PUBLIC EMPLOYMENT SERVICES AND SOCIAL AGENCIES

By Fritz KAuFMAN

New York State Employment Service, New York, N. Y.

NDUSTRIAL countries of Europe
long ago realized the significance of a
public employment service with the result
that every important country has had such
a service for many years. We in the
United States were slow in our apprecia-
tion of the need for such a service, and
not until the depression did we realize that
to assist people in obtaining employment
is as much an obligation of society as are
the institutions of public education and
public health.

For a good many years many of the
states had limited employment services.
However, the major development on a
national scale toward a comprehensive and
scientific approach to the public employ-
ment problem was not commenced until
1933, when Congress enacted the Wagner-
Peyser Bill. This legislation, in effect, re-
created the United States Employment
Service, and provided that by affiliation
with it and acceptance of its standards, the
states could become eligible to receive
matching funds for those which they ex-
pended in the developing of their own
public employment services. What was
contemplated by the Wagner-Peyser Act
was the eventual establishment of a nation-
al federation of state public employment
services to be guided by Federal stand-
ards and under Federal supervision, but
locally administered and utilizing local
variants of the basic principles laid down.

As an emergency step, the United States
Employment Service created an instru-
ment to cope with the needs of the public
works projects undertaken by the Public
Works Administration and to supplement
the State Services in smaller communi-

ties ; namely, the National Reemployment
Service. In those states which had no
public employment service of their own,
the National Reemployment Service pro-
vided a nucleus, the assumption being that
where possible or useful, the National
Reemployment Service offices might later
be taken over by the individual states.

At present 35 states are affiliated with
the United States Employment Service,
and six additional states have passed legis-
lative acts enabling them to become affili-
ated with it. As a result we have in this
country over 2,000 district and local em-
ployment offices. In New York State we
have at the present time at least one em-
ployment office, either state or NRS, of
permanent or temporary nature, in each
of the 62 counties in the State.

To insure impartiality toward employ-
ers and workers, and to guard against
group pressure of any kind, the United
States Employment Service is guided by
a Federal Advisory Council. Each public
employment service in the affiliated states
is guided by a similar State Advisory
Council, in which employers and employ-
ees are equally represented and of which
the general public comprises approxi-
mately one-half,

As a further step, Advisory Councils on
a district or a local basis are being planned
in New York State. This will place the
service in touch with the foremost pro-
fessional or socially minded elements in
each community. It is clearly recognized
that only as the community participates in
its work can an employment service func-
tion successfully.

In the field of fact-finding, the public
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employment system is making promising
strides. Under the procedure set up by
the United States Employment Service,
statistics now have a uniform basis
throughout the country. Although the
service is not yet sufficiently expanded to
make its statistics of general industrial
significance, the time is not far off when
this will be the case. Thus both trends of
industry and the resulting employment
fluctuations should eventually be accurate-
ly charted, as they have never been before.
Intimately related to this new statistical
competence of the service is its accumu-
lation of industrial and employment in-
formation. By the very nature of its task,
of placing men in jobs, the employment
service is obliged to acquire information
continuously about the jobs, the relation-
ship of one job to another and to the
industry, and the relative importance, from
the employment point of view, of the vari-
ous industries and their sub-divisions.
On the other hand, it is necessary to
be informed exactly of all the operations
in each industry. For this purpose studies
are being made on job specifications in
cooperation with the United States Em-
ployment Service. When completed we
will have in this country common job ter-
minology. The classifications of occupa-
tions established by the United States
Employment Service comprise about 5,000
vocations. While in years past many of
the public employment offices handled only
unskilled labor for the most part, the ser-
vice is now being transformed to number
among its clients professional people,
skilled mechanics, office workers and men
and women of all trades and crafts.
Specialization of offices in the large
communities, devoted to different groups,
in separate quarters, is being developed
while in the smaller communities the same
specialization exists within each office.

The placement interviewers devote a
certain amount of their time to calling up-
on employers personally to acquaint them
with the service at their disposal, to learn
at first hand the requirements of the in-
dustry that each employer represents, and
to learn each employer’s preferences. This
information supplemented by the industri-
al and job information from the other
sources, makes possible a more precise re-
ferral of applicants to jobs.

As the depression advanced, the public
employment service found itself working
in closer cooperation with relief agencies.
However it has been clearly recognized
that while the relief agencies are primarily
interested in the needs of their applicants,
the employment service is interested in a
worker’s qualifications for a specific job.

Following the enactment of the Emer-
gency Work Relief bill and the creation
of the Works Progress Administration, it
was recognized by Federal authorities that
the machinery of the public employment
service should be utilized still further in
the administration of the new works pro-
gram. Federal regulations were issued
providing that in each state the employ-
ment services designed by the United
States Employment Service be the regis-
tration agencies where all employable per-
sons and employable members of their
families on home relief must register.

Under certain conditions the employ-
ment office is also designated as the agency
to refer qualified workers on relief to
projects by the Emergency Relief Ap-
propriation Act. This registration has re-
sulted in making available a complete oc-
cupational census of all employable per-
sons’in families seeking relief. In some
instances the registration and selection of
workers for WPA and PWA projects
was conducted on a cooperative basis by
the employment service or the relief ad-
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ministration. The information so ac-
quired can, and has been in some instances
used in the planning. of work relief pro-
jects, '

The records of the employment services
in many communities are also being used
in recruiting youths for the camps main-
tained by the Civilian Conservation Corps.

Not the least among the present prob-
lems of an employment service are those
of two groups of persons facing difficult
adjustments. These are the junior groups:
those just out of school or college, none
of whom have had opportunity to acquire
the experience which is so much in de-
mand by employers; and those who were
graduated a few years ago, and who have
an additional handicap of possible demor-
alization because of years of enforced
idleness.

In its work with juniors the employ-
ment service must cooperate with the edu-
cational system. Its knowledge of indust-
rial and employment conditions should
be of value to educators who may be turn-
ing out thousands upon thousands of can-
didates for non-existent clerical and office
jobs. The Junior Division of the New
York State Employment Service has pro-
vided some degree of guidance for young
job seekers, and in cooperation with the
Vocational Service for Juniors conducts
the Junior Consultation Service.

Under the National Youth Administra-
tion Act the Junior Division of the em-
ployment service is made part of the ma-
chinery through which the provisions of
the Act are carried out. Machinery has
also been set up to provide for specialized
attention to the needs of the physically
handicapped. Veterans are given prefer-
ence by law on part of the public works
program and the Veterans’ Placement Ser-
vice under the United States Employment

Service safeguards their rights.

As for those obliged by industrial
change to seek new occupations, it is
hoped that the job studies already men-
tioned will discover similarities between
jobs in different industries, so that some
of the delay and wastage in transferring
skilled workers from one occupation to
another may be eliminated. Such effec-
tive transference is not a simple matter,
and ultimately serious consideration will
have to be given to providing adults with
the same counseling which is being at
present extended to Juniors.

While some vocational information is
now extended to adults by the employ-
ment services, lack of trained personnel,
the great volume of applicants and budget-
ary limitations have hampered the devel-
opment of plans for adult counseling. It
is extremely regrettable that due to lack
of finances, the valuable work conducted
in New York City by the Adjustment Ser-
vice had to be discontinued. Fortunately
some of these activities were absorbed
under the Adult Education Program, with
which the New York State Employment
Service is closely cooperating.

When Congress passed the Federal So-
cial Security Act, including its unem-
ployment compensation provisions, an-
other great responsibility and opportunity
was placed upon the employment ex-
changes in the United States. Those re-
sponsible for the drafting of this legisla-
tion recognized the basic fact that no
system of unemployment insurance can
function effectively without efficient pub-
lic employment offices.

The 13 states that have their own unem-
ployment insurance legislation have also
recognized this principle. This means that
a tremendous development of public em-
ployment exchanges will take place in this

country.
For instance, in New York State the
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Employment Service has been merged
with the Division of Unemployment In-
surance. The combined services are
known as the Division of Placement and
Unemployment Insurance. New York
State has been divided into two reégions
and eleven employment districts. It is
estimated that by January 1, 1938, when
benefits to unemployed begin, there will
be set up approximately 275 local offices.
These will be known as employment of-
fices and will be the field service through
which unemployment insurance will be
locally administered. In due time, these
offices will become the natural source to
which employers will turn in order to fill
their placement needs.

In many communities there exist non-
profit making employment offices con-
ducted by social agencies. In order to
avoid as far as possible duplication of cer-
tain placement functions, a number of co-
operative arrangements have been devel-
oped between these agencies and the public
employment offices. In New York City,
under the Welfare Council Section on
Employment and Vocational Guidance, a
clearance system has been organized
through which unfilled jobs are cleared
through all member agencies. This has
developed into a state-wide clearance sys-
tem. Similarly, a system of “central re-
porting” of activities of member agencies
in the city was developed and operated
for several years. Two years ago this ac-
tivity was taken over by the State Employ-
ment Service,

When, some years ago, four social or-
ganizations were planning to set up their
own employment services, the State was
successful in convincing these agencies
that they could better serve their clients
by financing the maintenance of additional
experienced interviewers in the State of-
fice and utilizing the existing machinery

of the State,

Until recently, owing to budgetary limi-
tations, New York State was unable to
extend specialized service to the physical-
ly handicapped. Here, too, a cooperative
relationship was established with social
agencies who partially financed the service
for this group until the New York State
Service was in a position to assume this
responsibility. Social agencies usually un-
dertake community work that is desired
and after the value of such work has been
proven through experimentation, it has
become a tendency of the public service to
absorb private agency activities as its cap-
acity to do so has developed,

Through cooperative relationship the
public service can be active as the coordi-
nating medium between non-profit mak-
ing agencies and can assume leadership in
placement activities and raise standards
of other agencies in the community.

While the public employment service
has the responsibility for organizing the
labor market in the community, it is real-
ized that other agencies, commercial as
well as non-profit making, are an import-
ant factor. We have in this country pri-
vate schools as well as public schools, pri-
vate banks as well as a Federal Reserve
system, private charity as well as govern-
mental relief. In the field of employment
work, too, there is room for private agen-
cies to fill the needs of highly specialized

groups, as they can devote more intensive
study to the individual problems of the
specific group they serve.

The public employment service, by legal
requirements, safeguarded by constant
supervision of its advisory councils on
which specialized groups are represented,
must be impartial, non-partisan and free
from any imputation of bias in the per-
formance of its task. Moreover, in the
normal course of its activities, placement
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workers do a certain amount of work in
behalf of underprivileged and handicap-
ped groups. It is in this field that organi-
zations serving special groups can function
most effectively. Excluding general place-
ment activities which the public service is
organized to carry on, there are certain
distinct functions which it cannot under-
take as effectively as a private group.

One of these functions might be that
of research into conditions affecting the
employment of members of the group,
fitted into the research program of the
public employment service. Constructive
use by the private group and the State
Service could be made of information de-
rived from such research.

Another desirable activity on the part
of an agency serving a special group
might be a program of extensive voca-
tional guidance for juniors, and certainly
for those adults who face vocational read-
justment. Such an agency understands
more fully the vocational hopes and aspir-
ations and the specialized problems of
members of its group. A placement ser-
vice for delinquents and other problem
cases where individual treatment is high-
ly essential might well be for some time
to come a project of private initiative.

Furthermore, the public employment
agency is an instrument at the service of
all groups. Consequently, if special
groups would refer job openings to the
public service in such form that members
of their groups receive their share of
placement opportunities, that would be a
service not only to their group, but to the
public agency as well.

In filling a job order, the public em-
ployment service endeavors to fill the em-
ployer’s requirements, whatever they may
be. The opportunity, in these circum-
stances, of special groups, is obvious.

Where certain groups are now discrimin-
ated against, the special groups can, on the
basis of their research, discover where to
go to counteract this discrimination. On
the other hand, employers can be induced
to make particular mention of certain
types of workers, thus giving them oppor-
tunities which they have not had before.

Active propaganda is outside the func-
tions of the public employment service.
It lies well within the functions of a
special group. In doing this work, the
private agency will not only avoid dupli-
cation of work that the public employment
service is already and in many communi-
ties more effectively doing, but will safe-
guard its usually limited finances.

This review of some of the many ac-
tivities of the public employment service
indicates both the scope of its outlook and
the importance of the increasing duties it
is called upon to perform. In considering
both the present and the future of public
employment work, its limitations as well
as its potentialities, must be borne in mind.
Clearly, the public employment service
cannot create jobs. That is a private and
a governmental function outside its field
of activity.

To the individual citizen, his vocational
needs are the kernel of his life, and his
vocational existence is not a thing apart
from his social world. Social planning
to aid the individual is going on in every
community, and the public employment
service which in the past has been one of
the minor agencies participating in this
planning, should in fact be one of the ma-
jor agencies. In view of the close involv-
ment of the public employment service with
manifold activities affecting the individu-
al, it may well seem that this service should
be a central point for extensive social plan-
ning.
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JEWISH EXPERIENCE WITH GOVERNMENT OCCUPATIONAL
ADJUSTMENT PROGRAMS IN PRE-HITLER GERMANY

By Dr. OtT0 NEUBURGER
Formerly Director, State Employment Service, Munich, Germany

URING my short stay here I have

had occasion to observe that Jewish
welfare problems are very similar to those
which existed in pre-Hitler Germany. I
find, however, that progress here has been
made in a great measure, as a result of
thorough study and diligent work and
ability. I am astonished at the accom-
plishments achieved by the Jewish voca-
tional and placement services here. I,
therefore, feel somewhat embarrassed in
trying to present something new.

It will be my endeavor in relating the
conditions existing and the methods prac-
ticed in Germany before 1933 to use recent
experiences as a basis for a somewhat
critical consideration.

In Germany there were three types of
institutions that were occupied with all
that comes under occupational adjustment.

1—The network of public employment
offices consisting of the Federal Institu-
tion with its headquarters in Berlin, 13
district employment offices in the different
states, and 360 local employment offices.

2—The non-commercial employment
agencies sponsored and supervised by pri-
vate groups such as trade unions and em-
ployers’ associations, and agencies main-
tained by religious and charitable insti-
tutions.

3—The commercial, fee-charging agen-
cies.

Of these main types, the commercial
agencies, which were always a source of
abuse, became the object of federal gov-
ernmental regulation in 1910. By the act
of the Reichstag of 1927, which established
a system of unemployment insurance, the

commercial agencies were legislated out of
existence, effective in 1931.

However, the private non-commercial
agencies were allowed to continue under
certain conditions. These conditions can
easily be understood if one visualizes their
historical development, especially the de-
velopment of the relationship between the
public and private agencies.

The origin of placement service lies in
the general public welfare movements.
Private initiative gave the first impulse.
Government activities entered in with the
intention of regulation in the interest of
the community demand and supply in the
labor-market.

In the latter part of the 19th century the
public and private agencies were in free
competition with one another. As late
as 1913 the placements, numbering 134
millions, of non-commercial private agen-
cies almost equalled those of the public
employment offices.

With the enactment of the Placement
Law in 1922, the non-commercial agen-
cies, which served for placement, voca-
tional guidance and apprenticeship-place-
ment, were put under the supervision of a
Federal Department. With the unem-
ployment insurance act of 1927, which
combined employment placement and in-
surance, this regulation was maintained
and amended. During the period 1922 to
1927 and after, the relationship between
state and private employment service is
characterized by a well knit system in
which there were few further changes.

The third step in the development of
employment placement in Germany in-




