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CHAPTER 1

INTRODUCTION

"New methods, materials, and machines are shaping
a new world in which knowledge and skill are
paramount, Much more than mere literacy and phys-
ical vigor is required of most people working with
the new processes of an advancing technological
society."

Department of Health, Education, and Welfare, June 1969(1)

In this age of rapid technological change, America's
labor .force 1s faced with the necessity of training and
retraining to keep pace with an ever-changing demand for
jJob skills. Training may take many forms, but perhaps none
1s more important--at least in potential--than vocational
education., It can be used to teach skills and good work
attitudes to all age groups of the population--from youths
1n early years of schooling to adults who have developed
poor work habits or who have discovered that yesterday's
job skills are obsolete in today's world. Recognizing the
value of such training, the Nation has invested billions of
dollars--Federal, State, and local--in vocational education
programs,

FEDERAL PARTICIPATION IN VOCATIONAL EDUCATION

The Federal Government has long recognized the impor-
tance of wvocational education in training America's labor
force. Since 1917, with the passage of the Smith-Hughes Act
(20 U.s.C, 11), the Government has helped prepare persons
for the labor market by providing funds to the States for
vocational training. The George-Barden Act, which was ef-
fective from 1946 to 1968, provided additional Federal
support to the States, authorizing funds for administration,
vocational guidance, and training.

1Source. HEW booklet that summarizes the Vocational Educa-
tion Amendments of 1968, p. 1.
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To help cope with the Nation's employment problems,
the Congress passed the Vocational Education Act of 1963
(20 U.S.C. 1241). The act shifted program emphasis from
training in limited occupational cateories--agricultural,
home economics, trade,and industrial--to training or re-
training in a broad range of occupational skills for major
groups of people--high school students (secondary); high
school graduates (post-secondary); older persons; and persons
with academic, socioeconomic, or other handicaps

As amended in 1968, the act authorized appropriations
for regular vocational programs, programs for students with
spec1al needs (disadvantaged and handicapped), exemplary pro-
grams and projects, consumer and homemaking education, co-
operative (industry/school) programs, work-study programs,
research and training, curriculum development, and personnel
training., The amendment also required the establishment of
national and State advisory councils to evaluate these voca-
tional education programs and to recommend changes as war-
ranted.

Following enactment of the Vocational Education Act of
1963, expenditures for vocational education by all levels
of government--Federal, State, and local~-increased dramat-
1cally. Federal expenditures increased from $57 million in
fiscal year 1963 to $447 million in fiscal year 1971, while
State and local expenditures rose from $254 million in fiscal
year 1963 to $1,951 million in fiscal year 1971. The
increase in Federal expenditures is illustrated in the follow-
ing chart.

ADMINISTRATION OF
VOCATIONAL EDUCATION PROGRAMS

The Department of Health, Education, and Welfare (HEW)--
the Federal agency responsible for vocational education
programs--administers the programs through its Office of
Education which has assigned the task to 1ts Bureau of Adult
Vocational and Technical Education., Field activities are
administered by the Bureau's regional directors stationed
in HEW's 10 regional offices. State departments of educa-
tion are responsible for administering the programs at the
State level,

States desiring to receive Federal funds for any fiscal
year must submit a State plan to the regional adult,
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vocational, and technical education director for approval.
The plan must meet the requirements of the act and of HEW's
implementing guidelines. Funds for permanent programs

are allotted annually to the States on the basis of the
number of persons of wvarious age groups and the States'

per capita income. Funds are also available for certain
programs authorized for only a limited period. These funds
are allotted solely on the basis of the States' population
in specific age groups.



PASSAGE OF THE VOCATIONAL
EDUCATION ACT OF 1963
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CHAPTER 2

VOCATIONAL EDUCATION NOT REACHING ALL WHO NEED IT

The objective of the Vocational Education Act--that all
persons needing vocational education receive it--is far from
being fully achieved at the high school level. In some high
schools, students seem not to want vocational education even
though it 1s available and facilities are underutilized In
other locations it is not even available

The apparent inability of vocational education programs
to attract the interest of students, parents, teachers, and
taxpayers and to thereby become attractive training programs
for those who could benefit from them is not a universal sit-
uation. Some high school vocational education programs are
extremely successful in gaining community acceptance, at-
tracting students, and resulting in jobs for graduates. The
reasons for the wide variation among schools and locations
are not clear, and not much research into the causes has
been undertaken.

GOAL VERSUS ACHIEVEMENT--A WIDE DISPARITY

The goal of the Vocational Education Act, as stated in
the 1968 amendments, is:

"*%% that persons of all ages in all communities of
the States--those in high school, those who have
completed or discontinued their formal education
and are preparing to enter the labor market, those
who have already entered the labor market but need
to upgrade their skills or learn new ones, those
with special educational handicaps, and those 1n
post-secondary schools--will have ready access to
vocational training or retraining *%*% "

The legislative history of the 1963 act and of the 1968
amendments indicates that the Congress intended that all
persons who need vocational education should receive it and
that anyone not completing a 4-year college program leading
to a baccalaureate degree was presumed to need it.



The four States we reviewed had plans to provide voca-
tional education to the majority of secondary students not
going on to 4-year colleges. But, as shown below, only a
small proportion of these students were receiving it in
1971, according to estimates by State officials and con-
sultants.

Percentage of high school students Percentage of those
Presumed to need Receiving presumed to need
vocational vocational vocational education
education (note a) education who are not receiving it
California 80 20 75
Michigan 67 28 58
Ohio 60 25 58
Pennsylvania 50 28 44
Nationwide 60 38 37

aPrlmarlly students not going to 4-year colleges  Students not receiving
vocational education in high school can receive 1t under post-secondary
training programs such as those offered in a 2-year community college

Some progress has been achieved; in fiscal year 1965
only 24 percent of the Nation's high school students were
receiving vocational education

Reasons for the problem--
educators' viewpoint

Vocational educators at all levels have stated to us and
in published reports that many high school students who need
vocational education are not receiving it because (1) not
enough money is available for vocational education and (2) it
has a bad image (too many people--students, parents, coun-
selors, and nonvocational teachers and administrators--think
that vocational education is not the road to a successful
career, because this can be attained only through a college
degree).

The following are representative views expressed by
vocational educators about the funding and image problems

--Too many persons relate vocational education to
"shop" or "manual training' classes of the past,
which became the repository of any child considered
to be below average.
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~-Teachers and counselors are academically oriented
and do not know about the advantages of vocational
education. As a result, they direct promising stu-
dents away from vocational education courses.

--Twice the amount of money presently available is
needed to achieve the objectives of the act, The
current level of Federal funding 1s comparable to
a doctor trying to treat a large wound with a band-
aid.

--At the local level, there is apathy toward vocational
education For example, one State hoped to buirld a
vocational school in a certain county, but local
voters turned down a tax proposal for providing
their share of the funds.

We believe that the funding and image problems may be inter-
rtelated and self-perpetuating; vocational education's poor
image could prevent it from being adequately funded and in-
adequate funding could make 1t difficult to overcome the bad
image
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Evidence tends to be conflicting

Our review showed indications of both an image problem
and a lack of funds, as well as underutilized facilities, for
vocational education in some school districts., However, we
also'noted situations where there did not appear to be an
aversion to vocational education. These circumstances, dis-
cussed below, demonstrate the desirability of a detailed
evaluation of the problem. Our review showed, however, that
no specific studies on the image problem had been made.

Funding--1s 1t enough?

Vocational educators say they are not getting a fair
share of today's education dollar, even at the secondary
level where vocational education is most concentrated. We
are not able to comment on the fairnmess of vocational educa-
tion's share of total expenditures for education because of
the subjective nature of such a judgment. The following
chart 1llustrates, however, the percentages of -the total ex-
penditures for secondary education which were applicable to
vocational education in the four States in fiscal year 1970.

We did find, however, that some school districts do not
allocate any of their education dollars to vocational educa-
tion. The following table, listing the total number of
school districts and secondary students in the four States
and the number of districts and students without any voca-
tional programs during the 1970-71 school year, illustrates
this.

Number of Number of No vocational programs

State districts students Districts Students
California 358 1,425,000 7 6,000
Michigan 527 593,000 106 46,000
Ohio 628 704,000 58 33,500
Pennsylvania 579 525,500 49 39,000

We could not determine the reasons for this situation. How-
ever, 1f the residents of school districts that did not have
vocational education thought they needed 1t, 1t probably
would have been made available.
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PERCENT OF SECONDARY EXPENDITURES USED FOR
VOCATIONAL EDUCATION FISCAL YEAR 1970

CALIFORNIA MICHIGAN

FUNDS FOR ALL OTHER FUNDS FOR ALLL OTHER
SECONDARY PROGRAMS SECONDARY PROGRAMS

VOCATIONAL
EDUCATION

FUNDS FOR ALL OTHER
SECONDARY PROGRAMS

FUNDS FOR ALL OTHER
SECONDARY PROGRAMS

" PENNSYLVANIA OHI0

NOTE Many students receiving vocational education also take subjects included under funds
for all other secondary programs
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Vocational education's image--
the differing views in large cities

The aversion to vocational education seemed to be most
prevalent in the large cities included in our review, even
though not all schools or vocational courses in the large
cities had the problem.

In one large city, for example, equipment worth over
$250,000 for a course in machine shop was not being used to
capacity. The school officials said that the equipment was
used to only one-third of available capacity, because stu-
dents and their parents believed that the vocational educa-
tion student was being trained to be a "second-class citi-
zen," as opposed to the i1deal of going to college and achiev-
ing meaningful positions. The officials said this attitude
prevailed, even though job openings were available locally
for graduates of this course. On the other hand, we found
instances 1in which vocational education's image appeared to
be one of "a road to success."

In a comprehensive high school i1n a large city, school
officials told us that there was generally a favorable image
of vocational education. In fact, the school advertises its
commercial food course in junior high schools throughout the
city, and the students come from all over the city to attend
the course. According to the officials, the course 1s al-
ways fully attended and graduates have no trouble finding

jobs.

Officials i1n another large city told us that vocational
education had an image problem in that city at one time, but
that they thought it had been overcome for the most part.
They said this had been achieved through such measures as
constructing new buildings, getting better quality students
into vocational curriculums, getting good industry coopera-
tion, and ridding guidance counselors of their preoccupation
with college preparatory curriculums. As evidence of the
lack of an image problem, officials i1n this city cited
strong citizen support for vocational education and one vo-
cational school which has an excellent reputation in the
city. This school, they said, had 600 applicants for the
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1971-72 school year but could accept only 450 new students.
They said the school's reputation had spread by word of
mouth and was based largely on its record for placing its
graduates.,

A favorable image 1n some locations

The medium- and small-sized cities included 1in our re-
view seemed to have much less of an image problem than the
large cities. Vocational education officials in one medium-
sized city said the image of their program could be, and was
being, improved. The attitudes of nonvocational teachers
and counselors was the area most needing improvement. Voca-
tional education's image was such, however, that it had won
widespread acceptance by the students, and the vocational
classes were enrolled to capacity. According to the offi-
cials, the new vocational-technical school being opened for
the 1971-72 school year was badly needed. Some of the most
enthusiastic supporters of vocational education in this city
were the vocational students. Officials said that vocational
education's image was being improved by such measures as
(1) the new vocational-technical center with its campus-like
atmosphere, (2) the mixing of vocational and nonvocational
students 1n nonvocational classes to the point that the
teachers in these classes frequently could not tell them
apart, and (3) the heavy involvement of the State employment
service in the placement of vocational students into part-
time jobs during school and into permanent jobs upon gradua-
tion.
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CAREER EDUCATION PLANNED

The Vocational Education Act requires each State de-
siring funds to submit a State plan for vocational educa-
tion which 1s reviewed by HEW for compliance with the act
and with HEW's implementing guidelines The four States'
plans and the interpretation of objectives by State of-
ficials were consistent with the act, and the State of-
ficials agreed on the general direction to be taken in voca-
tional education They envision that the 1deal system will

include

--a kindergarten through sixth-grade program designed
to create an awareness and a respect for work;

--a seventh- and eighth-grade program to provide ex-
posure to the whole spectrum of employment and to
buirld a basis for the career exploration program;

--a nminth- and tenth-grade career exploration program
1in which students will explore work possibilities
and determine what they want to do;

--a program for dropout-prone youths of ages 14 and 15;

--a preparatory job training vocational education pro-
gram for the majority of the students in the llth
and 12th grades (secondary level), or at age 16,
which provides a significant breadth of vocational
education so that any student, regardless of ability,
can be trained;

--a post-secondary technical program for'those students

who have graduated, or have dropped out, from high
schools and want to enter the technical fields, and

--an adult vocational education program to serve those
adults who need retraining or upgrading of their
present skills.

None of the four States, however, were able to achieve
what they believed to be the ideal system. The States have
concentrated on the last three phases listed above--second-
ary, post-secondary, and adult--with the greatest amount of

effort expended at the secondary level.
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The HEW Commissioner of Education has been actively
supporting an educational approach, called career education,
which 1s quite similar to the system envisioned by the four
States. Career education models are being developed at
six locations around the country with HEW assistance (finan-
cial and technical), but this development 1s not scheduled
for completion until December 1973.

POTENTIAL EFFECT ON
MANPOWER TRAINING PROGRAMS

An i1mportant factor to consider 1s the impact that
vocational education programs have on an area's manpower
training programs. Youths who are not exposed to a good
vocational education program in secondary school, either
because 1t 1s not available or because 1t 1s rejected due
to an image problem, would seem to be likely candidates--
after they realize that they do not have salable skills in
the job market--for manpower training programs. Over
300,000 young people, aged 21 or younger, entered federally
funded manpower training programs during fiscal year 1971.

Such programs may or may not be as effective as voca-
tional education courses i1in teaching job skills in a regu-
lar school environment--we know of no studies comparing the
two--but these programs are a more expensive way to train
people for jobs because stipends are paid to enrollees
and a range of supportive services 1s generally provided.
Finding ways to equip young people--particularly high school
students--with salable skills would seem to offer prospects
for reducing future needs for manpower programs.

CONCLUSIONS

Not all persons who need vocational education are re-
ceiving it.

The vocational educators see the primary problems as
insufficient funding and a bad image caused by an over-
emphasis on academic (4-year college preparatory) curricu-
lums. We believe that these factors may be interrelated
and self-perpetuating; an aversion to vocational education
results i1n an unwillingness to provide funds and the lack
of funds results in poor or insufficient programs and/or
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the 1nability to promote a more favorable image. Yet there
has been little or no research or systematic information
gathering on the exact nature and extent of the image prob-
lem and i1ts relationship, if any, to the availability of
funds for vocational education. The wide variation 1n voca-
tional education's image from location to location and
school to school indicates that such image problems, as may
have existed, have been overcome in some 1nstances.

We think!that research i1s needed 1n this area so that
a better understanding can be had of why all those persons
who would benefit from vocational education either do not
receive 1t or do not want i1t. This research could be under-
taken by the recently authorized National Institute of Educa-
tion or could be undertaken jointly by the Federal and State
governments. In any event, a strong Federal leadership role
would appear to be necessary so that the results of the re-
search can be adequately disseminated throughout the country.

The questions studied during this research should re-
late to:

1. The extent that aversions to vocational education
are caused by a widespread view that only a college
degree can lead to a successful career.

2. The reason for the apparent absence of an aversion
to vocational education in some schools.

3. Whether aversions to vocational education programs
are caused by the reputed poor quality of some
programs and, 1f so, whether that reputation 1s
warranted.

4, Whether statistics and other information on the
careers of vocational graduates would impress
those persons who have an aversion to vocational
education.

5. The relationship of present levels of funding to
vocational education's image problem where it
exists, and the probable impact of additional
funding on that problem.
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6. The probable impact of a career education program
on the attitudes of those concerned.

The i1mportance of understanding more about why voca-
tional education programs are successful in some locations
and not 1n others 1s that this type of training appears to
be the key to the job opportunities opening up in this dec-
ade  According to the Department of Labor, eight out of
10 jobs to be filled during the 1970s will be open to people
who have not completed 4 years of college, therefore, a voca-
tionally oriented education would seem to provide greater
opportunity for obtaining these jobs

RECOMMENDATION TO THE SECRETARY
OF HEALTH, EDUCATION, AND WELFARE

We recommend that the Secretary of HEW undertake re-
search into the exact nature and extent of the funding and
1mage problems attached to vocational education, with a
view toward determining what actions may be necessary to
more fully achieve the objectives of the Vocational Educa-

tion Act.
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AGENCY COMMENTS AND ACTIONS

The Assistant Secretary, Comptroller, agreed with our
recommendation, stating that:

"The Office of Education, through i1ts central and
regional offices, will undertake research into
what appears to be primarily an attitudinal mat-
ter. In addition, a research study of a positive
and definitive type will be mounted as soon as
practicable to produce a report on vocational
education graduates who have been employed for

five or more years.'"

Although officials of the four States also agreed with
our findings and recommendations, they--supported to some
degree by HEW--believed that more balance could have been
achieved i1in our report by adding the positive accomplish-
ments made in vocational education. The following comments
made by an Ohio official illustrate the types of positive
comments he believed were needed in the report.

"In Ohio during fiscal year 1971 we served over
423,000 youth and adults through vocational edu-
cation. At the national level preliminary fig-
ures indicate the approved vocational programs
served over 10 million people i1in the nation. We
realize that the number of people served is in-
adequate, but can you tell me of any other work
training program in this nation which has any-
where near the contribution to the nation as the
vocational education program? Can you identify
any other Federal investment which generates
State and local expenditures of $5 to $6 for
every Federal dollar expended?

"While the achievements of vocational education
are massive, they are still limited in terms of
the quantity of services needed. The funding,
however, has been totally inadequate, both in
terms of authorization within the Federal leg-
i1slation and appropriations under the act. A
quantification of the goals established and an
assignment of dollar wvalues to such goals

20



view,

indicates that an appropriation of approximately
$4.5 billion would be needed 1in order to imple-
ment the Federal share of the goals. The report
includes no bench marks from the past, nor pro-
jection of needs for the future and no comparison
with other Federal investments, such as the fact
that at the Federal level they are investing ap-
proximately $14 in higher education for every
dollar in vocational education."

Some of these matters were beyond the scope of our re-
Because of this and the incomplete and inaccurate

management information discussed in chapter 4, we could not
arrive at unqualified conclusions on program accomplish-
ments.
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CHAPTER 3

FUNDS TARGETED FOR THE

DISADVANTAGED MISS THE MARK

Some Federal funds which should have been used for
special programs or services for persons unable to succeed
1in vocational education without such services were used in-
stead for regular vocational education programs. This hap-
pened i1n the four States because most State and local offi-
cials did not properly understand HEW's use of the term
"disadvantaged."” As a result, the funds were not available
for persons needing the special programs or services.

The fact that many State and local school officials
misunderstood the requirements of the Vocational Education
Act and of HEW's implementing guidelines regarding the use
of funds for the disadvantaged indicated that more defini-
tive guidance by HEW 1s necessary. Also, if HEW and the
States had more closely monitored implementation of the re-
quirements, misunderstandings would have been apparent much
sooner and attempts could have been made to correct the
situation.

The 1968 amendments to the Vocational Education Act re-
quire that not less than 15 percent of the basic grants to
States and all of the funds appropriated specifically for
this purpose be used:

"kk% for persons *** yho have academic, socio-
economic, or other handicaps that prevent them
from succeeding in the regular vocational edu-
cation program." (Underscoring supplied.)

HEW calls such persons disadvantaged. The definition
of "“disadvantaged'" for vocational education differs from the
more common definitions used by HEW and the Department of
Labor for other programs which define ''disadvantaged pri-
marily on the basis of family income. For vocational edu-
cation, HEW defines "disadvantaged'" on the basis of a per-
son's inability to succeed in the regular program without
special assistance, such as might be provided by individual
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tutors, consultants, psychologists, instructional aides,
diagnostic testing, modified or special programs, remedial
education, and extension of the school day.

HEW does not consider all persons from low-income fami-
lies to be necessarily disadvantaged, because many students
from such backgrounds can and do succeed in regular pro-
grams. Some State and local officials did not understand
this requirement and apparently were confused by the dif-
ferent definitions of "disadvantaged'" used for different
programs. As a result, vocational education funds targeted
for persons unable to succeed 1n regular programs without

special assistance did not serve the purpose for which they
were intended.

Of the $79.2 million in Federal funds made available to
the four States for fiscal year 1970, $13.8 million, or 17
percent, was allotted to special programs for disadvantaged
persons.

HEW sponsored meetings of school administrators and
vocational educators in March and April 1969 to provide
these officials with guidelines for defining ''disadvantaged"
persons and programs; these guidelines were published in
booklet form in October 1969. In February 1970, HEW 1issued
another instruction, entitled '"Suggested Utilization of Re-
sources and Guide for Expenditures," providing further guid-
ance. In May 1970, mandatory regulations were published in
the Federal Register.

In essence, the HEW guidelines repeated the requirement
of the act that the funds for disadvantaged students were to
help persons unable to succeed in regular vocational pro-
grams and were to be used only to pay the costs of providing
special programs, modifying existing programs, or furnishing
supplementary special services.

The State plans, approved by HEW for the four States,
repeated the requirements of the law and HEW's instructions
with little or no elaboration. The plans did not indicate
what procedures would be used to insure that funds for the
disadvantaged were properly used. If HEW had required the
States to describe these procedures in their State plans and
1f the procedures were effectively followed, more of the
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funds might have been used to provide special programs or
services to the disadvantaged. The descriptions could in-
clude the types of information local school districts would
be required to provide to the States and the type and fre-
quency of the States' monitoring of local districts.

CALIFORNIA

Of $4.9 million in Federal funds received for dis-
advantaged students in fiscal year 1970, California allo-
cated $3.6 million to local school districts with the in-
struction--consistent with HEW's guidelines--that the funds
be used for programs and services for persons who could not
succeed in regular vocational programs without special as-
sistance. The balance, $1.3 million, was allocated on the
basis of written proposals from school districts, stating
that funds were needed for specific programs for persons who
could not succeed in the regular program.

To evaluate the State's administration of funds for the
disadvantaged, we concentrated on the $3.6 million general
allocation. In visiting several school districts, we found
that local officials did not seem to be familiar with HEW's
definition of '"disadvantaged" persons and programs and did
not follow the State's instructions to seek out those per-
sons who could not succeed in the regular vocational program.
In most instances, the programs funded under the general al-
location were attended by regular students and did not pro-
vide special assistance for the disadvantaged. For example:

--One school district in California claimed a total ex-
penditure of $46,000 for the disadvantaged in 14
trade and industrial courses. We reviewed four of
these 14 courses which district officials said had
used funds for the disadvantaged. Instructors for
the four courses told us that requirements for en-
rollment in the courses would, 1f anything, probably
prevent disadvantaged students from enrolling and
that no special services for the disadvantaged were

provided.

~

We reported our findings to the California State Direc-
tor of Vocational Education, who told us that education pro-
grams for the d>sadvantaged lacked effective State and
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Federal direction. He said further that a review would be
made in each school district in California to insure that
all programs were in compliance with Federal criteria.

MICHIGAN

Although Michigan's written procedures for allocating
funds for special programs for the disadvantaged also recog-
nize the intent of the act and HEW's guidelines to identify
and help persons who cannot succeed in the regular program,
these procedures were not followed. In fiscal year 1970,
Michigan made a general allocation of $860,000, or 35 per-
cent of 1ts $2.47 million in Federal funds intended for the
disadvantaged, to local school districts to purchase equip-
ment for their regular vocational education programs. The
school districts were not told that the funds were to be
used for the disadvantaged. State officials said that, al-
though the equipment was for regular vocational programs,
some disadvantaged students may have had the opportunity to
use 1t.

The remaining 65 percent--$1.6]1 million--was allocated
on the basis of written proposals from local school dis-
tricts requesting funds for special programs. Although the
State required the proposals to contain information on the
objectives and goals of the programs and criteria for stu-
dent selection, many proposals were approved that did not
contain this information. In visits to local school dis-
tricts, we found that some programs approved for the dis-
advantaged were open to all students and were not designed
to serve persons unable to succeed in the regular vocational
program. For example:

-~-For one school district, the State approved a ''Busi-
ness Education Exemplary Curriculum' project for
$63,550. Students were eligible who attended one
of two inner-city high schools in areas with poor
socloeconomic populations and who had taken no
previous high school business education courses.

The local school officials responsible for the pro-
gram said that no attempts were made to identify
students who were disadvantaged. Rather, all students
who had signed up for the traditional business courses
were admitted into the new course.
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State officials--explaining why they had made a general
allocation of funds, intended for the disadvantaged, to pur-
chase equipment for regular vocational programs--said that
the requests for equipment funds exceeded the amounts avail-
able for this purpose; therefore, funds for special programs
had been used to partially meet this-need. They explained
further that these funds were distributed to school districts
on the presumption that some people below poverty levels
lived 1n the area and would use the equipment. In our opin-
1on, these comments by State officials indicate a misunder-
standing of the intent of the act and a lack of understand-
ing of HEW's implementing guidelines.

State officials told us that, because of a lack of
staff to adequately monitor local programs, they had not
been aware of the violations but that in the future they
would 1increase their monitoring activity.
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OHIO

Ohio's procedures governing the use of vocational edu-
cation funds for disadvantaged students recognize the intent
of the act and HEW's guidelines to identify and help persons
who cannot succeed in the regular program. However, the pro-
cedures were not always followed.

Fiscal year 1970 Federal funds for the disadvantaged--
$2 67 million--were allocated to local school districts on
the basis of written proposals. In our visits to selected
local school districts, we found that the programs in op-
eration were not the same as those described in the approved
proposals. Persons participating in the programs were not
necessarily disadvantaged, and often the programs were part
of the regular vocational program. Further, local officials
appeared to have misunderstood HEW's guidelines regarding the
use of funds for disadvantaged persons. For example:

--On May 4, 1970, the State approved $42,800 for equip-
ment for an "“Office Duplicating and Communication
Specialist” course The school officials acknowledged
to us that the majority of students enrolled in the
course could not qualify as disadvantaged. They
stated that, at the time of approval, they were not
aware that the funds could be used only for specific
persons who were unable to succeed in the regular
programs and who required special assistance.

In discussing our findings, State officials told us
that they understood the definition of "disadvantaged" as
intended by the act but that they had not been aware that
local districts did not have an adequate understanding of
the purpose of the special funds. They said State monitoring
had not disclosed this situation, because the State was slow
in building up its monitoring staff. They said that an in-
creased staff (recently expanded from one to three) and a
new requirement (local school districts must submit infor-
mation on each student served indicating the nature of the
disadvantagement which made the student eligible) should
prevent this situation from happening in the future
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PENNSYLVANTA

Pennsylvania allocated $3 69 million of its Federal
vocational education funds in fiscal year 1970 for programs
for disadvantaged students Of this amount, $1 83 million
was allocated to local school districts on the basis of a
formula which took into consideration the total number of
children in each district and the number of those from
families on public assistance, in foster homes, and in in-
stitutions for the neglected or delinquent; $940,000 was
allocated to the schools in the two largest cities in the
State; and the remaining $920,000 was allocated on the basis
of written requests from school districts for specific pro-
grams.

Pennsylvania's definition of 'disadvantaged,' consistent
with the act and HEW's guidelines, includes persons who have
academic, socioeconomic, cultural, or other handicaps How-
ever, State officials have placed limited emphasis on the
fact that, to be considered disadvantaged, such persons
must be unable to succeed in regular vocational courses.

In specific programs conducted by selected local school
districts, we found that this lack of emphasis resulted in
the programs' being open to all persons and that only limited
attempts were made to identify persons requiring special as-
sistance For example:

--A large city school district received $884,899 for
a vocational project Part of this amount ($607,920)
was designated as chargeable to the disadvantaged
allocation, on the basis of the school district's
estimate that 69 percent of the students in the
project were disadvantaged However, no attempts
were made in the city high schools to identify spe-
cific students who could not succeed in the regular
program

State officials acknowledged that general allocations
to schools with a large percentage of low-income or aca-
demically deficient students did not meet the intent of the
act, and they attributed the improper allocations that oc-
curred early in the program to an inexperienced staff The
officials pointed out, however, that the State had instituted
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improved controls--certifications by local school officials
that programs funded by the general allocations contain dis-
advantaged students; evaluation reports showing numbers of
students, achievements, and objectives met; and field visits
by State personnel--to insure that funds for the disadvan-
taged reach those in need. State officials also told us

that State personnel making field visits would seek to insure
a better understanding of the objectives of the act

HEW officials in the three regional offices responsible
for the four States included in our review said that insuffi-
cient staff had prevented them from adequately monitoring
the States' use of funds for the disadvantaged They also
said that they would place increased emphasis on the proper
use of funds for the disadvantaged.

On July 19, 1971, we met with HEW headquarters officials
to discuss our findings They agreed that we had identified
problems which demonstrated a lack of clear understanding of
the requirements of the act and HEW's implementing guide-
lines

On July 26, HEW issued a memorandum to the States re-
clarifying the intent of the act, stating in part that-*

"The basic criterion for identification of a person
for participation in a vocational education dis-
advantaged *** program is inability to succeed in
the regular program without special assistance oz
services. ***% Determination of 'inability to
succeed in vocational education' is not a simple
matter and may well vary by instructional program
and by State. Many criteria such as test scores,
academic performance, or drop out, are indicators
which may be used "

* * * * *

"In any case, the expenditures reported must
relate specifically to individuals served and
may not be a blanket application to an uniden-
tified group or a pro rata share of a particular
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program cost. *¥%* States should immediately dis-
seminate to local educational agencies the cri-
teria used and other information necessary to
develop uniform understanding of disadvantaged
*%% programs

"This office is planning additional regional con-
ferences to discuss and further clarify the pro-
cedures relating to disadvantaged **% programs
Also available in the next few months will be a
publication, *** which presents various classifi-
cations and descriptions of categories of dis-
advantaged **%* !

A revised version of the "Suggested Utilization of
Resources and Guide to Expenditures" was published in July
1972 It provided extensive guidance on the proper use of
Federal funds for the disadvantaged This guidance, together
with HEW's memorandum and the planned regional conferences,
should provide the clarification needed. However, adequate
program monitoring by HEW and the States is needed to in-
sure implementation of the improved procedures

RECOMMENDATIONS TO THE SECRETARY
OF HEALTH, EDUCATION, AND WELFARE

The Secretary of HEW should instruct its regional of-
fices to more closely monitor the use of Federal funds for
special programs and services for the disadvantaged to in-
sure that these funds are being used as intended by the act
and HEW's implementing guidelines HEW should also require
the States to describe, in their State plans, the procedures
they intend to employ to insure that funds for the disadvan-

taged are properly used

AGENCY COMMENTS AND ACTTIONS

The Assistant Secretary, Comptroller, agreed with our
recommendations, stating that-

"Opne of the States studied has established stricter
controls for local education agencies for use of dis-
advantaged funds. Regional staff are emphasizing

to the other States the concerns reflected in the
GAO study and are expanding monitoring activities."
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Officials of the four States involved also ggreed, al-
thqugh officials from one State complained that ''no mention
1s made of programs that were in compliance with the tech-
nical definition of disadvantaged '" We observed some pro-
grams that we believed met the intent of the act But, as
indicated above, the majority of programs reviewed did not
meet this intent

The actions promised or taken by HEW and the States
should result in needed program improvements
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CHAPTER 4

MANAGEMENT INFORMATION INCOMPLETE AND INACCURATE

One of the major purposes of a management information
system 1s to develop data on program operations and results
that can be used to assess program effectiveness., The in-
formation on vocational education which the States are re-
quired to report to HEW 1s not adequate to evaluate program
results. In addition, information submitted by the four
States to meet HEW's requirements was often inaccurate or
incomplete,

Because of dissatisfaction with the information re-
quired by HEW, two of the States and a county in a third
State have started to develop their own systems so they will
be better able to evaluate the results of their programs.

The act (82 Stat. 1095) requires that the Commissioner
of Education:

%% shall collect data and information on pro-
grams qualifying for assistance *** for the pur-
pose of obtaining objective measurements of the
effectiveness achieved i1n carrying out the pur-
poses of such programs,"

In addition, HEW's implementing instructions (45 CFR
102.4(3)) require that:

"Evaluation of the results of the program of in-
struction will be made periodically *** by the
State *** and continuously on the local level
with the results being used for necessary change
or improvement 1n the program ***,"

BETTER INFORMATION NEEDED
ON PROGRAM RESULTS

The information concerning program results which HEW
required the States to report consisted of summaries of the
number of students graduating with major training in each
of 10 types of employment fields and their employment status
about 4 months after graduation. The reports show the
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number of graduates (1) available for employment and, 1f

unavailable, whether they are continuing their education,
(2) unemployed, (3) employed in a job in, or related to,

their vocational training field, and (4) whose employment
status is unknown,

Comparable information has not been reported for non-
vocational graduates; therefore, the comparative advantages
of vocational education could not be adequately evaluated.
Also, no information was reported on the graduates' status
after the 4-month followup.

Officials in all four States criticized HEW's require-
ment for (1) followup data on all vocational graduates and
(2) data only 4 months after graduation. Some said this
time period was too soon after graduation to arrive at valid
conclusions about the benefits of vocational education.

Some said followup would be more meaningful i1f it were lim-
ited to a statistical sample of enrollees instead of includ-
ing all enrollees as required by HEW, Such a sample would,
they believe, permit more detailed data to be obtained on
such 1tems as type of job, initial and subsequent earnings,
advancement, employees' job satisfaction, and employers'
evaluations of the quality of the employees' vocational
training., They suggested that data on the persons in the
sample should be obtained periodically over a longer period
after graduation--1 year, 5 years, or as long as 10 years
after graduation.

Because of dissatisfaction with the HEW system, Ohio
and Pennsylvania started implementing their own management
information systems.

INACCURATE AND INCOMPLETE DATA

In three of the four States, we found that the enroll-
ment data reported to HEW was inaccurate, (Ohio's comput-
erized system provided accurate data.) Furthermore, in all
four States the data reported on the status of vocational
education graduates 4 months after graduation (e.g., em-
ployed, type of job, in college, etc.)--particularly in
large cities--was often too incomplete to permit assessment
of program results. All four States recognized the weak-
nesses and were taking steps to overcome them, e.g.,
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Pennsylvania was also developing a computerized system for
compiling the data.

The inaccuracies in enrollment data produced overstated
enrollment and graduation figures which, in most cases, were
caused by counting the enrollment in individual vocational
classes rather than by counting the actual number of students
enrolled. Those students taking more than one vocational
course were counted more than once.

Incomplete followup data was caused by poor responses
to questionnaires sent to vocational graduates, Although
a 100-percent response 1s not usually expected or necessary,
we noted response rates as low as 36 percent. According to
a State official, a followup with this low rate of response
1s biased because only the better students respond.

A more intensive effort, consisting of additional mail-
ings and personal contacts, would be necessary to bring the
low response rates to a more acceptable level, Such efforts
are expensive, but using a statistical sample could help to
reduce this expense.

The Department of Labor's Manpower Administration has
been experimenting with another technique for followup on
graduates from its manpower programs. This technique in-
volves the use of Social Security records for analyzing the
graduates' earnings records. Although i1ndividuals' earnings
records are highly confidential, analyses have been per-
formed by the Social Security Administration for the Depart-
ment and the overall results were provided to the Manpower
Administration, The Department has determined that this
system has considerable value 1n evaluating the results of
programs designed to improve the employability and the earn-
ings of the participants and i1s developing the system for
general application to manpower programs.

We believe that HEW should consider the possibility of
using statistical sampling, Social Security records, or a
combination of the two in followup of graduates from voca-
tional educatiom,
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SIMILAR FINDINGS BY EXPERT EVALUATORS
OF VOCATIONAL EDUCATION PROGRAMS

The Center for Vocational and Technical Education at
Chio State University has compiled and summarized the find-
1ngs of numerous expert evaluators of vocational education.
A consensus of these findings, prepared by the Center, showed
that these evaluators have engountered problems with infor-
mation on program results similar to those we found., One
of the Center's 1970 publications commented:

"Follow-up studies continue to be plagued by some
inherent hazards--reliance upon questionnaires and
interviews and the attendant problems of account-
ing for non-respondents **%, Research workers
agree that decisions are being made about occupa-
tional education and training programs without
adequate information about their current or poten-
tial effectiveness, *%%"

* * * * *

%% Some school officers *** have neither re-
search budgets nor skilled research workers for
mounting *** evaluative efforts. As education's
share of tax expenditures increase, however, it
1s fairly certain that educational administrators
will be asked to provide better information than
they now possess about the cost-effectiveness of
their programs, vocational or non-vocational."

LR A

HEW regional officials generally concurred with our
findings and said that--particularly in the area of inaccu-
rate data-~they could have done a better monitoring job with
additional staff,

The Program Officer for Reports and Statistical Data at
HEW headquarters agreed that HEW and the States were having
difficulty in obtaining the information necessary to ade-
quately evaluate programs. He said that attempting to de-
velop a management information system to adequately evaluate
program effectiveness has been a slow process.,
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One of the problems has been convincing persons at all
ievels--Federal, State, and local--of the importance of such
a system. He said that most educators--State and local--did
not consider this information important and that they were
more concerned with the techniques of teaching and curriculum
development than with evaluating program effectiveness. He
said that adequate systems would be implemented only when
officials at all levels were convinced of the value of good
management information and that efforts were continuing in
this direction.

CONCLUSIONS

Improved management information systems which provide
adequate and accurate information, particularly on program
results, are needed 1f program managers are to adequately
evaluate programs, identify weaknesses, and make necessary
improvements, The need for such systems has been recognized
by the States and HEW,

Of concern to us 1s that the independent development of
management information systems by HEW and the various
States--which seems to be the current trend--could easily
result in duplication of effort without the valuable benef1t
gained from the comparability of data and the interchange of
1deas. HEW officials should more closely coordinate their
efforts with those of State and local govermments in defin-
1ing the information needed for an,adequate management infor-
mation system and should assist the States in establishing
such systems,

HEW officials should also explore the possibility of
using techniques, such as statistical sampling and analyses
of Social Security data, to assess the effectiveness of vo-
cational education, They should also consider (1) gathering
followup information on nonvocational graduates to better
assess the impact of vocational education and (2) compiling
followup information over a longer period after graduation.
Combining several or all of these techniques might result
1n better information, while holding costs to a reasonable
level. Any system, however, will be of limited usefulness
1f the information gathered 1s 1naccurate and incomplete.

-~
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RECOMMENDATIONS TO THE SECRETARY
OF HEALTH, EDUCATION, AND WELFARE

HEW should coordinate its efforts and those of the
States 1n defining the information needed to adequately
evaluate program results and should assist the States in the
design and implementation of management information systems.

The Secretary should take action to insure that HEW and

the States--1n monitoring programs--verify the accuracy and
completeness of reported information,

AGENCY COMMENIS AND ACTIONS

The Assistant Secretary, Comptroller, agreed with our
recommendations, stating that:

"Regional staff through personal consultation with
State personnel and by conducting leadership work-
shops for State and local administrators are tak-
ing positive steps to achieve the objectives in-
cluded i1n the recommendations. Such action con-
sists of conducting State program reviews and re-
emphasizing proper accountability throughout the
entire system to improve report information."

Officials of the four States involved also agreed,

The actions promised or taken by HEW and the States
should result in needed program improvements,
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CHAPTER 5

SCOPE OF REVIEW

We reviewed selected aspects of the vocational educa-
tion programs in California, Michigan, Ohio, and Pennsylva-
nia for fiscal years 1970 and 1971. These States have been
consistently among the top 10 in amounts of Federal assist-
ance received. They received $104 million, or 22 percent of
the total allotted to all States, in fiscal year 1972, Our
review was directed toward determining whether legislative
objectives were being achieved and toward identifying major

problems,

Our review concentrated on high school vocational edu-
cation, because the majority of funds in all four States
are spent on this level of education, California spends
also a significant portion of its vocational education funds
on post-secondary vocational education in Z-year community
colleges, and the other three States have also undertaken
programs to increase vocational training in community col-
leges. We included community college vocational education
programs in the preliminary phase of our review, but ex-
penditures in all four States had not reached a sufficient
level to warrant including these programs in our detailed

review work,

We reviewed the Vocational Education Act of 1963 and
its 1968 amendments, the legislative history of these acts,
and the administrative regulations and instructions for
their implementation.

We also reviewed the plans of the four States to deter-
mine if the objectives of the act were included, We inter-
viewed Federal, State, and local education officials and re-
viewed available records and reports to determine if these
objectives were understood and to obtain information on the
progress of State programs, the extent of State and local
funding, and the direction of effort.

Our work was performed primarily at State departments
of education and at local education agencies in three

38



selected cities in each State--one large (over 500,000 pop-
ulation), one medium (100,000 to 400,000 population), and
one small city (under 100,000 population). In each of the
large cities, we visited three high schools, in the medium
cities two high schools each, and in the small cities one
high school each. Our work also included reviews and dis-
cussions at HEW headquarters and regional offices respon-
sible for programs in the four States,

We considered recent findings and conclusions by expert
evaluators of vocational education, as summarized by the
Center for Vocational and Techmnical Education. The Center,
an independent unit of COhio State University, receives funds
from HEW to be used, in part, for summarizing reports of
vocational education studies by experts under contract with
HEW, State and local governments, and other public and pri-
vate groups. We also reviewed the annual reports prepared
by or for the National Advisory Council and the four State
advisory councils.
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APPENDIX I

LEVELS OF STATE AND LOCAL
EXPENDITURES FOR VOCATIONAL EDUCATION

FISCAL YEARS 1963 AND 1970 AND STATE ESTIMATES FOR 1975

Increase
1963 1970 1975 1963-75

(000 omitted)
California $22,900 $8164,100  $314,700  $291,800
Michigan 7,000 38,500 70,600 63,600
Ohio 8,400 87,400 223,100 214,700
Pennsylvania 9,200 98,700 123,400 114,200

$47,500  $388,700 $731,800  $684,300
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APPENDIX II

DEPARTMENT OF HEALTH EDUCATION AND WELFARE
WASHINGTON D C 2020t

OFFiCE OF THE SICRETARY

JUN 23 1972

Mr Morton E Henig

Associate Director, Manpower
and Welfare Davision

U S General Accounting Office
Washington, D C 20548

Dear Mr., Henig

The Secretary has asked that I reply to your letter dated April 25,
which forwarded your draft report entitled "Training America's Labor
Force The Unfilled Promise of Vocational Education.”

Detailed comments on the recommendations, together with the statement

of actions to be taken to implement them, are set forth in the enclosure.
They are the product of a review of the report by the cognizant
Departmental and Office of Education reglonal and headquarters staff,

We appreciate the opportunity to review and comment on the report.

Sincerely yours,

)

o

{
Jamed B. Cardwell

Assistant Secretary, Comptroller

Enclosure
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APPENDIX II

Department of Health, Education and Welfare Comments Pertinent

to the Draft Repor! to the Congress of the United States by the
United States General Accounting Office entitled "Training America's
Labor Force The Unfilled Promise of Vocational Education"

A general reaction 1s that this 1s a fair and impartial report  However,
the tone and accuracy of the report could be improved by changing the

title of the report The present title implies a total study of vocational
education 1n contrast to the actual scope of the study which relates pri-
marily to the disadvantaged Replacing the word "Promise" with "Goal

would be much more acceptable Also, Regional Adult, Vocational and
Technical Education Diiector should be substituted for HEW Director (page
10) In addition, the nature of the report milatates against the inclusion
of positive achievements Better balance could be achieved in the report if
some positive accomplishments in vocational education during the period
covered were included For example, the report might identify the expansion
of programs with reference to the number of participants as well as occupations

GAO recommended that

The Secretary of HEW should undertake research into the exact
nature and extent of the funding and image problems attached
to vocational education with a view toward determining what
actions may be necessary to more fully achieve the objectives
of the Vocational Education Act

Department Comment

We concur with the recommendation

The Office of Education, through 1ts central and regional offices, will
undertake research into what appears to be primarily an attitudinal matter

In addition, a research study of a positive and definite type will be mounted
as soon as practicable to produce a report on vocational education graduates
who have been employed for five or more years

The Secretary of HEW should instruct regional offices to

more closely monitor the use of Federal funds for special
programs and services for the disadvantaged to insure that
these funds are being used as intended by the Act and HEW
implementing guidelines HEW should also require the States
to describe, in their State plans, the procedures they intend
to employ to ensure that funds for the disadvantaged are

properly used

Department Comment

We concur with the recommendation
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One of the States studied has established stricter controls for LEA's for
use of disadvantaged funds Regional staff are emphasizing to the other
States the concerns reflected in the GAO study and are expanding
monitoring activities

HEW should coordinate 1ts efforts and those of the States
in defining the information needed to adequately evaluate
program results and assist the States in the design and
1mplementation of management information systems

The Secretary should take action to ensure that HEW and the
States —— 1in monitoring programs -- verify the accuracy and
completeness of reported information

Department Comment

We concur with the recommendation

Regional staff through personal consultation with State personnel and by
conducting leadership workshops for State and local administrators are
taking positive steps to achieve the objectives included in the recommen-
dation Such action consists of conducting State program reviews and
reemphasizing proper accountability throughout the entire system to
improve report information
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APPENDIX III

PRINCIPAL OFFICIALS OF THE
DEPARTMENT OF HEALTH, EDUCATION, AND WELFARE
RESPONSIBLE FOR THE ADMINISTRATION OF ACTIVITIES

DISCUSSED IN THIS REPORT

Tenure of office

From To
SECRETARY OF HEALTH, EDUCATION,
AND WELFARE:
Elliot L. Richardson June 1970 Present
Robert H. Finch Jan. 1969 June 1970
ASSISTANT SECRETARY (EDUCATION)
(note a):
James E. Allen, Jr. May 1969 June 1970
Peter P. Muirhead (acting) Jan. 1969 May 1969
COMMISSIONER OF EDUCATION:
Sidney P, Marland, Jr. Dec, 1970 Present
Terrel H. Bell (acting) June 1970 Dec. 1970
James E. Allen, Jr. May 1969 June 1970
Peter P, Muirhead (acting) Jan, 1969 May 1969

%0n March 31, 1971, an Assistant Secretary for Public Affairs
was appointed to the position formerly held by the Assist-
ant Secretary for Education.

US. GAD, Wash , D C
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Copies of this report are available from the
U S General Accounting Office, Room 6417
441 G Street, N W , Washington, D C , 20548

Copies are provided without charge to Mem-
bers of Congress, congressional committee
staff members, Government officials, members
of the press, college libraries faculty mem-
bers and students The price to the general
public 1s $1 00 a copy Orders should be ac-
companted by cash or check






