
emanate from legislative bodies, public
administrators, school leaders, and
community groups, and infrequently from
employers or unions; (2) once enrolled, too
many unions and businesses make only
marginal commitments, with the
participating firms’ power actors and
personnel systems only tangentially
involved; (3) unless something dramatic
occurs, they are unlikely to attract the media
attention that is needed to build public and
financial support.

When legislatures and executive agencies
try to create training and employment
programs, their efforts are generally met
with indifference, occasionally by hostility,
from the business community. Much of the
private sector views such programs as the
heavy hand of governmental bureaucracy at
work. This negative assessment has some
historical justification. The employment and
training field has lacked, and continues to
lack, a cadre of professional workers and
accepted standards for assessing their
abilities and performance. Partly because of
this shortfall and the on-again, off-again
nature of governments interest in the
employment and training field, many
government-sponsored efforts are quirky:
hastily conceived, unevenly supported.
susceptible to arbitrary cutoff, and
improperly monitored.

Business criticisms of government
programs are frequently justified and
deserve our attention. Framers of future
federal and state efforts will be obliged to
demonstrate that government programs can
and do benefit business, as well as youth
and the community, and that profits
increase because of, and not despite, the
trainees, This demonstration of value is
especially important to small enterprises in
which an inexperienced or inept trainee can
cause severe operational dislocations and
financial losses. The giant employers are
usually experienced hands with such
programs and can adapt them to their
operational modes. But they, too, must place
corporate, and not community, interests
atop their priority list.

liems for an Agenda; Some Promising Approaches

A gamut of programs and propositions is
available to those employers who would act
now to aid both the Forgotten Half and their
own firms. Several hold particular promise,
for business as well as for shapers of social

and economic policy, as ways to narrow the
gap between members of the Forgotten Half
and the jobs and earnings opportunities
that have been eluding them in the 1980s.
These approaches are not new or
revolutionary; all appear to fall safely within
the mainstream of politically acceptable
training and employment dectrine. After 20
years of experimentation, pilot projects, and
large-scale federal intervention, we have a
fairly good idea of which approaches merit
local consideration and adaptation. But we
are less certain of their applicability to
specific populations and current and
projected demographic trends. The
discussion that follows offers a variety of
combinations, improvements, and
adaptations that may have relevance in the
1990s. We stress that few have been
subjected to the rigorous evaluation that we
would welcome. Yet, all have been found
efficacious in limited settings, and all have
their champions among pragmatic and
realistic local community leaders and state
policymakers.

¢ The Targeted Jobs Tax Credit (TJTC).
Now in its tenth year, TJTC is a federal
program to subsidize a portion of the
salaries of needy members of certain groups
(16-24-year-olds, Vietnam veterans, and
AFDC and Supplemental Security Income
(SSI) recipients, among others). While the
program has never been properly monitored
or evaluated,? the idea is nevertheless an
attractive one. In 1985, 367,000 youth
participated, 59 percent of all workers in the
TJTC program. In order to compensate
employers for the performance of what are
perceived to be relatively low-productivity
workers, the federal government extends a
tax credit of (since 1986) 40 percent of the
first year's salary up to $6,000 or a $2.400
credit. Employers of low-income 16-17-year-
olds earn a more generous credit: 85 percent
of wages up to $3,000 for summer
employment only, or a credit up to $2,550.
In 1985, the summer salaries of 27,000
youth were subsidized under this program.

According to a US Department of Health
and Human Services study, three out of four
responding employers were not interested in
hiring TJTC eligibles because they believed
that the targeted job-seekers would be
unproductive and that public employment
offices would not refer acceptable applicants.
But those who did hire these employees
found them to be as productive as other
workers in the same occupation. An Ohio
State University theoretical study
determined that lower skilled applicants
would benefit more from TJTC than
applicants with more education or job
experience,
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These signs of potential success and
employer acceptance are small, but
encouraging. We recommend that
policymalcers re-examine the TJTC with a
view to obtaining a more beneficial
balance for both employers and workers.
Levitan and Gallo suggest, among other
measures, a minimum obligation on
employers of $1,000 in wages, or
approximately seven and one-half weeks of
full-time work at minimum wage, for each
TJTC employee in order to qualify for tax
credits, an increase in the wage base, and
more careful monitoring of eligibility. “The
verdict is still out on the usefulness of wage
subsidies,” they conclude. "The TJTC
experience clearly indicates that wage
subsidies require a vigorous government
role in promoting employment opportunities
for the poor.”

& The Development-Employment Nexus,
A growing number of businesses receive
government subsidies of various types—tax
abatements and credits, low-interest loans,
favorable zoning decisions, attractive bond
issues. and other advantageous incentives—
to build, reconstruct, or operate enterprises
that are supposed to benefit local
communities. St. Paul, Minnesota,
pioneered a link between youth employment
policy and economic development in its St.
Paul Energy Park, a 300-acre development
designed to accommeodate high technology
and energy conservation-oriented
enterprises, as well as residential housing,.
Under the terms of the construction
contracts, the builders agreed to set aside 20
percent of the project's jobs for the city’s low-
income youth. These young people worked
first in landscaping and construction-related

jobs. Once the park opened, the young

workers were moved into retail, service, and
maintenance positions. The city’s scenario
for them included a remedial education
course, an orientation to work attitudes,
and skills training. Once on the job, the
trainees received intensive counseling and
peer support. According to the former chief
of the city’'s employment and training
system, Richard Thorpe, youth should be
able to change interests and vocational
directions as they grow up. Moreover,
“there’s a strong feeling in St. Paul that
anything that occurs here that's fostered by
public monies should be part of our effort to
provide jobs for people who are shut out.™!
That proposition should provoke little
argument from business interests, which
stand to gain impressive long-term benefits
from such subsidized projects. As the nation
turns to rebuilding or replacing its
infrastructure, subsidizing public sports
facilities for private use, and gentrifying
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once-decrepit urban areas, we recommend
that policymakers vigorously explore the
prospects for demanding private
employment and training opportunities for
youth in exchange for public subsidy and
other public benefits.

@ Involving the Human Services
Strategy. The business of America is not
only business: governmental and non-profit
human service organizations are significant
and expanding sectors of the economy.
Health and education, for example, are now
the nation’s largest employers and the
dominant employers in many cities once
known primarily for industrial prominence.
Yet, during the 1980s, characterized by
governmental promotion of international
competitiveness through a robust (ree
enterprise system, the human services
sector role in employment policy has been
neglected. Particularly in large urban areas,
the human services are natural partners for
promoting significant employment and
training endeavors. The Commission
believes thut governmental and non-profit
human service organizations should figure
more prominently than they now do in

Jraming future youth training programs.

The ethos of both health and education
professionals tends toward a positive view of
equal access, and both medicine and
teaching have institutionalized the notions
of induction, mentorship, and continuing
education. Most human service personnel
systems offer good skills acquisition and
career ladder opportunities. Although
salaries may be lower than for comparable
work in private industry, job security is
better than average, and benefits are at least
satisfactory and sometimes generous.

In the 1960s and *70s, limited federal
support for educational programs for
employed paraprofessionals (mostly part-
time teacher aides from the school
neighborhood) turned hundreds of
previously indigent young high school
graduates into fully credentialed school
teachers.? Many completed remedial
training to test successfully for the high
school General Educational Development
diploma.,

Some former kitchen workers, part-time
clerks, and laid-off factory workers
completed college, becoming today’s school
principals and front-office executives. The
story can be repeated in corrections, social
work, mental health, nursing, and other
career fields. Although sadly underfunded
and, therefore, not fully tested in its
previous incarnation, the New Careers
Movement, as it was then called, appears to
combine several key ingredients of a
successful training and employment policy.
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The Commission encourages other
programs to meel these criteria: low entry
requirements. expert and sympathetic
trainers and bosses, good job security, and,
all too rare, the chance to move up the
career ladder with increasing competence
and performance on the job.

¢ Better Use of Local Resources. History
begins when a new boss takes over. Or so it
seems as field after field, including youth
employment and school reform, constantly
reinvents itself, as though institutional
memory, available literature, and existing
institutions and linkages scarcely existed.
Although national policies and belief
systems on schooling and jobs for the
Forgotten Half are essential, they are only
background for what happens in the cities
and towns where training/employment ties
are built. The school or business seeking a
mutually beneficial relationiship need not
look far. Throughout the country,
established partnerships, coalitions, and
catalytic agencies are firmly in place. The
nationwide Job Training Partnership Act
(JTPA) system, for example, numbers some
630 private industry councils {PICs). Each
has a staff averaging eight to ten people and
approximately 25 council members, of whom
14 are from business and the remainder
from “all the right places”: schools, unions,
community-based organizations,
employment services, and others of similar
relevance, Understandably, all PICs are
strongly oriented toward immediate
husiness needs, with a preference for short-
term, low-cost training and, at least until
now, little ability to provide the more costly
services needed by the most at-risk young
people, such as stipends in lieu of wages or
childcare support.® But the PICs can
provide expert local information and
assistance—what jobs are available, what
skills are needed. what kinds of training
work best—-normally at little or no cost to
the school or business. We recommend that
schools and businesses wishing to forge
partnerships take better advantage of the
rich resource that PICs can provide.

¢ Local Education Funds. Relatively new
resources in many communities are local
education funds or foundations that bring
together a broad cross-section of private
sector, civie, community, labor, parent, K-
12, higher education leadership for the
purpose of improving the quality of public
education and broadening tie constituency
of support for the public scliools. Generally,
these funds provide small grants that
encourage innovations by teachers and
principals, help to develop 1. ublic
information materials that support public

schools, and encourage creative staif
development and school/business
partnership projects.

Although these entities are not focused
specifically on job training, their agenda
includes substantive programmatic and
confidence-building initiatives and, in fact,
several have developed or brokered activities
that include job training, school-to-work
transition, and mentoring components.
Local education funds are uniquely situated
as third-party intermediaries, linkers,
brokers, and conveners able to bring
together interested parties to address this
set of critical issues.

Many local education funds have been
supported by the Public Education Fund
(PEF) and its successor, the Public
Education Fund Network (PEF/NET).
Housed at the Allegheny Conference on
Community Development in Pittsburgh,
PEF/NET is a national resource on these
local initiatives that provides support to
former PEF grantees and technical
assistance and materials to others interested
in the local education fund approach.*
During its five-year life, PEF granted $4
million to 47 local education funds around
the country, and these grants in turn
generated $15 million in matching funds
from business, industry, and foundations.
As aresult, PEF became, along with the
National Alliance of Business, a de facto
national clearinghouse for public-private
collaborations to improve public schools.?
We recommend that more communities
constder developing similar public-private
local education funds.

e On-the-Job Training (OJT) and
Apprenticeship. There is no truly acceptable
substitute for learning by doing. On-the-job
training, broadly defined, provides the
most direct route to useful employment that
our economic system can gffer to those who
are not headed for full-time postsecondary
education. The conscientious trainee
acquires genuine respect for work, earns
pocket money, and learns self-discipline.

Lamentably, OJT has been available to
fewer than one in ten youngsters at times
when the federal government was investing
heavily in training disadvantaged youth.*® In
the 1980s, the figure dropped to as low as
one in 50, even in the face of evidence that
OJT and apprenticeship programs in
Germany and Japan, among our principal
competitors, have been powerful forces in
their economic prosperity. Strong federal
backing for OJT is difficult to legislate and
governmental support has been
unpredictable—rising, falling, and all but
disappearing with disturbing irregularity.
Commercial enterprises are loath to earmark
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funds and staff time for what they may
consider to be an uncertain venture.
Moreover, there is now considerable
agreement that work-only OJT programs
that omit other areas of the personal
development of disadvantaged young
people—especially development of basic
academic skills—do not produce positive
employment effects over the long term.*”
Truly effective OJT programs must be
comprehensive and sustained, not

Jragmentary and ephemeral,

But the absence of consensus on a lasting
national OJT effort should not deter
advocates of OJT from keeping the subject
before policy-shapers in both government
and business. OJT has a deservedly rich
history in nations that share many of our
values. Moreover, OJT is a key pathway to
skills acquisition for most young workers in
manufacturing, construction, mining,
transportation, utilities, and similar fields.
Adapting it to today's realities as a major
response to American needs, probably in
combination with other developmental
efforts, deserves the attention of serious
policymakers.

The major precepts of an on-the-job
training policy, says David Bresnick of the
Center for Management Development of
Baruch College, begins with an incisive
statement of purpose and broad policy
objectives acceptable to government and
private business that both would support in
appropriate legislation. Such a policy creates
genuinely attractive incentives to guarantee
strong business participation while
directing serious attention to the quality of
OJT programs, perhaps through creation of
a public/private corporation to ensure high
standards. And it should be attentive to the
lessons of precedent, whether good or bad.
Supplementing these broad provisions,
Bresnick's national YOUTHJOBS strategy™
calls for initially reduced wages for trainees,
classroom training, a similar effort in the
public service sector, and stronger systems
of vocational education and guidance.

The gulf between vocational education in
American secondary schools (particularly
urban high schools) and the realities of
employment in high-paying craft
occupations is wide and possibly widening.
Yet, this gap is significantly narrower in West
Germany, Switzerland, and Austria. There,
apprenticeships cover almost all occupations
requiring high-level skills and employers
participate willingly in training costs as a
regular part of their employee recruitment
efforts. Apprenticeship programs assist
young people in thie 15-19-year age group
with an almost seamless passage from
secondary school classrooms through a
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combination of academic work and on-the-
job training and on into full membership in
trades demanding highly specialized skills.
West Germany's apprenticeship system
enrolls over half of all 15-18-year-olds, and
those of Austria and Switzerland number
one-third of their non-college youth.
Students are well trained and highly
motivated, and almost all get good jobs or
continue their education upon completion of
the apprenticeships,™

In the United States, apprenticeship
(which customarily starts in a worker's early-
to mid-twenties) seldom figures in national
or state training and employment policy.
While 300 American high schools have
school-to-work apprenticeship programs,
their combined student enrollment is only
1,500. Only five percent of America’s high
school graduates were in apprenticeships in
the year following graduation, only one
percent at the three-year mark. In 1977, 0.3
percent of the entire US civilian workforce
were apprentices; the totals for Austria,
Germany, and Switzerland ranged from 5.4
to 6.2 percent.*

In the US as a whole, about 300,000
apprentices are enrolied in 44,000
sponsored programs. Although the building
trades unions, in particular, continue their
strong support of the apprenticeship
system, 75 percent of the programs and 47
percent of the apprentices, contrary to
common belief, are non-union. Minorities
and women are also beginning to make
small headway in what was once an
exclusively white male preserve; twenty
percent of today's apprentices are
minorities, six percent are female.*!

Admittedly, there are fairly substantial
differences in economic governance and
employment policy between the United
States and those European nations, but at
least two central similarities exist: (1) both
wish improved access of young high school
graduates to full-time positions that provide
career opportunities based on solid work
skills and commensurate compensation, and
(2) no economy can function at maximum
effectiveness without well-trained employees
in skill-based occupations. In this context,
the essential features of apprenticeship
training are appealing:

@ Apprenticeship is a transitional social
status between adolescence and
adulthood and confers a measure of
prestige on the apprentice and often on
the employer as well.

® On-the-job training is closely integrated
with essential academic schooling.
® Certification as a skilled worker upon

completion of apprenticeship leads to
significant labor market benefits.
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@ Training is at the same time specilic
enough to qualily apprentices to enter
highly skilled occupations, yet broad
enough to serve as a foundation either
for advancement to higher skill levels in
the same occupation or for further
training in a related occupation.

The merits of a significant expansion of
the apprenticeship system in this country
have long been overlooked, and efforts to
build better bridges from high schools to
apprenticeships are long overdue. It is timely
in the late 1980s for the federal government,
major business interests, and organized
labor to explore together how to develop a
modern and more responsive American
approach to training through
apprenticeship.*? As they explore this
possibility, they should bear in mind that
apprenticeships need not be regarded as
“terminal training” or lower status than
academic education. Rather, quality
apprenticeships offer an alternative route, a
hands-on education, that students can use
fo gain good employment as well as
continue their postsecondary education,
Indeed, the great variety of postsecandary
education and training opportunities
available in the US offers many chances for
successful apprentices to grow in job status
and professional competence while earning
good wages after completing an
apprenticeship.

We recommend that each state
government, together with its principal
employers and business associations,
explore the possibilities of expanded
apprenticeship programs based on
experience from the US and from abroad.
We urge the US Department of Labor’s
Bureau of Apprenticeship and Training
and the US Department of Education’s
Office of Vocational and Adult Education
to launch ajoint federal effort to assist the
states with this renewed commitment to
apprenticeship education ard training."*

School-Employer-Government Parinerships: The

Second Generation

We have often stressed that few
approaches in the school-to-work transition
have been subjected to the rigorous
evaluation that would satisfy the critics. Yet.
Americans see themselves as problem-
solvers and practical, trial-and-error realists
who would rather learn from an
unsuccessful effort than accept certain
defeat without making an effort to avert it.

In that spirit, California’s employers,
represented by the Business Roundtable and
the Chamber of Commerce, the state’s
Departments of Education and Employment

Development, and the US Department of
Labor's Employment and Training
Administration, in May 1988 launched what
is probably the nation’s most comprehensive
and ambitious partnership to date.
Described as a “second-generation” school-
business alliance, the “California Compact”
seeks to link the private industry councils
that receive federal funds under the Job
Training Partnership Act with the state’s
Employment Development local offices, the
schools, and business leaders in a long-
term, goal-oriented framework that takes the
“hit or miss” out of public-private
partnerships.

Local compacts are at the heart of the
California Compact. Business people are
asked to join educators and other leaders to
form community teams in setting concrete
and measurable standards for student
achievement as well as specific programs
designed to achieve them. Recognizing the
need both for more accountability and for
maximum local determination of what is
needed and what will work, the Compact
asks each commmunity to determine which
problems it wishes to address. If, for
example, City X identifies poor school
attendance as a problem, it sets a concrete
goal of improving attendance by, say, {ive
percent per year. Business can then help—
by assisting the schools to institute the most
modern and effective attendance tracking
systems; by supporting recognition
ceremonies; and by awarding incentives to
students who improve and/or meet specified
attendance rates, for example, by
distributing “preferred student” cards that
entitle students to preferred hiring,
discounts on purchase of products or
services, or any other measures that the
local compact believes would improve school
attendance. Existing partnerships, such as
adopt-a-school and career mentor programs,
are encouraged to participate if they agree to
pursue the local compact’s specific and
measurable purposes, in this example,
improving school attendance.

The Compact urges all local compacts to
adopt these basic program components:

® Providing “custom handling” or
individual attention to students,
particularly those at risk of failing to
achieve their potential, so that they
receive the motivation, support, and
information necessary to stay in school
and earn graduation credits:

e Assuring that all high school graduates
acquire the basic skills and
competencies necessary for attending
colleges or technical training
institutions:
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@ Assuring employers that school
graduates have the basic skills,
attitudes, and competencies required for
success in employment;

© Providing adequate financial aid,
information, and scholarships to ensure
that all students who meet specitied
grade, attendance, and instructional
standards are able to attend
postsecondary institutions;

© Building on the strengths of existing
business-school-community
partnerships and innovative programs
s0 that all districts can benefit from
lessons learned, rather than having to
“reinvent the wheel"; and

o Providing school staff with the training,
resources, and support necessary for
meeting their program goals.

Regardless of the specific problem areas
identified by California’s various
communities, the goal of each local compact
is the same:

. . .that every student graduating from
California high schools who meets the
grade, discipline, attendance, and
instructional siandards outlined by
school and business officials in the
local community will be guaranteed
priority hiring status_for jobs. or
Jinancial assistance needed to attend
postsecondary education.

The Compact acknowledges its intellectual
debt to the Boston Compact, Cleveland
Initiative for Education, Peninsula
Academies, and others that have built
strong school-employee coalitions. The
Compact goes beyond first-generation or
nominal partnerships to construct more
goal-oriented, accountable, and
institutionalized educational improvement.
While seed money mini-grants may be
available to assist local communities to get
started, the Compact stresses local resources
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and better use of existing tfunds under the
JTPA and public education budgets.

The Commission recontmends the
California Compact as a model that can
be widely discussed as a possible
undertaking for other states and
communities. To encourage this
consideration, we include in Appendix D
portions of the Coinpact’s planning guide for
{ocal communities, as well as information
about Boston's and Cleveland’s related
efforts.

The Commission does not suggest these
“items for an agenda” as a blueprint for a
national action program, nor do we envision
a massive surge of sudden and intimate
collaboration among business and industry,
schools, non-profits, the present and future
work force, and government agencies at all
jurisdictional levels. Across the country,
though, we witness a convergence of these
forces at a steady pace that would have been
difficult to imagine a generation ago. With
such examples as the Boston and California
Compacts, the Cleveland Initiative, I Have a
Dream Foundations, Jobs for America’s
Graduates, Opportunities Industrialization
Centers, SER-Jobs for Progress, 70,001, and
others to instruct us, the promise of
concerted efforts to prepare the Forgotten
Half for better jobs is bright.

Much will depend on the actions and
attitudes of the private sector and nonprofit
employers. They can contribute in countless
ways to improving the quality of education
for all youth and to the job readiness and
employability of the half of our youth who do
not pursue postsecondary education. But we
cannot ask or expect employers to do the
entire job! Families, community
institutions, youth organizations,
government, and schools and colleges all
have vital roles to play.
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PATHWAYS TO SUCCESS:
Recommendations

Accommodation between schools and the workplace is on the rise and in the best interest of
both. But significant differences in their fundamental purposes, outlooks, and core values
persist. Patient and continuing efforts are needed to expand promising partnerships and programs
and to create new opportunities for America’s Forgotten Half. The Commission recommends:

& Development by employers of alternative hiring criteria—e. g., a performance test or trial
employment period in lieu of a paper credential like a high school diploma—to falrly identify the
full range of promising job candidates. (p. 96)

@ Continuing attention by the public and private sector to workable approaches to ease the
passage from school~to—work including cooperative education, mtemshlp, apprenticeship, and
other forms of hands-on, experiential 1earn1ng (p. 96)

#® Re-examination of the Targeted Jobs Tax Credit by policymalkers to establish a more beneﬁmal
balance between employer subsidy and worker eligibility. (p. 98)

® State and local government exploration of ways to require private employment and training
apportunities for young people in exchange for public subsidies—tax abatements and credits,
low interest loans, favorable zoning decisions, and other incentives—given to local building and
development firms. (p. 98)

® Fuiler utilization of private industry councils (PICs), the local representatives of the Job
Training Partnership Act system, by schcols and businesses wishing to forge partnerships.
(p. 99)

® Community consideration of the development of education funds or foundations to provide
incentive grants to improve the quality of the public schools, broaden its constituency, and create
school-business partnerships. (p. 99)

¢ A joint federal effort between the US Departments of Labor and Education to assist states, in
partnership with employers and business associations, to explore the possibilities of expanding
the apprenticeship and on-the-job training programs already proven in the United States and
abroad. (p. 101)

@ Consideration of the California Compact as a model of a local compact—an alliance of business,
education, and community leaders to set concrete and measurable standards for student
achievement and develop programs to achieve them—that can be widely discussed as a possible
undertaking for other states and communities. (p. 102) ‘
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Pathways g Success:
Targeted Needs

Certain groups of American youth
experience special difficulties in sharing the
benefits this society has to offer and must
struggle against great odds to become
educated, employed, and self-sufficient.
There are many ways to categorize these
groups with special needs. We have chosen
to comment upon adolescents with
disabilities, those living out of their homes
in foster care or on the streets, young people
growing up in rural areas, and those in the
concentrated poverty neighborhoods of
many inner cities. These categories
represent youth from a cross-section of
cultural backgrounds and highlight a
diversity of special educational and
employment needs. Many other groups of
young people in our polyglot society merit
attention as well. We hope this discussion
encourages greater recognition of all their
unique situations. needs, and substantial
capacities to contribute both to their
communities and to our country.

Young Adults with Disabilities

Enormous strides have been made in
understanding the special needs and
capacities of people with disabilities, as well
as their rights to equal educational and
employment opportunities, since the
passage of Section 504 of the 1973
Rehabilitation Act and Public Law 94-142,
the Education for All Handicapped Children
Act, in 1975. Today’s challenge is to make
these laws work even better. If people with
disabilities are to enjoy fully the rights and

privileges of citizenship, our aftitudes must

catch up with our actions.

The term “persons with disabilities” covers
difficulties ranging from dyslexia to physical
handicaps and severe mental retardation
and requires an equally wide array of
services and supports to help persons with
disabilities find their own pathways to
success. Of the nearly 40 million persons in
the 15-24-year-old age group, 10 percent or
four million have disabilities.* Of this group,
55 percent complete high school, a stunning

A developmental disability means a severe, chronic disability of a person which (a) is attributable to mental or
physical impairment or a combination of mental or physical impairments; (b) is manifested before a person attains
age 22; (¢) is likely to continue indefinitely: (d) resulis in substantial functional limitation in three or more of the
following areas of major life activity: (1) self-care, (2) receptive and expressive language, (3) learning, (4) mobility, {5)
self-direction, (6) capacity for independent living, and (7) economic self-sufficiency; and (e) reflects a person’s need
for a combination and sequence of special, inter-disciplinary, or generic care, treatment, or other services which are
of life-long or extended duration and are individually planned and coordinated. Public Law 100-146,
Developmental Disabilities and Assistance and Bill of Rights Act.
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The roots of prejudice against and
stereotypes about disabled people reach
Jar back in history and persist today.
Disabled people throughout history have
been regarded as incomplete human
beings - “defective.” . .. The discriminatory
nature of policies and practices that
exclude and segregate disabled people has
been obscured by the unchallenged
equation of disability with incapacity and
the gloss of “good intentions.” ... The
social consequences that are attached to
being disabled often bear no relationship
to the physical and mental limitations

imposed by the disability.'

P

SRR

62 percent are unemployed, and 18.8
percent earn under $600 per month.
Compared to rates for persons without
disabilities—76 percent complete high
school, 77 percent are employed, and 8.3
percent earn less than $600—persons with
disabilities constitute one of the most
economically disadvantaged subgroups in
American society. Although only 7.7 percent
of the 15-24-year-old age group in the
general population live alone, a surprising
11.5 percent of young adults with
disabilities do.?

Racial and ethnic minorities are
proportionally over-represented in the
population with disabilities. In 1980, about
15 percent of the total working-age
population was work-disabled while 22
percent of all blacks and 20.6 percent of
Hispanics were so classified. Poverty,
unemployment, and underemployment are
highly correlated with minorities and
women with disabilities.? Poverty also
contributes to the likelihood that children
will be born with disabilities and often
undermines the advocacy role parents are
expected to fill for their children.” Teen
mothers are more likely to have babies with
disabilities due to the high incidence of
inadequate prenatal nutrition, premature
births, and low birth weight babies.

Social isolation and stigma, the result of
societal discrimination against those who
look or act differently than most, affects all
people with identifiable disabilities.
Whatever the disability, all supports and
services should have the same ohjective: to
assist the individual with a disability to

achieve the maximum level of
independence and participation in
community life.

Young people with disabilities come from
varied family situations that may or may not
contribute positively to self-esteem and
preparation for work. While families do a
remarkable job under trying circumstances
to rear children with disabilities and to act
as advocates for them, the pressure of caring
for a child with a disability, especially an
adolescent, stretches the coping skills of the
most determined family. Forty percent of
families in a recent study reported that
educational, medical, and other services
were insufficient, causing additional stress.®

Some young people with disabilities
require in-home care from their parents far
past the usual age of maturity. City or
county allowances, which pay for special
services to relieve parents, are lifelines for
many families of children with disabilities,
but such programs are usually inadequate.
Common concerns that all families have
about health care benefits are magnified for
those families caring for members with
disabilities, who typically incur high medical
costs.

The greatest barrier, however, that
continues to affect persons with disabilities
is isolation. 1984 data confirms that
300,000 children with disabilities remained
in special schools segregated from their age
peers-——many are misclassified, underserved,
or inappropriately served in special
education programs.® Social isolation
perpetuates the misconception that youth
with disabilities are deficient rather than
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different. The Commission believes, to the
contrary, that all youth can be resources,
including youth with disabilities.

“[Disabled] youth can fulfill the same social
expectations and roles as others if provided
the right opportunities.”” Whether mentally
or physically disabled, youth often confront
a society that lowers its expectations, and
thus its supports and rewards. Adults with
disabilities are not often encouraged and
supported as role models and mentors for
youth with disabilities. Abundant research
that demonstrates the value of adult role
models for minority youth and young women
also commends this practice for youth with
disabilities.® We strongly recommend the
increased use of adults with disabilities
as mentors and role models and the
greater inclusion of youth with disabilities
in community service and youth
organizations. (See Appendix A for a
discussion of one model, The Networking
Project for Disabled Women and Girls.)

To fortify self-help and encourage self-
sufficiency, persons with physical
disabilities started several independent
living centers in California in the 1970s, the
beginning of an independent living
movement that supports full participation in
community life for persons with disabilities.
Now numbering 300, each managed by
adults with physical disabilities, the centers
offer advocacy and services by and for people
with disabilities. A parallel movement for
persons with mental, as well as physical,
disabilities is managed by non-disabled
persons. The goal for both is the same—to
assist adults with disabilities to achieve
maximum independence. The Commission
supports the expansion of many more
independent living enterprises. Their
underpinning philosophy promotes self-
confidence so that even persons with severe
disabilities can achieve a significant level of
independent living if they have reasonable
support and encouragement.

Even the most determined efforts to
reduce social isolation are stymied, however,
unless they are bolstered by education and
employment opportunities and additional
legal strategies. Two landmark federal laws
recognize the root causes of discrimination
against persons with disabilities. Public Law
94-142, the Education for All Handicapped
Children Act (1975), requires free and
appropriate public education in the least
restrictive setting possible for elementary
and secondary students with disabilities.
The companion federal law, Section 504 of
the 1973 Rehabilitation Act, bars
discrimination against persons with
disabilities who are involved in federally-
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funded activities. It also requires that
organizations, institutions, or businesses
receiving federal funding remove
architectural barriers whenever possible,
The Commission recommends full
compliarice and aggressive enforcement of
existing state and federal legislation
guaranteeing the basic civil rights of
people with disabilities. Lack of vigorous
enforcement of these laws, especially in
elementary and high schools, results in
persistent physical barriers and continued
exclusion of young persons with disabilities
from a wide variety of educational and
employment training programs as well as
jobs.
! The Commission believes that federally-
Junded programs providing elementary
and secondary education services to
persons with disabilities must be more
diligent in the preparation and use qf
required individualized education plans,
including employment plans for older
students. These plans are contracts between
the student’s parents and school district
officials and include objectives and
responsibilities for parents, students, and
the school. Although counselors who use
placement plans for school-to-work
vacational programs for students with
disabilities place a higher percentage of
students in jobs after high school than those
who do not use plans, schools use transition
plans with differing frequency and quality.®
The Commission also recommends that
community colleges, four-year colleges,
and universities should extend expanded
postsecondary opportunities to many
more young adults with a variety of
disabilities. Middlesex Community College
in Maine has a two-year program to prepare
students with developmental disabilities for
office work. The Community College of
Allegheny County, Pennsylvania, serves a
similar group by offering food service and
custodial training programs. Lehigh
University offers a work training program for
adults with severe disabilities.'©
Other community-based programs provide
architectural, technological, and tutorial
supports and readers for the visually
impaired so that young adults with
disabilities, particularly those with learning
or physical disabilities, can participate in
regular academic classes. Long Island
University's Learning How to Learn Project
counters the notion that learning
disabilities should limit learning
opportunities with teaching strategies,
curricula, and technology specifically
designed to assist learning-disabled
students.!! Increased use of technology,
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including interactive video and computers
with special keyboards and programs,
provides opportunities for some learners
with disabilities to acquire otherwise
inaccessible knowledge and skills and to
increase their employability, independence,
and quality of life.'*> The Technology
Integration Project in Baltimore is one of
several programs researching which
technologies best serve students with
various disabilities. '

Rehabilitation engineering expands the
opportunities available to persons with
disabilities. Custom-made wheelchair seats
that increase the stamina of users is one
advance of the Stanford University Hospital
Rehabilitation Engineering Departmernt.
Other innovations include speech
synthesizers, a reading machine to translate
print into voice for blind students and
workers, and adaptations for wheelchairs,
buses, and vans. Rehabilitation engineering
increases recreational opportunities, an
important part of community life. Examples
include a device to sit while skiing and a
game called beepball, a form of baseball for
the vision-impaired.

Federal anti-discrimination law
encourages employers to provide increased
employment opportunities for people with
disabilities by changing work methods or by
improving physical environments. Job
restructuring, for example, breaks
occupations into clearly defined activities to
enable a worker with disabilities to complete
specific tasks while assigning other tasks to
a worker without disabilities. Large
corporations like General Mills, which
created a barrier-free workplace for
employees who use wheelchairs, may have
enough resources and commitment to
comply with the law, but all businesses could
benefit from using Targeted Jobs Tax
Credits'* and state funds that encourage
employers to make accommodations in the
work environment to hire persons with
disabilities and receive partial
reimbursement. '®
The Commission believes that many young
people with disabilities could be well-
served by special on-the-job training and
apprenticeship programs beginning in high
school. Over 200 Projects with Industry
programs for young workers with disabilities
have taken different forms in many
communities, creating partnerships among
schools, employment and training
programs, and the business community. All
share the philosophy that workers with
disabilities, as well as employers, have
needs. In large measure, Projects with
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Industry has been successful by
emphasizing training employers as well as
employees.'®

The “supported work model” is a
promising approach that offers on-site
training for prospective workers with
developmental disabilities. A “job coach,”
who maintains long-term counseling and
contact, helps workers adjust to their new
jobs and get to know their co-workers, Other
variations help workers with disabilities
participate in community activities.
Adequate and uninterrupted funding, not
assured in most states, is key to the vitality
of these supported work programs.'?

The Association for Retarded Citizens
estimates that, with individualized training,
75 percent of mentally-retarded persons
could become self-supporting adults. One
successful employment-training model,
developed at the University of Oregon in
1975, uses individualized instruction and
small group behavior modification
techniques. Participants assemble and bag
electronic circuit boards, for example, or
work in various occupations that require
repetitive work.

A few public high schools provide
intensive school-to-work transition
programs for mentally-retarded youth. In
Madison, Wisconsin, a transition teacher
and several vocational education teachers
work closely with employers to provide
training, placement, and follow-up. Before
the Wisconsin program began, only one of
53 mentally-retarded graduates was
employed: by 1979, 47 of 61 graduates had
nonsheltered employment, thus saving
taxpayers more than $3,000 per year per
person. '8

A critical barrier to employment is the
structure of benefits, particularly medical
benefits. Frequently, persons with
disabilities are simply denied medical
benefits because of the pre-existing
condition clause of most medical insurance
policies. While “competitive employment of
persons with disabilities enhances. . .self-
perception and the perception of society,
current state and federal programs do not
provide incentives for handicapped adults to
enter the work force.”® Medicaid, for
example, and other benefits based on
financial eligibility, including Supplemental
Security Income (SSI) and food stamps, may
be eliminated by a full-time salary. In a study
model, a full-time worker with a disability
typically receives no employee medical
insurance, experiences reduction or loss of
benefits from SSI and Medicaid, has
deductions for income tax and social
security, pays sizeable health costs, and
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ends up with the same amount of disposable
income as a part-time worker with
disabilities who receives benefits and
contributes less to taxes and social security.
The Commissicn recommends that
employers investigate and adopt
restructured benefit plans, including
assistance with health insurance, to
worlkers with disabilities. Hiring
incentives for employers, including the use
of Targeted Jobs Tax Credits and state
Junds, can also be expanded to enable
employers to hire workers with disabilities
and to make the necessary
accommodations to integrate them fully
into the workplace.

Some adults with disabilities are too
severely impaired to work and need ongoing,
comprehensive services for themselves and
their families. The Young Adult Institute, a
day treatment program with more than 50
sites in the New York City metropolitan area,
groups adults according to ability. Teachers,
assisted at some sites by volunteers from the
City Volunteer Corps, help young adults,
who live in group homes or with their
families, to develop skills that foster self-
confidence and self-reliance. This model
provides dignity, respect, and maximum
independence to people with disabilities who
require lifetime attention.?”

Family supports, independent living plans
for education and employmerit, and
additional training and employment
opportunities are necessary to tackle the
largest problem that persons with
disabilities fave: society’s false assumption
that they have few talents. Federal and state
legislation as well as education is critical in
changing this misperception. As education,
employment, and architectural barriers are
removed, people with disabilities are able to
participate more fully with non-disabled
people in work and community activities,
and attitudinal barriers begin to dissolve as
well. The words of a 17-year-old high school
speech contest winner are well-worth
heeding: “Ignorance is the problem. We not
only deprive them [persons with disabilities]
of their need to participate equally in society,
but we lose a very valuable part of our
culture when we limit their participation.”!
Complying with and enforcing federal and
state regulations provides the opportunity
for contact with and full participation by
young people with disabilities.

The media powerfully shape the public
view of people with disabilities. The
Commission believes that many more
positive images should be incorporated in
programming and commercial
advertisement. The Facts of Life, a weekly
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situation comedy about a group of
adolescent girls, periodically includes a
young woman with cerebral palsy, focusing
on her sense of humor, confidence, and
resiliency rather than on the limitations of
her disability. During the course of several
Highway to Heaven segments, a paralyzed
young man enters and completes law school.
In both cases, the characters are portrayed
by actors whose disabilities are real. General
Mills features a wheelchair athlete on
Wheaties cereal boxes. A television
advertisement sponsored by United Cerebral
Palsy asks the question: “How do you treat a
person with a disability?" After a variety of
answers in which each respondent implies
that a person with disabilities should be
treated differently, a popular television actor
replies, “There's only one answer to that
gquestion. A person with a disability should
be treated like a person.” These hopeful
signs support the Commission’s belief that
persons with disabilities belong in schools,
worksites, and the community, and that
given support, not sympathy, they can
effectively contribute to community
strength.

Out-of-Home Youth: Foster Care and Bunaway

Youth

Each state has a foster care system to
support children without families and those
who must be removed from their homes.
Decisions about removing children from
their family of origin and/or placing them in
foster care are made by state, county, or city
legal systems with advice from local child
welfare agencies and attorneys. The 1980
federal Adoption Assistance and Child
Welfare Act, enacted in response to the
increasing number of foster care
placements, requires that judges determine
whether reasonable efforts have been made
to enable children to remain safely at home
before they are placed in foster care and that
similar efforts be made to reunite foster
children with their biological families.

First, a general overview of foster care in
the US. The recent emphasis on family
preservation and reunification resulted in a
decrease in the number of out-of-home
placements for youth from 502,000 in 1977
to 272,000 in 1983.%2 By 1985, only 270,000
children were in foster care at the beginning
of the year. Nearly equal numbers, about
180.000, entered and left care during the
preceding year, averaging 17 months in
foster care. About 45 percent of youth in
foster care were 13 to 18 years old. Three
percent were age 19 or older® and were
covered under state foster care programs
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because they were still enrolled in school or
in training programs.®* Status offenders—
young people arrested for running away,
buying alcohol, or other activities only illegal
for minors—constitute a significant
proportion of young people in foster care. A
high proportion of all foster care children
come from poor families, and a
disproportionate number are black. Forty-
six percent of the 275,000 children in foster
care are minority, compared with 17 percent
of minority youth in the general population.
Blark children remain in care two and a half
years {onger than white children.®

It is often assumed that young children
come into foster care because their parents
have problems while older children enter
because their own behavior is intolerable. A
recent Vera Institute of Justice study,
however, reports that older delinquents and
status offenders come from families not
unlike those of younger children-—families
in which they have suffered abuse and
neglect.?® Two-thirds of all foster care
children are placed in families; the
remainder are sent to institutions, including
detention centers, mental hospitals, and
special schools, often because no suitable
homes can be found. Older youth average
four different placements and at least one
runaway episode while in foster care. They
frequently do not have appropriate living
situations and face problems they cannot
deal with constructively.

Despite the success of family preservation
efforts, child abuse, homelessness,
increased drug use, and unemployment
are increasingly putting more children at
risk of out-of-home placement, As a result,
between 1984 and 19885, 31 states showed
an increase in foster care.?” In 1984, 16,000
youth who had never lived at home or were
not then living there were released from the
foster care system and expected to find work
and living quarters, and to start new lives—
activities that most 18-year-olds who emerge
from intact families find difficult.?®
Policymakers and caregivers alike should be
cognizant that—while the goal is the same:
children able to cope, grow, and become fully
participating adults despite the difficulties
they have had—home preservation and
foster placement require different supports
and services. The key is making the best
decision for the children and adults
concerned and providing adequate supports
to implement those decisions.?

To implement the requirement that
publicly-funded child welfare agencies “make
reasonable efforts” to keep families together,
a consortium of legal and advocacy
organizations for foster care youth have

Pathways to Success for America’s Youth and Young Families

developed guidelines for attorneys, judges,
and child welfare agencies to follow in
complying with the 1980 law's mandate.®
Reasonable efforts to iceep parents and
children together, however, require
reasonable supports to ensure that children
are protected and parents are given the
help they need. The recent tragedy of a five-
year-old beaten to death by the abusive
mother to whom she was returned, even
though two successful foster care families
wished to adopt her, highlights the need for
more comprehensive assistance to troubled
families.®! Without substantial supports to
assist parents in chaotic situations,
caseworkers trying to preserve families are
asked to do the impossible.

Some innovative program models help
families meet their children's needs and
prevent assignment to foster care.
Homebuilders, started in 1974 in Tacoma,
Washington, is an in-the-home family
preservation effort. Each of its well-trained
social workers intensively serves only one or
two families at a time and is on call 24 hours
a day to respond, usually in person, to family
crises. Ninety percent of the families served
from 1974 to 1985 have remained intact.??
In 1985, Homebuilders' cost per family was
$2,600; the cost of out-of-home placement
for each child could be as high as $26,000,
depending on the state and type of care.

Evaluations have shown that numerous
state family preservation programs have
successfully prevented child abuse, reduced
recidivism, improved family functioning,
avoided costly treatment, and prevented
placement of children in foster care.
Florida’s Intensive Crisis Counseling
Programs (ICCP) served 107 families with
302 children. As a result of its services, only
five of the 196 children targeted for possible
placement had to be removed from their
homes when services ended—a 97.4 percent
success rate and an estimated savings of
$600,000 in placement costs. Follow-up
checks at six months showed an 80 percent
success rate. Nebraska'’s Intensive Services
Project served 34 high-risk families during
its first year and helped children and
parents stay together in 86 percent of the
cases. An outgrowth of this project, Home-
Based Family-Centered Services, decreased
the number of children put in foster care by
ten percent in its first two years.®

Of the 715 children at risk of placement
who were treated by Virginia's Preplacement
Prevention Services Program with family
therapy and home-based services, only seven
percent were taken from their families, and
they remained away for a shorter time than
other foster children. Sixty-nine percent of
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the 391 families that received services
improved in overall funictioning. On average,
the cost to prevent placement through the
program’s family-structured therapy and
home-based services is $1,214: the cost for
placement in a Virginia foster family is
$11,173, and $22,025 for placement in a
residential facility.™

In Georgia, a successful statewide
program diverts funds from foster care to
family counseling and family preservation
and reunification efforts. A similar, but more
targeted, program exists in Illinois for
families in which alcohol abuse may have
disrupted the family and forced foster care
placement. Unfortunately, many programs
are small, scattered, underfunded, or have
little contact with one another. The
American Public Welfare Association,
through its award program for model
programs, is gaining recognition for some
effective ones, but information on successful
approaches needs to be more widely
shared.®® The Commission recommends
the wider replication of family
preservation models, like Homebuilders,
that offer comprehensive and intensive
services and individualized, long-term
casework to protect children, keep families
Jrom breaking up, and prevent foster care.

The demand for quality out-of-home
placements remains high although many
generous families overlook inadequate
reimbursement rates and open their homes
and hearts to foster children. They are to be
applauded along with the dedicated
caseworkers who, despite bureaucratic
frustrations, work to provide effective
services to foster care youth. In recent
testimony to the US House of
Representatives Select Committee on
Children, Youth, and Families, an 18-year-
old from Texas told of his entry into foster
care at age 12 after a neighbor reported his
mother’s neglect. He spoke of the rejection
he feels from his mother, the repeated
adjustments he had to make to new places
and people, and his positive experiences in a
foster care family who provided for him as if
he were their own son. But states are finding
it difficult to find good foster homes for all
the children and young people who need
them. Illinois reported a 43 percent
reduction in licensed foster homes between
1983 and 1986—a decrease from 7,007 to
3.954 foster family homes. By the end of
June 1987, there were only 2,790 such
homes. Meanwhile, the numbers of lllinois
children entering foster care rose by 31.6
percent between early 1986 and 1987.%¢

Many foster care youth, “like a jig-saw
puzzle with pieces scattered everywhere,™?
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do not receive the adult and community
supports they need. As a result, their
capacities to trust, form relationships, and
develop skills to manage independent living
or a job often lag far behind their
chronological age. Confronting even the
typical questions on forms about place of
birth or parents’ names, for example, may
cause emotional turmoil.

In addition, a substantial number of
young adults leave the foster care system
with moderate to severe learning problems.
These education deficits figure heavily in
subsequent employment problems,
especially among minority youth. Yet few
plans are developed by caseworkers to
prepare older foster care youth for living,
education, or work arrangements. In recent
years, the child welfare system has been
besieged by increased reporting of child
abuse cases, and staff and resources are
simply inadequate to the task of preparing
youth for independent living. The
Commission recommends that greater
attention be given to helping older
adolescents in foster care make the
transition to self-sufficiency through
innovative independent living programs
and expanded education and training
projects.

A curriculum developed by Eileen Pasztor,
“Preparing Youth in Foster Care for
Interdependent Living,” focuses on
recognizing and grieving for the deep losses
young people in foster care have already
experienced and on building strong self-
images, as well as practical skills in
household finance and employment
training. Pasztor argues that independent
living is a misnomer and that young people
preparing to leave foster care would be
better-served by the transitional presence of
a caring adult and supportive services
roughly similar to those a family might offer,
including supervised apartments or group
homes, in which youth can learn and
practice money management, living habits,
and social skills.

The US Department of Health and Human
Services has funded eight demonstration
projects, three training programs, and, in
conjunction with ACTION, three programs
for independent living that emphasize work
and training. More comprehensive programs
that focus on life skills (budgets, health,
housing, as well as work or training
provisions) are less frequently available but,
we believe, are even more urgently needed.

A transitional foster care program in the
District of Columbia includes a 14-step plan
to self-sufficiency. The Indeprndent Living
Program houses 40 young people emerging
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from foster care in supervised apartment
living and provides regular, supervised, and
carefully documented training in a variety of
independent living skills, Financial rewards
are carefully structured to encourage new
habits and attitudes; if participants do not
get up for work or schoal, for example, they
lose compensation. A second program,
College Options, provides city funds for 35
young black adults from the city’s foster care
system to attend black colleges and
universities throughout the country. In the
summers before and during college, the
students live in a dormitory at Howard
University “to keep them in a college
environment and to develop independent
living skills.” James Jones, director of the
programs, reports that its most significant
outcome is the enhanced self-esteem and
aspirations that result from even one year of
college attendance. The success measure is
not only grades or college graduation, but a
difference in the habits and attitudes that
young people develop about themselves and
their opportunities.®®

Pathways to Success for America’s Youth and Young Families

many as 30 per cent have no family to return
to."! Street kids may not have been able to
demonstrate their abilities in traditional
academic settings, but says youth expert
June Bucy, “street kids often have a zest for
life—the basic drive to make the most out of
a situation. . ..[and] we must direct their
creativity.™?

Available research does not adequately
describe this population. We can only
speculate on how they survive, often from
prostitution and crime. Services that exist
for runaways, homeless youth, and missing
children are documented in a new directory
compiled by American Youth Work Center.*?
Shelters for runaways, like the Sasha Bruce
House in Washington, DC serving 350 youth
per year, try to reunite youth who have
families to return to. Monies are available to
provide assistance to the national
switchboard for runaways and to support
shelters through the Runaway and Homeless
Youth Act. But shelters are expensive and
not high on the agenda of most cities where
taxpayers demand other services. In some

When I was growing up, I lived with my
JSather in a neighboring community. But
when he abused me sexually, I was put
into a_foster home. I stayed there for about
a year until I was 13. Then I ran away to
New York. I did what every girl does who
runs away. As a result, I was arrested and
put into juvenile detention. I was locked up
Jor about a year.

After that, my life consisted of juvenile
detention, foster homes, and running
away. It wasn'’t fun. I think I've beer to
every lock-up in the New York area. Every
one of them. I've been running all my life.

T h

Another group of out-of-home youth
requiring service is runaways. In 1985,
approximately 161,200 young people were
reported as runaways. Runaways, arrested
prior to age 18 on status offense charges,
comprise 40 percent of all incarcerated
youth. After age 18, such youth are simply
called homeless.*® Often the runaway leaves
home to avoid an abusive situation, and as

— 18-year-oid mother of one3

school districts, youth are not admitted to
classes unless their parents are taxpayers.
With no place to live, let alone to get needed
skills, runaway youth belong to no one. After
age 18, their problems normally multiply.
Many runaway girls become unmarried
mothers, typically following this pattern:
they come from homes in which physical
and sexual abuse was common; they become
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prostitutes or drug addicts and participate
in the underground economy; as mothers,
they usually have just one child. In 1980,
forty-three percent of homeless mothers had
been runaways or lived in foster or
institutional care as children or teenagers. '

Current state laws are punitive rather
than preventive. The juvenile legal system
may drive long-term runaways underground,
away from help, and to illicit activity. The
Commission strongly advocates the
decriminalization of running away. We
also recommend improved data collection
on runaways based on clearer standards
and definitions of runaway youth.

Out-of-home youth, both foster care and
runaways, weigh heavily on a society that
has failed them. All out-of-home youth share
one problem: they are forced to walk the
path to adulthood without the benefit of our
primary social institution, the family. The
community’s task is to provide supports to
out-of-home youth so that the roadblocks
they encounter will not result in a
permanent detour to a life of hopelessness.

Although we need additional information
about out-of-home youth and the agencies
that serve them, we can conclude even now
that their growing numbers require our
attention. Multiple services are needed to
help those who pass their 18th birthday and
are expected, unlike their counterparts who
emerge from family settings, to make it on
their own. Enhanced transitional supports,
including mentoring relationships and
supportive services provided by caring
adults, are much needed. Because many out-
of-home youth have had little reason to trust
adults, and few opportunities to form
enduring and supportive relationships, they
may need many such interventions to
rebuild their lives and fashion a better
future.*®

These young people realize the importance
of a good job. Foster care youth list job
preparation and money management as key
concerns. Many will need an added charnce
to finish high school and to obtain skills
training. Second-chance employment and
training programs, especially well-tested
models like the Job Corps, offer substantial
help, but training slots are usually full.*® It is
young people like these in the Forgotten Half
who we have particularly in mind in our
discussion of education and training in the
next chapter.

The Commission recommends more
supportive services and added-chance
programs that target out-of-home youth.
Closer coordination between the child
welfare system and the job training
system, including rapidly expanding the
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number of state and local youth
conservation and youth service corps,
(especially those with residential
programs), also appears to us to be a
promising pathway to success for out-of-
home youth.

Rural Youth

Attitudes toward rural life range from
idealizing country life as bucolic bliss to
writing off country people as "hicks from the
sticks.” Both attitudes do a disservice to the
truth and to our fellow citizens. Twenty-
three percent of the population, some 56,3
million people, live in or near America’s
14,000 towns and small cities or on farms.
About eight million of this rural population
are between 15 and 24; 786,000 are farm
youth.1?

Rural America’s Forgotten Half has many
faces: a young Appalachian coal miner, who
dropped out of high school to work in the
mines only to be laid off; a 19-year-old
unmarried daughter of a black Mississippi
Delta cotton picker, who left a factory job
cleaning chickens to stay home with her
baby: a hired man on a Kansas wheat farm,
whose family lost their own farm four years
ago; a 21-year-old mechanic in rural Texas,
who can find only part-time work.

Each example conjures up a different
image. One thread, however, holds the
urban view of rural America together: poorly
understood and largely forgotten.
Misperceptions about rural life are many,
including the belief that rural America is
only a sparsely populated version of urban
America and the implication that solutions
to rural problems are smaller scale versions
of urban solutions,*

True, non-college rural youth moving into
the work world and forming families have
the same needs as urban youth: they need
employment, and often require two jobs just
to make ends meet; and they need family
and community supports. Yet the nature of
the problems and solutions are different. A
young Missouri farmer, for example, works
nights at a power plant and days on his 140-
acre farm. Like 92 percent of all farm
families who need non-farm income to
survive, he and his wife have had full-time
jobs off the farm for ten years while
continuing to hold on to their dream of
becoming full-time farmers.* Other farm
families are not so fortunate. Forced off
farms by the debt crisis, parents and their
children are experiencing severe depression.
Young people who expect to attend the state
university and return home to join the
family farm are faced with what many
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perceive as no future. Non-farm rural youth
feel much the sam. way since their rural
comimunities offe; few employment
opportunities. T'tey are caught between the
choice of stayin, home where jobs are scarce
or leaving to compete for jobs in urban
environments—ijobs and environments for
which they 71ay be inadequately prepared.

In a stucdyy of the aspirations of rural
Appalach:ian youth, young people scale down
their drsire for better education and
empleyment because these goals are
perrzived as impossible. Rural youth often
svostitute close family ties as a prime
iadicator of self-esteem and life satisfaction,
However, reports of high satisfaction in the
face of adversity might simply reflect good
coping mechanisms and lowered
expectations in response to insurmountable
obstacles.™

Rural economic life is strained, both
because farming, fishing, mining, and
forestry, the traditional economic bases, are
subject to weather fluctuations and unstable
domestic and foreign markets and because
small business development, the second
lifeline of a rural community, is spotty.

Frequently, neither is stable enough to
support young people who want to remain in
their communities to work and start
families. Rural employment has grown by
only four percent since 1979 compared to 13
percent employment growth in urban areas.
More then 1,000 rural counties have an
unemployment rate of nine percent or
greater.®! Rural economic development,
heralded as a savior of the economic life of
the South in the 1970s, overlooked many
primarily black counties with severe
economic problems.

Rural America has the country's highest
rates of poverty. Fourteen million rural
Americans are poor; the 1985
nonmetropolitan poverty rate was 18.3
percent versus 12.7 percent for metropolitan
areas. Although the rates vary by geographic
area and even within a given state, poverty is
amplified in Appalachia and the South,
where 42 percent of rural youth and 96
percent of rural black youth live.5? Poverty
anywhere is often accompanied by illiteracy,
unermnployment, underemployment,
inadequate health care, high rates of early
and unplanned pregnancies and infant
mortality, and substandard housing and
education—concerns that hit hard on young
people.®

Rural education ranges from excellent to
substandard. Many rural school systems
have scant resources due to low property tax
bases. Transportation costs to bring widely
scattered students to consolidated schools
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claim a high percentage of rural school
resources. [literacy varies regionally, but 25
percent of rural Southern adults are
functionally illiterate, and approximately one
in three young people drop out of school.*
Rural Americans have lower life
expectancy. higher infant mortality, and a
shortage of health care professionals as
compared to urban Americans. Many
strapped farm families have dropped medical
insurance; many other rural families have
never had it.%® Health services are
inadequate and often inaccessible.

To overcome these barriers, rural people
have formed cooperative groups that foster
economic and community development as
well as creatively address the lack of services.
In 30 counties and four cities in the South,
self-help community organizations have
formed assemblies, The poor have come
together in a volunteer effort to marshall
interest, will, and resources to achieve
community goals. In Surry County, Virginia,
a county assembly was organized to improve
schools, attract doctors, repair housing, and
create job training opportunities for young
people.®® Shelby County, Tennessee, is an
example of an urban center, Memphis,
surrounded by a traditionally rural
population. With 150,000 people in the
county in poverty —twice as many blacks as
whites, the county’s Culture of Poverty
Think Tank incorporates rural needs in its
action agenda. The county’s primary
objective is to close the income gap between
the poor and the non-poor 10 percent
annually—whether urban or rural—through
combined strategies in employment,
education, housing, and health care.?”

ther programs are directed specifically at
the needs of rural youth:

@ In Leslie, Michigan, the Family Learning
Center coordinates comprehensive
services for rural teen parents. The
Center assists them in completing high
school and preparing for employment
and provides health care, childcare. and
other support services. Serving a
predominately white, lower middle class
rural population from seven school
districts, the program involves pregnant
teens, teen mothers and fathers, and
extended family members. In 1985, 91
percent of the pregnant and parenting
seniors graduated.

@ In North Carolina, the Natural Helpers
project of Orange County Planned
Parenthood enlists adult rural volunteers
to act as mentors for teens, especially
girls. Their desired outcome is to reduce
the incidence of teen pregnancy, but they
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have also succeeded, through self-help,
in enhancing cooperation and
communication in rural North Carolina.

@ In response to increased teen-age
alcoholism, a sharp jump in rural youth
runaways, and the highest reported
rates of mental depression in America,
the Northwest ITowa Mental Health Center
stretches limited resources to provide
youth services, including peer support
and employment information, to young
people in danger of dropping out of
school or making other risky decisions.

® A longtime friend of rural America
reaching three million rural youth
annually, 4-H does more than teach
youth about farming or cooking and
sewing. The expressed commitment of 4-
H is to direct services to at-risk youth in
urban and rural areas and to build youth
leadership. New curricula for health
education, community leadership, and
economic development as well as for
problematic adolescent decisions about
drugs, alcohol, and sexual behavior are
included in the 4-H repertoire.®®

The Cooperative Extension Service of the
US Department of Agriculture, an integral
part of rural America, generated a "Building
Human Capital” strategy to increase the
ability of young adults to reach their
potential through cooperation among
families, community organizations, and the
workplace. State extension services, linked
with government agencies and private
businesses, target one of the following
objectives and plan state or county
initiatives:

@ to improve and expand career
preparation
-a JTPA program, begun in 1985 for
rural youth in Michigan, addresses the
special needs of farm youth—they
receive on-the-job training, stress and
financial management courses, and job
referrals;
-Careers Unlimited in East Lansing,
Michigan holds bi-yearly week-long
training workshops in career exploration
for rural students throughout the state:
in 1987, 2,700 youth participated.

© to foster responsibility
-Peer Plus I, a 13-year-old program
designed by Michigan youth, builds
youth self-esteem and interpersonatl
skills through peer counseling; 400
adults and older teens are trained yearly
to act as mentors to youth.
-A Darlington, Wisconsin, program to
reduce teenage alcohol and drug abuse
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resulted in a 55 percent decrease in
alcohol use and a 38 percent reduction
in youth arrests for alcohol use from
1985-87.

-Based on research that suggests people
in crisis first call people close to them,
4,000 Arizonans, including older youth,
participated in Skills in the Art of Caring
workshops to increase their ability to
help family and friends in crisis.

® to develop leadership
-Family Community Leadership
programs, supported by the Kellogg
Foundation, identify and sirengthen
local leadership; young people take 30
hours of instruction in communication,
conflict resolution, community affairs,
and public policy to learn how to resolve
issues affecting them and their families.

# to foster volunteerism and service
-In 1986, North Carolina’s Teens
Reaching Teens involved 223 16-19-year-
old youth and 86 adults in volunteer
teams to develop and present programs
that generate discussion on topics of
youth interest; the older youth wrote
and taught a six-hour curriculum to
4,000 6-12-year-olds.®®

Other extension services are broadening
their scope to economic development with
the expressed objective of retaining youth in
the rural population through providing
employment opportunities. A University of
Maryland professor of agricultural
economnics assists rural Maryland counties
and extension agents in assessing economic
needs and planning small business growth.
Backed up by a regional data base at
Pennsylvania State University, a team of
county public and private leaders can
incorporate information about business
activity and available transportation systems
to plan economic development. Current
research indicates that focusing on business
retention and expansion and local small
business development is more viable than
recruiting new corporations.®®

Jonathan Sher, the director of school-
based programs at the Small Business and
Technology Development Center of the
University of North Carolina, urges a change
in attitudes toward rural youth, particularly
poor rural youth. Young people, adults,
school, and community must interact in
different ways to create an environment that
fosters growth of self-esteem, skills, and
opportunities for youth. He believes that
energetic and idealistic young people, when
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properly directed, can solve some of their
own economic problems. The keys to
achieving these goals are:

® viewing the school as an agency of rural
development;

e using the community as the foundation
of the school’s curriculum: and

® encouraging both students and teachers
to be active learners and active citizens."!

The rural school-based enterprise program
is a pilot activity jointly sponsored by the
University of North Carclina’s Small
Business Technology Development Center
and Rural Education and Action Learning
Enterprises (REAL). The basic purpose is to
help rural educational institutions become
job incubators and to help students become
job creators, rather than simply job
applicants. Extensive classroom work in
applied economics, entrepreneurship, and
small business management supplements
the creation of “honest-to-goodness” long-
term businesses conceived, planned, and
operated by high school students and
supported initially by seed capital from
cornmunity institutions. The businesses
must fill an economic niche important to the
community and not occupied by another
business: they are intended to be spin-offs
in which students gain experience and
possibly purchase the businesses upon
graduation. Successful ventures so far
include a print shop, delicatessen, and boat
rental company.®?

The Commission commends these
cooperative efforts to solve problems within
rural America, yet also well appreciates the
intractable economic issues, including
declining opportunities in farming, mining,
fishing, and forestry and lack of alternate
development, that are overriding dilemmas
for rural America and its young people.®?
Rural America will need more than local
effort or ephemeral national attention to its
economic dilemmas, particularly those faced
by young people as they move into adult life.
Without national and state recognition that
rural poverty is a prime barrier to improved
life for rural youth, individual initiatives in
providing social services and developing
economic strategies will only result in
short-term solutions.

We recommend the following strategies
that draw on individual and local effort
while providing state and national
leadership direction and resources:

® Planning for economic development
and job training by federal, state, and
local governments in combination with
universities and extension services;
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® Increased job training and
entrepreneurial programs expressly
designed to involve young people in
the creation of economic opportunities;

® Expanded and improved social service
delivery to rural families and youth;

® Greater foundation and federal support
Jor economic development in rural
areas that does not bypass those who
are the poorest;

® Local comprehensive efforts, such as
countywide assemblies and planning
groups, that take action on problems
Jaced by rural youth and involve youth
as active participants.

After many generations of city living,
people can often forget how unportant rain
is to basic survival and wish for no rainy
days; we can likewise forget that the
Forgotten Half includes millions of rural
youth. Policies that protect and further that
view are not the sole responsibility of rural
America. We all have a stake in looking anew
at this too-often misunderstood and doubly
forgotten portion of American young people.

The “Truly Disadvantaged”

According to 1986 Cernsus data, 16
percent of America’s 15-24-year-olds—nearly
six million young people—are poor.®® Much
of this poverty will be only temporary. A
study conducted by William T. Grant
Commissioner Mary Jo Bane and her
Harvard colleague, David Ellwood, based on
longitudinal data from the Michigan Panel
Study of Income Dynamics, found that most
people who become poor are likely to move in
and out of poverty as their life
circumstances change, often within a year
or two.%® This appears especially true for
young people. Many will increase their
earmngs after age 25 when, after years of
experience and education, they finally win
entry into the higher paid primary labor
market or after they marry and combine two
incomes. In 1986, the percentage of poverty
among adults between 25 and 44 was nearly
six percentage points less than among 15-
24-year-olds.*” But poverty is not short-term
for everyone. Bane and Ellwood found that a
substantial subgroup remains poor for a
very long time, often a decade or more.

Two groups of young adults are most likely
to experience this protracted poverty and the
ominous future it brings: 1) single mothers
who are either heading their own
households or living with their cwn poor
families, and 2) the chronically non-
employed young men who are not marrying
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Increased joblessness, poverty and receipt
of welfare do not simply result
mechanically from having large numbers
of poor together in the same areas. They |
signal. . .not merely a quantitative
concentration of poverty but a
transformation of the social and
institutional structure of the inner city
which, given profound economic changes,
puts their residents in a radically rnore
constraining situation than their
counterparts of earlier times or the poor of

other neighborhoods.
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— Loie J.D, Wacquant and William Julius Wilson®

these young mothers. We are particularly
concerned about the even smaller number of
these young unmarried mothers and
unemployed young males who are among the
poor living in largely minority, highly
concentrated poverty neighborhoods of
America’s largest cities and whose present,
and future, lives are most seriously
threatened.®®

These are young people who, by virtue of
where they were born and raised, are
excluded from the stable employment sectors
of the economy and in large measure from
the prevailing standard of American life.*” In
spite of mounting empirical evidence to
support this view, most Americans continue
to believe otherwise. National survey data
collected in 1969 and agzin in 1980 suggest
that most Ameiicans believe “that
opportunity for economic advancement is
widely available, that economic outcomes are
determined by individual's efforts and
talents, . . .and that, in general, economic
inequality is fair.” Poverty is most frequently
viewed as the result of a “lack of thrift or
poor money management skills” while
structural causes, such as low wages or lack
of jobs, are considered the least important
causes of poverty.”” These notions have been
so prevalent that even US poverty
researchers have, until recently, largely
ignored the impact of persistently high
unemployment levels on specific
communities. Recent studies have found,
however, that, since the 1970s, many inner-
city minority neighborhoods have been
particularly vulnerable to the combined
effects of severe recession, industrial
migration, and increasing social isolation

from a cross-section of social and economic
classes. The result has been sharp increases
in long-term joblessness, concentration of
poverty, female-headed families, and welfare
dependency.”

The pall cast over the lives of that small
fraction of young people growing up in high
poverty neighborhoods looms large in
American society. We agree with David
Ellwood that:

There will be no quick fixes, no magic
silver bullets. What we need is
intensive, long-term experimentation
and commitment to education,
opporturnity, and empowerment. If we
cannot gffer a real vision, a real hope
to those in our most hostile
neighborhoods, America may lose an
important segment of its society.”

In 1985, nearly one million single parents
under 25, almost entirely women, were
heading their own households. Poverty
among such households is extremely high—
uearly three-quarters were poor in 1985. The
poverty rate among the more than 300,000
households headed by black single mothers
was 86 percent. An additional 800,000
young mothers and their children were
living in someone else’s household, usually
their parents, and these families, too,
endured substantial poverty.” Young
mothers who remain single are likely to
remain poor for an extended period. It is
estimated that 62 percent of the children
who spend the bulk of their childhood in
single-parent households will grow up
poor.”™
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As many as 500,000 babies will be born in
1987 to young single women in their early
teens and 20s. The single parent
phenomenon differs statistically for blacks
and whites, but its effect of increasing the
likelihood of poverty is the same for both.
Births have steadily declined among young
black women since 1960. Whites in their
teens and early twenties have experienced
rising birthrates in recent years, but their
rate is still much lower than that of blacks.

Qg R R
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Some analysts have argued that welfare is
the primary reason that parents do not
marry, but instead bear children out-of-
wedlock and raise them in single-parent
families.”™ According to this view, “overly
generous” welfare payments have
encouraged mothers to have more children
and to avoid marriage in order to maintain
eligibility for welfare available only to single-
parent families. Recent research findings,
however, indicate otherwise. Welfare seems

H

... to lift artificial weights from all
shoulders; to clear the paths of laudable
pursuit; to gfford all an unfettered start,
and a fair chance in the race of life.

— Lincoin’s 1st annual message to Congress

Both groups have developed a growing
proportion of out-cf-wedlock births, with the
proportion higher among blacks. Today,
young black women are most heavily at risk
of becoming single parents. They represent
only 14 percent of their age group, but they
account for almost a third of all teen
mothers and for half of those who are not
married.”™

Single mothers with an adequate
education and a strong system of social
supports, including childcare and
employment training, can often find work
and, ultimately, achieve self-sufficiency for
themselves and their families, particularly if
they limit their childbearing to one child.”™
Many others will marry out of poverty. But
neither full-time work nor marriage are
escape routes widely available to the
female heads of households who were poor
before they had families of their own.
Although we do not know the numbers of
today’s poor young single mothers who grew
up in poverty, the correlation among poverty,
early childbearing, and school failure
suggests that it is quite high. With minimal
education and the heavy responsibility of
raising a family alone, poor young single
mothers are seldom able to find jobs that pay
enough to support themselves and their
children at above poverty levels. Even full-
time, year-round work at minimum wage
jobs fails to bring a family of three even
three-quarters of the way out of poverty.””
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to have a modest effect on separation and
divorce, but its overall effect on the
proportion of single female heads of
households is small.”

If readily available welfare benefits were
the reason for rising proportions of single-
parent families, welfare rolls would logically
show a corollary increase. Instead, the
reverse is true. Since the early 1970s, the
period during which single-parent
households have shown their greatest
increase, the number of children receiving
Aid to Families with Dependent Children
(AFDC), the primary single-parent family
welfare program, has fallen rather than
increased. During this same period, the
value of AFDC (which unlike Social Security
and several other entitlements is not
indexed to the cost of living) and food
stamps, when taken together and adjusted
for inflation, has been eroded by at least one-
quarter.®® The amounts of these two benefits
vary from state to state, but nowhere do they
lift a family out of poverty. In 40 states, they
amount to less than 75 percent of the
poverty level.®! In nine states, the AFDC cash
benefit is less than one-third of the poverty
level. 82 ]

A more persuasive explanation argues that
the increase in unmarried black families is
at least a partial response to the widespread
erosion in economic and social oppor-
tunities characteristic of many inner-city
neighborhoods over the last two decades.
Marriage, a primary escape route out of
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This class transformation of the inner city
drastically cuts off employment

channels. . .there are fewer local
businesses, service establishments and
stores around that can offer jobs—not only
Jull-time positions on which a wage-earner
might be able to raise a_family, but also the
icind of part-time jobs that are crucial to
socialize youths into the world of work.
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poverty, makes little economic sense for
many young black women when the pool of
potential mates is filled with men whose
educational attainment, current earnings,
and occupational prospects are often worse
than their own. As our Interim Report and
Chapter 1 of this volume discuss in detail,
the sharply deteriorating economic pros-
pects and chronic unemployment of young
black males correlates strikingly with
declining black marriage rates and the rise
in female-headed households. Unemploy-
ment among those trying to find work has
risen among black 16-24-year-old males
nationally from 13.8 percent in 1955 to 26.6
percent in 1986. Both unemployment and
joblessness among those too discouraged to
continue to look for work are undoubtedly
far higher in many urban areas. The net
result for black 20-24-year-old potential
husbands was a 46.1 percent drop in real
median annual earnings between 1974 and
1986 and close to a two-thirds drop in their
marriage rates.® In March 1986, only 10.8
percent of 20-24-year-old black males were
married, as were only 7.9 percent of those
with less than a high school education. To
paraphrase Chapter 1 of this report: The
fewer years of education completed, the
lower one's earnings; the lower one's
earnings, the less likely that young men will
marry.®

These young unmarried mothers and
unemployed young men are, indeed, among
the “truly disadvantaged™*-—the term used
by William T. Grant Commissioner William
Julius Wilson to describe that hetero-
geneous group of families and individuals
whose social isolation from groups of
different class and or racial background,
joblessness, lack of basic skills, long-term
welfare dependency, or involvement in crime
and aberrant behavior threatens to keep
them permanently out of America’s
economic and social matinstream.

Estimates of the number of “truly
disadvantaged” adult men, women, children,
and young people range from about two to
eight million persons. Recent research
suggests that the size of this group of
isolated poor is closer to the lower end of
that range. A 1986 study of the latest
available Census tract data on
neighborhoods with generally homogeneous
populations between 2,500 and 8,000
persons, conducted by the Urban Institute
economist Isabel Sawhill and sociologist-
demographer Erol Ricketts, identified those
tracts with high concentrations of four risk
factors commonly associated with persistent
poverty: school failure, welfare receipt,
marginal labor force participation, and
female-headed households. They found that
880 of these urban neighborhoods, about
two percent of all such urban areas, had
high concentrations of all four factors
simultaneously. These neighborhoods, about
99 percent in urban areas, contained about
2.5 million people or about one percent of
the total US population. Some 58 percent
were black, 11 percent were Hispanic, and
28 percent were classified white.?” In
another estimate, Harvard labor economist
David T. Ellwood concludes that minorities
who live in the poorest neighborhoods in the
top 100 central cities, constitute six percent
of the nation’s poor.®® Ellwood's colleague
and Grant Commissioner Mary Jo Bane
estimates that approximately 688,000 16-
24-year-olds live in these extreme poverty
areas and that about half are poor
themselves.

Many refer to those who share the
generalized problems of male
unemployment, poor female-headed
households, and entrenched poverty as
members of a newly emerging “underclass.”
Although there can be little doubt that
poverty in America’s poorest neighborhoods
has worsened in degree and kind since the
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1960s, the Commission agrees with those
analysts who prefer to avoid this label,
arguing that the term “underclass” is often
used indiscriminately, lumps together
people whose problems are widely
different, and, as a result, overemphasizes
the size of the group, their isolation from the
larger society, and the intractability of their
situation; the image conveyed is of such
concentrated poverty that it seems
impossible to change and pointless to try.®
The Commission believes, to the contrary,

that a good deal can and must be done to
improve the life chances of these most
forgotten of America’s Forgotten Half. If any
small satisfaction can be derived from the
numbers we have cited, it is only that
America’s truly disadvantaged young
adults are, at once, too many to ignore and
Jew enough so that, with the concerted help
of a determined society. their life chances
can be vastly improved.

Te-
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How many people do not work because
they do not want to work?

How many people do not work because
they don’t know how to work?

Why, despite a common experience with
slavery, is the native American black
family so much more fractured than the
families of black Americans from the West
Indies?

Why are Puerto Rican families statistically
more likely to be broken than Mexican-
American families?%"

But not having all the answers is no
excuse for continuing a policy of neglect that
condones the poverty and wasted futures of
these young Americans and their families.
Provided we have the political will to do so,
we have sufficient research and practical
knowledge to justify [ar greater efforts.

When you don't recognize that your first
line of defense is your own people, with
priority to those who are weak and
hungry. . .then the missile has not been
invented that will save us.

Tah

- Pastor John Steinbruck
Luther Place Memorial Church,

We make no claim that we fully
understand the knot of chronic male
unemployment, poor female-headed
households, and persistent poverty that
must be loosened if the number of this
country’s truly disadvantaged is to be
diminished, nor that even our best efforts
will be able to reach and redeem every
impoverished family and disenfranchised
youth. William T. Grant Commissioner
Bernard C. Watson raises some questions
that continue to trouble us:

How do we measure the number of those
who reject commonly accepted values for a
career of crime?

Why. if broken homes help create the
underclass, don't all children become a
part of it? Why does one go to college and
another to jail?

Why did welfare roles and the incidence of
crime explode in the 1960s when the
nation’s economy was strong and
unemployment down?

Washington, DC

Research tells us that what works are
increased educational opportunities,
improved employability through training
and work experience, expanded job
opportunities, social, medical, and job-
related services, the provision of transitional
income, and in-kind support—as well as a
growing, more productive economy.”! But
research has also taught us realism.
Overcoming long-term deficits is not an
overnight process, nor is it one that will
submit to any single solution.®? Individuals
will need repeated opportunities and strong
supports to tiy, sometimes to fail, and to try
again. Programs that can hope to make a
difference must last years instead of only a
Jew weeks or months, and they must
provide a _full range of comprehensive
supports, including the so-called “soft”
services of counseling, case managemertt,
and emotional supports.®

We second Lisbeth Schorr's findings that
the interventions that have the best chance
of breaking the cycle of disadvantage are
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intensive, comprehensive, and flexible.
Every bit as important, they are staffed by
highly effective professionals and
paraprofessionals who believe in their
clients, understand their needs, and are
willing to go to bat for them. In general,
these programs:

® see the individual in the context of his or
her family and each family in the context
of its surroundings:

® offer a broad spectrum of services that
are made easily available to clients who
need them;

@ find ways to circumvent bureaucratic
barriers that limit the provision of all the
services that their clients need;

@ are flexible enough to allow professional
staff reasonable dls,cretlon in meeting
clients’ needs;

e employ staff members whom clients
perceive as caring and trustworthy.™

Effective programs are also those that are
given the chance to work with individuals
and their families over a long period of time
and to continue their efforts even if
“success” is not immediately apparent.
Programs with the attributes outlined above
must be given, like the people they are
designed to serve, a genuine chance to
succeed.

A program developed in 1968, under the
auspices of the Yale University Child Study
Center, lends support to the argument for
comprehensive, intensive, and long-term
support for young single mothers and their
children. Developed by pediatrician Sally
Provence and her colleague Audrey Naylor, a
professor of clinical social work, the program
provided intensive pediatric services, social
work, high quality developmental childcare,
and psychological services to 17 families
beginning during the mothers’ first
pregnancies. All the participants had below
poverty level incomes, averaged 11.5 years of
schooling, and over half were unmarried, A
team of skilled professionals provided
continuous support for up to 30 months
after the birth of each mother's first child to
help them develop their own abilities and
those of their children.

Two subsequent evaluations at five- and
ten-year intervals using a control group of
families showed the program’s striking effect
on socioeconomic status. Although no
significant chiange was apparent at the end
of the 30 month intervention, the five-year
follow-up found the families to have
“changed dramatically.” More were having
fewer children and were more frequently
employed. By the ten-year follow-up, even
greater gains were reported. Almost all the
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families were self-supporting while only half
of the control families (all of which were
matched on marital status) were off welfare.
In contrast to the control families, whose
socioeconomic standings had not changed
in ten years, the number of self-supporting
intervention families had climbed steadily
upward in the years after the program
ended.”

The Manpower Demonstration Research
Corporation’s (MDRC) New Chance program
offers the promise of a well-researched and
widely replicable model for assisting young
single mothers to create successful lives for
themselves and their children. Currently in
a two-year demonstration phase in six
communities across the country. the
program prepares low-income single
mothers between 17 and 21 for gainful
employment. Its premise, drawing on years
of research and practice with teen mothers,
is that young women of working age are
most likely to delay future pregnancies if
they know they are sufficiently trained to
succeed financially in the labor market. New
Chance helps young mothers build job and
vocational skills, gain experience through
part-time jobs, and continue their basic
education in a highly intensive, four-day-per
week, 18-month program. In addition to job
preparation, placement, and follow-up, New
Chance takes away the stumbling blocks
that impede success by providing childcare,
family planning, training in child
development, stipends, counseling, health
care, and incentive payments. In late 1988,
MDRC will assess the progress of its
developmental phase.®®

Evaluations of Job Corps, the nation’s
premier employment and training program
for young adults with low educational
attainment and insufficient vocational and
basic skills—about half of whom come from
welfare backgrounds—have repeatedly
shown the value of long-term, intensive, and
comprehensive services. Seventy-five percent
of Job Corps enrollees move on to a job or
full-time study; graduates retain jobs longer
and earn about 15 percent more than if they
had not participated in the program. Society
benefits as well: about $1.46 is returned in
increased productivity and unspent social
services for every $1.00 invested in program
costs." Job Corps’ new pilot program, Job
Corps I, aims to continue this success. Two
demonstration sites will replace the Corps’
residential model with a daytime, non-
residential program and broadened
vocational offerings in an aggressive effort to
attract young women, especially single
mothers. Understanding that young
mothers' first responsibility and concern is
their children, Job Corps Il is establishing
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strong relationships with community
agencies to ensure adequate childcare and
support services for their participants.”™ But
Job Corps is funded to service only a small
minority of eligible youth.

The Commission recommends
expansion of flexible, long-term, and
comprehensive education, training, and
employment programs specifically
designed to give truly disadvantaged
young people added chances to succeed.
These programs should be tailored to
individual needs and provide the
assistance that will make success
possible, including help with daycare,
transportation, housing, health care, and
training allowances.

Even with substantial help, however, not
every young person caught in the web of
schoaol failure, early parenthood,
unemployment, substance abuse, social
isolation and crime will be able to untangle
his or her life. But we cannot assume that if
these interventions do not worlk_for all—or
malke as great a difference as we might
like—that they are of no value to a great
many. Solutions to persistent poverty lie in
small changes that, over a long period, can
have large effects.

At the same time, we believe society’s best
and most cost efficient chance of reducing
the stacked odds of persistent poverty is to
identify risk factors and work to remove
them before their onset.”® The Commission
recommends comprehensive, flexible, and
coordinated services beginning early in
life including family planning, prenatal
health care, pre-parent training,
continuing parent counseling and
support, nutritional services, childcare,
early childhood education, and health
education. These can reduce the need for
subsequent, more costly services and
underpin effective education and training
opportunities for older youth and young
adults.

The Commission also believes more

Sflexible educational opportunities,
improved relationships with adults,
incentives to keep young people in school,
and transitional programs to help bridge
the gap between school and work are
necessary to continue to prevent problems
and foster success.

Evaluations of Head Start, a pioneering
effort in comprehensive, preventive services
for children and their families, found that
positive outcomes appear in children and
families several years after program
participation. Launched in 1965, Head Start
was designed to help communities break the
cycle of disadvantage through a multi-
faceted program of education, social
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services, health, and parent involvement for
children between the ages of three and
school age. The program has been
enthusiastically supported by families and
communities since its inception and
continued to receive federal funds despite a
widely-publicized 1969 preliminary study by
the Westinghouse Learning Corporation that
found that early cognitive gains appeared to
have washed out over time,!®

A 1985 analysis of 210 research
documrents on local Head Start programs
suggests that persistent funding has been
well worth the investment. It reports that
those studies that have looked at several
long-term measures of school success have
found that Head Start children are less likely
than non-Head Start children to repeat a
grade of school or to be assigned to special
education classes. The evaluation also shows
that compared to parents of children in non-
Head Start preschools, Head Start parents
receive more health, nutrition, and social
service help from staff, develop better links
with a wide range of community-based
services, and increase their use of health
care.!o!

Chicago’s Beethoven Project, a recently
undertaken effort to provide multiple and
intensive preventive services to families for
an extended period, hopes to show that long-
term vision, patience, and financial
commitment can male a difference. This
$1.2 million public/private partnership,
funded by the Illinois Department of Health
and Human Services and the Harris
Foundation, identified the entire
kindergarten class of 1993 about to be born
to mothers living in the Robert Taylor
Homes, one of the country’s largest low-
income housing projects. Named after the
nearby elementary school, Beethoven aims
to offset the losses of growing up in
concentrated poverty and long-term isolation
by providing a full range of preventive
health, education, and parenting services to
approximately 150 children and their
families.

Central to the program are “family
advocates,” often former teen mothers
themselves, who live in or near the Taylor
Homes. Each advocate develops close
personal relationships with the children and
mothers she works with and helps them to
understand and use the services the
program offers. In addition to teaching
young mothers the basics of sound prenatal
and infant health care and nutrition,
advocates also help them start family albums
and journals to track their child’s early
growth and accomplishments. Family
advocates help young mothers understand
normal development, teach them how to talk
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with and care for their infants, listen to
their concerns, frustrations, and worries,
and offer the counsel and compassion of a
more experienced mother. As the children
grow older, they will begin a special program
for toddlers and later move on to Head Start.
Beethoven's five-year effort to give children
the help they need to meet their potential
and to enter school as well-prepared as
middle-class children will be carefully
monitored, and the success of children who
complete the program will be compared to
those in similar circumstances who have not
received services.!'%?

As this Commission and many others have
repeatedly argued, the time to begin to alter
the course of poverty is before birth. But at
every stage of development throughout life,
tested interventions can improve an
individual’s chances_for a happier and
more productive life. In Toward A More
Perfect Union, authors Gordon Berlin and
Andrew Sum underscore this crucial point:

. . .some analysts have concluded that
socioeconomic status and _family
background predetermine a situation

Chapter 6

that cannot be altered. The truth is

otherwise: it is never too late to |
intervene. However, to make a

meaningful difference, we must begin

thinking about a lifetime of multiple
interventions in which both mother’s

and child’s skills are improved at key

points in the developmental process.'®

Because it is never too late to intervene,
the Commission urges that coordinated
systems be developed to deliver
individualized services to all members of
truly disadvantaged families, children,
adolescents, and adults.

Society’s goal, as recommended by the
National Research Council’s Panel on
Adolescent Pregnancy and Childbearing,
should be to promote sound economic,
social, health, and developmental outcomes
for young people.'® Our efforts must not end
until the cycle of disadvantage has been
replaced by an equally predictable cycle of
opportunities.
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PATHWAYS TO SUCCESS:
Recommendations

Many groups of young people must overcome especially high barrlers to participate fully in
community life. To increase their opportunities we recommend

For Youth with Disabilities:

e full compliance and aggressive enforcement of existing state and federal leglslatmn guaranteeing
the civil rights of people with disabilities. (p. 107)

e increased support of independent living programs; hiring incentives for employers; and
restructured benefit packages, including health insurance, to eliminate disincentives to work.
(p. 109)

® expanded use of adults with disabilities as role models and mentors; and ‘the inclue,lon of
youth with disabilities in community service and youth organizahons {(p. 107)

PFor Out-of-Home Youth:

e intensive family preservation models that provide sufficient services and individualized, long-
term casework help to protect children, maintain families, and prevent 0ut~of home foster care.
(p. 111)

® increased attention to the development and replication of 1ndependent hvmg models; and
added-chance employment, training, and life skills opportunities that target out—of-home youth
(p. 111, 113)

& decriminalization of running away and improved national data collection on runaway and
homeless young people. {(p: 113)

For Rural Youth:

¢ improved employmentand job training opportunities for all rural youth mcluding the poorest;
expanded social service delivery; and youth involvement in comprehensive economic and social
development planning efforts. (p, 116)

For the *Truly Disadvantaged”:

e comprehensive, flexible, and cocrdinated services beginning early in life including family
planning, prenatal health care, pre-parent training, continuing parent counseling and support,
nutritional services, childcare; early childhood education, and health education. (p. 122) -

e individualized services simultaneously delivered to all members of at-risk families 1ncluchng
flexible educational opportunities, improved counseling, one-to-one relationships with adults,
incentives to keep youth in school and transitional programs to help bridge the gap between
school and work. (p. 123)

® multiple added-chance opportunities for education, training, and employment, transitional
income, and in-kind support specifically targeted to the most disadvantaged. {(p. 122) -

124




QR [T T I

Educated and trained people are an
unlimited resource, while uneducated and
untrained people are unlimited liabilities.

[P,

1 00

— Ray Marshall, former US Secretary of Labor

Chapter 7
Pathways to Success:

Expanding Opportunities in Education and Trainin

SR SRRV |

This chapter considers the education and
training needs of the Forgotten Haif—the
young men and women who do not attend
college after completing high school, as well
as the far too many young people who fail to
complete high school and need alternative
opportunities to acquire or upgrade their
skills. While the large majority of our youth
do graduate from high school, a substantial
portion of these graduates require extensive
remediation in order to perform at expected
levels of basic academic skills and work
readiness. Many young people could benefit
from additional study later in life—including
higher education—to advance their careers
and to pursue new goals.

For a variety of reasons, these young
people, without more directed help, will not
have access to the knowledge and skills that
will help them meet their full potential as
workers, parents, and citizens. Some of the
Forgotten Half have interests and talents
untapped by traditional schooling. Others
have never known the guidance,
encouragement, and financial assistance—
from either family or community—that most
young people need to enter and succeed in
high school and postsecondary education.
And, in far too many cases, existing
opportunities for education and training are
clearly inadequate.

Although their education and training
needs vary greatly, all members of the
Forgotten Half are at a distinct disadvantage
compared with young people who go on to
formal collegiate or career studies directly
after high school graduation. In this

chapter, we shall look at various aspects of
this disadvantage with a view to devising
more effective and more equitable policies
for meeting the education and training
needs of all our young people. Finally, we
shall consider the principles of Fair Chance:
Youth Opportunities Demonstration Act, an
initiative to test these policies in one or
more areas of every state in the Union.

In our Interim Report and in Chapter 1 of
this Final Report, we explored the rapidly
changing reward structure in the world of
work. We stressed that, in the population as
a whole, the best jobs and highest earnings
generally go to those with the highest levels
of academic attainment. This is because
most employers view postsecondary
education degrees, diplomas, certificates,
and educational attainment and years of
formal study as proxies for the ability to
perform work at advanced skill levels. In
effect, we now have a five-tiered education/
reward structure:’

® Four or more years of college generally
leads to the best remuneration and
highest status employment—what most
Americans equate with “success.”

© Some postsecondary education, even
without a degree, leads to a significant
improvement in earnings over mere high
school completion.

e A high school diploma, long considered
the single most powerful predictor of
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COLLEGE GRADUATES ARE ONE-FIFTH AS LIKELY TO BE

UNEMPLOYED AS HIGH SCHOOL DROPOUTS

TABLE 8
Education, Unemployment, Poverty”

Unemployment Rates,
of Persons Age 25-64

Family Poverty

Percent of Rate (March 1987)
Educational Level Population Age 25+ (March 1387) (Head of Household
Completed Completing Level Male Female Age 25+)
College—4 or
More Years 19.4% 2.5% 2.1% N.A.
College—1-3 Years 16.9 50 40 4.0%
High School—
4 Years 384 6.7 58 95
High School—
1-4 Years 119 1.2 109 185
Averages 6.0% 52% 109%

*Note: U.S. Bureau of the Census. Statistical Abstract of the United States, 1988. Washington, D.C.: USGPO, 1988;
Tables 202, 634 (data for older workers provided by Bureau of Labor Statistics, July 1988), 719,

Percent
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success in the labor market, is now the
minimum requirement for entry into
today's workforce. But the diploma no
longer guarantees being able to support
a family at decent living standards.

@ High school dropouts are unlikely to be
considered for employment much above
minimum wage, except in geographic
areas characterized by severe labor
shortages and relative economic
prosperity. Their future among the
working poor is bleak.

® School dropouts who disconnect from
society and succumb to lives of crime,
addiction, chronic unemployment, and
dependency are headed for personal
disaster with its attendant social costs.

Table 8 demonstrates graphically the
strong correlation between educational
attainment—or years of formal schooling
completed—and the individual’s chances for
avoiding unemployment and poverty.

In short, college graduates generally are
about one-fifth as likely to be unemployed as
high school dropouts. They also have
negligible poverty rates compared with the
almost one in five high school dropouts who
are trying to support a family with below
poverty-level income. Women and minorities
do not fare as well as white males, but the
relationships depicted above nevertheless
pertain,

The striking correlation between
educational attainment and employment
and earnings is amply demonstrated. As a
broad generalization, it seems beyond
question that the more years of formal
education and training completed, the
greater one’s employability and annual
income. Considered purely as an economic
investment, education and training pay off
handsomely for hoth the individual and the
society. (See further discussion in
Appendix E.)

Education and training thus remain the
Forgotten Half’s most_fundamental and
reliable pathways to success. Knowledge
and skills open doors to current employment
opportunities that would otherwise remain
closed. More important, advanced skills and
competencies—particularly the ability to
think flexibly and creatively about new
technologies and emerging problems-—-make
it possible for both the individual and
society to adapt in a world of endlessly
wrenching change. And with such skills and
competencies come the earnings that make
it possible to have a decent living, to support
one’s family, and to contribute responsibly to
the community.

An essential fact, however, is that the
nation makes no investment in the non-

collegiate education and training of youth
that is even remotely comparable to the
help offered to those who do pursue formal
career training and collegiate education.
By any reasonable calculation, federal, state,
and local governments provide only token
support for “second-chance” remediation
and employment training programs that
assist a small fraction of American youth.
Yet, ironically, non-college-bound youth are
precisely those young people who most need
the benefits of publicly-supported education
and training in order to become productive
and economically self-sufficient adults.

In this chapter, therefore, we turn our
attention to some steps the nation must
take to expand opportunities for education
and training for all our young people, those
who go to college and those who do not.

To upgrade the skills and knowledge our
youth will need as they prepare to enter the
labor force, establish themselves as workers,
and begin to create families of their own will
surely require additional investments of
public and private funds. But first must
come changes in public attitudes. Three
especially pernicious and erroneous beliefs
that should be altered are:

Myth # 1 - "All young people seeking to
enter the world of work directly from high
school can make it on their own, with little
concern or support from the larger society.”
This notion may have been true in an
expanding economy with a simpler
technological basis. But a vastly changed—
and rapidly changing—Ilabor market means
that many young people, even with high
school diplomas, require additional
education and training, including
remediation in many cases, before they can
realize their potential in the workplace and
assume responsibility in their families and
communities.

Myth # 2 - “In the 21st century, college
education will be the only way to assure
economic and career success.” The case for a
persistent dedication of additional resources
to higher education is a strong one,
vigorously supported by this Commission.
Collegiate studies could greatly enhance the
life chances of many more young people than
currently pursue them.

We also believe that wise public policy
should stress the acquisition of skills and
trained talents, no matter how and where
they are acquired. We do not endorse the
simple (and misguided) proposition that
every young person should have a liberal
arts or pre-professional college education.
That would neither address the needs of the
economy nor the talents and ambitions of
many in the Forgotten Half. We need a more
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flexible spectrum, ranging from graduate
and professional education through studies
leading to the baccalaureate and to all forms
of vocational and career training. That
spectrum should encourage individuals to
move within it at any time during their
working lives. In short, we should consider
the needs of all our young people for
education and training — those who
pursue college degrees and other forms of
postsecondary education* and those who do
not, but who do need additional education
and training to succeed in the world of work.
We should expand the access of many
more members of the Forgotten Half to
higher education and, at the same time,
provide new recognition and support of
alternative pathways to skills and
competence.

Myth # 3 - “The Forgotten Half are not as
good or valuable in this society as the other,
or 'remembered,' half.” In this supposedly
classless society, we make perfunctory bows
to the dignity of labor and the blue collar
worker. But our very success in educating a
broad spectrum of our population has led us
to substitute educational attainment and
educational credentials for the non-merit-
based distinctions of "right family” and
“station in life” that divide traditional
societies. While to some extent this is
unavoidable in a nation striving to be a
meritocracy, “credentialism” should be
resisted at every turn. We must strive to keep
open the doors of opportunity to those who
lack the “right papers,” as long as they can
do the job at hand.

The Commission calls for a broader
recognition by both employers and
policymakers that many essential and well-
rewarded occupations do not require college
education. (Indeed, about 20 percent of
recent college graduates take up initial
employment requiring no prior college
study.} These occupations demand careful
guidance, encouragement, sound
educational preparation, and much
dedicated personal effort, but a college
degree is often neither the most appropriate
nor the most cost effective training. Many
effective forms of education and training
also occur in non-collegiate settings. These
other teaching institutions deserve much
more recognition and, in some cases

Pathways to Success for America’s Youth and Young Families

perhaps, financial support so that
opportunities for further education and
training for the non-college-bound may be
expanded.

Toward More Options in Learning

Just as people’s needs for education vary,
so there are many different ways and places
to acquire the knowledge that is essential to
both economic self-sufficiency and the
exercise of the rights and responsibilities of
citizenship. We start with a basic belief that
all people have the capacity to learn. What
they learn should be fundamentally the
same. However, since people learn in
different ways and at different paces, how,
where, when, and with whom they learn
should be determined by what works best for
the individual learner.?

Research has shown that effective learning
is closely related to successful performance
in the workplace and, therefore, to
productivity and product quality, two
aspects of our economy requiring urgent
attention. Learning takes place when
learners regard what one needs to know as
relevant to their lives; when they feel that
their teachers (by whatever title is applied to
the function) are committed to the student’s
success; when the institutional environment
allows for differences in learning methods
and styles and is in harmony with the
diverse needs and interests of the learner.®

We believe that Harvard educator Howard
Gardner is on the right track when he
counsels against taking a limited view of
human intelligence as a single capacity
shared in varying measure by everyone and,
instead, posits the existence of “several
relatively autonomous human intellectual
competences,” or “frames of mind."” Most
schools place greatest stress in their
pedagogy on the development of logical-
mathematical intelligence and tend to ignore
a series of equally valid intelligences:
linguistic, musical, spatial, bodlly—
kinesthetic, and others. “The cost,” writes
Gardner, “of attempting to treat all
individuals the same, or trying to convey
knowledge to individuals in ways
uncongenial to their preferred modes of
learning may be great.™

* The commonly-used term ‘postsecondary education” is a highly amorphous concept, including at least 6,600
collegiate and noncollegiate institutions receiving federal student financial aid, ranging from large research
universities, liberal arts colleges, post-high school publie vocational-technical institutions, 1,300 community

colleges, and over 2,800 noncollegiate proprietary career or trade schools.
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Thus, the Commission endorses a
mixture of abstract and experierntial
learning opportunities, a combination of
conceptual study with concrete
applications and practical problem-solving.
That is why our Interim Report and the
previous chapters urge a renewed look at
some time-tested devices for sound learning:
cooperative education, work-study,
apprenticeships, internships, service-
learning, community service, youth-operated
enterprises, on-the-job training, and
mentorship. As a result of our site visits as
well as our surveys, we are convinced that
these experienced-based educational
mechanisms offer some of the most exciting
opportunities available anywhere in
America_for sound learning and healthy
personal development. For some young
people, certainly, they can be vastly more
productive than schools or colleges. And that
is why we consider “educational
institutions™ to include not only clagsrooms,
libraries, and laboratories, but also other
environments where purposeful and effective
learning can take place: the workplace,
public and non-profit agencies, museums
and cultural institutions, the media, youth
agencies and community services, field
studies and workshops in the out-of-doors,
and community-based organizations in the
inner city. Trigonometry learned in the
school's machine shop or in the workplace
complements study in the classroom. Botany
may be learned in a horticultural laboratory
or in a field station or, better yet, in both.

And that is why we agree with noted
educator John Goodlad® that properly
conceived and directed vocational-technical
education, combining hands-on work
experience with mastery of academic,
conceptual materials, deserves far greater
recognition than it currently enjoys among
many educators and policymakers. The kind
of person who wants to know how to apply
geometry before and while learning the first
theorem, or to overhaul a carburetor and
valves before and while learning the theories
of combustion and energy conversion—is
often turned off by an educational system
that almost uniformly insists that
classroom-taught abstraction and theory
must precede application. Students who
balk at conforming to the educator's notions
about “the proper order of things" may well
be deemed “slow learners” and tagged as
potential educational failures.

Learning best by experience ought not bar
youngsters from pursuing advanced
education or succeeding in important areas
of secondary school learning in such fields
as history and literature. There is good
evidence that skillful teachers can adapt

such studies to the learning modes and
motivation patterns of a variety of students.
Students who now drop out of high school,
go to work, and later enter college at age 25-
40 bear witness to the potential now being
missed by the rather rigid learning
assumptions of some of our secondary
schools. Experiential learning, while
maybe not the best teacher for all, certainly
deserves more centrality in the
constellation of ways we provide for our
youth to be successful in life.

Rather than placing so large and
exclusive a premium on possession of a
diploma or degree and on other forms of
credentialing used as screening
mechanisms_for the selection of winners
and losers, employers need better ways of
assessing a person’s skills and
competencies, regardless of where and
under what institutional auspices they
were attained. Until these are made
available, however reluctantly, prudence
would counsel young people to strive to
acquire the eredentials that most employers
use to screen their job applicants. That
nieans graduating from high school and
completing as many years of formal
education as possible.

The range of existing post-high school
educational options we support, including
vocational and technical education,
paraprofessional training, and academic
study, is wide enough to accommodate the
diverse needs, career aspirations, talents,
and learning styles of all our young,.
However, we believe that much more can and
must be done to encourage access to,
retention in, and complet