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An Experiment in the Community Control of Employment
Preface

It is the purpose of this study to report on an exper-
iment undertaken in the Cincinnati metropolitan area to achieve
and maintain a program designed to facilitate the stabilization

5.3 of employment at the local level. The study deals, primarily,

v with fundamental attitudes, policies, and functions relevant
to this organized effort to "control®™ employment in and aﬁout
Cinoinnati during the "depression decade" from 1930 to 1940.

The author participated actively in the project and is also

1,
1‘%,
- privileged to draw upon the experience secured subsequently

at the state and national levels in activities directed toward
24,

* similar goals.

The growth and persistence of widespread economic¢ insecur-
ity in recent years present one of the most critical problems
faced by modern society. Its existence may threzten social
stability as well as perpetuate want and suffering. Hence
its effects are not confined to those who are economically
insecure, but are felt in all levels of society. The govern-
mental questions related to its treatment are crucial ones.

Unemployment, the main cause of economic¢ insecurity, is
most pronounced in urban areas. At least 15% of theklabor
force in urban areas were unemployed as recently as 1938. On
the basis of annual earningé, several million others and their

families almost certainly were below the level of self-support.
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Such conditions may again prevail, despite the efforts of
government and industry to prevent their occurrence.

8ince the period of this experiment, under the pressure
of a war economy, relatively full employment has been achieved.
Despite this, there are many evidences of a maladjustment
between industry and labor supply. That is, there may be
balance in terms of total labor supply, while unbalance per-
sists in terms of specific skills required.

Although government at all levels now performs many func-
tions which have as their objective the stimulation of employ-~
ment, the lack of a comprehensive and sYstematic approach at
the local level is all too apparent. A major emphasis of the
Cincinnati program dealt with the establishment of an organi-
zational pattern designed to bring about an effective integra=-
tion between the labor force and employment opportunities.

In the light of these considerations, the Cincinnati
experiment becomes an important laboratory for study, inasmuch
as an effective method of stabilizing the labor market at
the local level is desirable regardless of current economic
conditions. Mass unemployment merely dramatizes the need
for the full utilization of the administrative facilities of
local government as well as those of state and federal agencies.
It has been further demonstrated that neither government nor
industry can do the job alone. Joint planning and action is
necessary to maintain adequate arrangements for vocational

guidance and training, placing and transfer of workers as

ii
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these may be necessary.

A citizen fact-finding agency, the Cincinnati Bureau of
Governmental Research, undertook to inquire into the type of
organization required to develop and maintain a program for
»local action looking toward a fulfillment of the objéotives
stated in the preceding paragraph. It recommended the creation
of a cooperative arrangement known as the Regional Department
of Economic Security on which would be represented the major
governmental units, and key figures of both management and
labor in the Cincinnati metropoliten area.

This agency which subsequently was adopted by the commun-
ity had as its objective the development of a community-wide
program to stabilize and regularize employment, thus to provide
economic security for the working population. It also sought,
through a coordinated research and planning program, to provide
local business and industry with basic occupational data
concerning Cincinnati as a community. While the Cincinnati
experiment was primarily a governmentel project support was
also forthcoming from the Spelman Foundaetion, which had in-
terested itself in similar problems in other localities.

It may be fairly stated that the sponsors hoped the Regional
Department, in due course would "demonstrate"™ the social and
economic value of a public employment service which was adequate-
ly staffed, equipped and efficiently operated. With traditional
practices in disfavor, and without a definition of acceptable

standards and scope for public employment services, it was the

iii
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consesus of opinion in the community that the solution to
some of these quesﬁions might be achieved by means of exper-
imentation. An attempt was made to throw off all influence
of tradition in an endeavor to ascertain the place of the
public employment service in relation to local employment
problems. New technigues were tried and some were discarded;
many, however, were retained.

The Regional Department also sought to develop a compre-
hensive and periodic method for the collection, tabulation,
and interpretation of employment data in which the community
was lacking. This resulted in a detailed employment census
of the Cincinnati metropolitan area completed under its
sponsorship in 1935. Material obtained in the census was used
as the basis of studies on employment trends in the community.
Additional research of this nature oé a continuing basis pro-
vided the needed data for the development of programs and
techniques required for the furtherance of vocational guidance
and training, the placement and transfer of workers.

The conclusions reached demonstrated that there is no
single simple formula that can be readily or casuelly applied
to Cincinnati or, probably, to any other community. An approach
toward the solution of the complex problem under study must
include, first of all, thorough and careful fact finding; and
second, understanding cooperation between the many agencies
(both public and private) in the community which deal with

special aspects of employment within the community.

iv
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The occupational data contained in the many reports which
were issued by the Regional Department; the development and
application of counseling and testing techniques; the advances
made in placement on a selective basis, the coordinated plan-
ning on a voluntary basis by government, management and labor,
all represent'distinctive contributions toward the solution
of the problems under study. |

- .The personnel involved in this study were drawn from all
levels of government, including federal, state, county, and
local; as well as from private agencies, industry and labor.
During the six years of this experiment, governmental personnel
averaged 100, and non-governmental, 10 persons yearly.

Important developments in the field of employment stabil-
ization occasioned by the passage of unemployment insurance
measures in 1936-37 and the emphasis placed on this phase of
the problem by the state and federal governments led to a
withdrawal of funds, personnel and interést from the Cincinnati
enployment program. The Spelman Foundation's participation
also drew to a close,

Because many of the projects were in various stages of
completion, it was not possible at that time to prepare a com-
plete and final report of the experiment in all its ramifica-
tions. BSeveral preliminary reports have been issued but a
definitive study of the comprehensive program which the Cincin-
nation effort embodied remained to be written.

Although there have been gignificant developments in the
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field of employment since this study was made, the emphasis
has been on federal responsibility. The National Resources
Planning Board in 1942 stated that the great expansion of the
functions of the federal government in the realm of employment
security must be paralleled by an equally important change in
similar functions of state and local suthorities. In metropol-
itan areas, particularly, the problems, including that of
employment, created by the outward movement of ﬁopulation from
the ¢ity to its environs actually have intensified since 1937.

While it may be true that we cannot reach a progressive
overall stability solely by trying to build a thousand small
stabilities, there can be no economic security unless the
citizens of each comrmunity recognize their responsibility in
formulating and carrying out plans for the alleviation of many
aspects of unemployment.

If it is of interest to the citizens of each community
to know how employment opportunities change, it is hoped that
this study will serve as a guide to c¢ivie, school, . manage-
ment and labor leaders, for some steps that may be taken in
the fields éf vocational guidance, curriculum change and co-
ordinated community effort in the resolving of local employment
problems,

Throughout this study "community"™ has substantially the
same meaning as the Census Bureau's "metropolitan district®,
even though in common parlance "community" dometimes means

other things--anything from a neighborhood to the world at

vi
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large. Here it is often preceded by the word "whole" or
designated as the metropolitan area for c¢larity and emphasis;
but it refers always to the entire aggregation of pupulations
close enough together to require coordination of such public
services, as transportation, and water supply. Cincinnati,
Ohio, and Covington, and Newport, Kentucky, together with all
suburban towns and villages in their vicinity constitute but
a single community, though two states and several counties
are involved.

The author by virtue of his participation in the program,
has had the benefit of direct obsérvation in most of its phases.
In addition to this, all the data compiled under the auspices
of the Regional Department of Economic Security have been
carefully reviewed and analyzed. Correspondence, reflecting
temporary or indefinite agreements concerning the relation-
ships which were established has also been utilized. Extensive
notes were taken by the author particularly with regard to
conferences and individual contacts bearing an important re-
lationship to the program and activities of the Regional
Department.

The factual data summarized in the individual program
statements wére obtained directly from the files and reports
of the Regional Department's bureaus and other community
agencies. These“data provided 8 comprehensive picture of the
major industrial and allied labor groups in the community.

In addition, for background data, the writer placed major

vii
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emphasis on discovering through interviews, review of cor-
respondence, and data analysis the kinds of relationships

which are both feasible and practieal in a program of the

sort undertaken.

The study covers virtually all phases of the Cincinnati
experiment but has hot emphasized some of the details of organ-
ization and procedure involving the routine operations of
the public employment office. Occasional references have
been made to activities and experiments carried on in other
communities along similar lines and in some cases the writer
has drawn upon observations made possible by subsequent em-
ployment as field representative for the United States Employ-
ment Service from 1941-45. This has been done for purposes
of perspective. The study basically covers only the Cincinnati
experiment.

The material in this study has been divided into eleven
chapters. Chapters I and II discuss the problem of unemploy-
ment as it concerns both national and local areas, and contain
an analysis of the causes of unemployment and its effects on
‘the individual. Chapter III reviews the natiohal-local rela-
tionships with emphasis placed on organizing the local commun-
ity to provide coordinated service. Chapters IV and V are
primarily narrative in form and describe the development and
initiation of the program. Chapters VI and VII are concerned
with procedural aspects including organization, administra-

tion, public relations, methods and techniques. Chapters VIII

viii
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And IX contain an appraisal of the contributions made by the
Cincinnati prcgram to the control of employment through joint
participation of management-labor and government. Chapter X
offers a summarization of findings and a number of basic recom-
mendations are presented in Chapter XI.

The reader will be spared, to the fullest extent possible,
unnecessary historical description of all the steps which marked
the progressive development of the Cincinnati Employment Center
and the Regional Department of Economic Security. Statistical
analyses likewise will not bulk large in the study, as these
reflect depxession conditions and are not particularly germane
'to the purpose as stated in the opening paragraph.

The support and cooperation of many individuals, groups,
and institutions have been helpful. Among these, special men-.
tion should be made of the University of Cincinnati, Cincinnati
Bureau of Governmental Research, Cincinnati Chamber of Commerce,
Cincinnati Central Labor Council, various city and county offi-

cials, and repressntatives of state and federal agencies.

ix
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An Experiment in the Community Control

of Employment

Chapter I - The National Problem

Following the depression of 1920-21 and except for a
minor recession in 1924, the United States enjoyed a period
of unequalled prosperity until late in 1929. The peak was
reached in 1929, when nearly all industrial indices, except
building construction, were at levels far above those ever
before experienced in this country. This era of prosperity
then gave way to the most abrupt decline the country had ever
experienced., Many reasons for this greatest of all American
depressions have been advanced.

"Industry was out of balance, production was
expanding more rapidly than consumption; credit had
been extended to an unprecedented extent and much
of it had been extended unwisely; agriculture which
had been suffering largely unnoticed during the
1920's, was in poor condition with large surpluses,
low farm prices in relation to industrial prices and
inflated land values; conditions in foreign countries
were unfavorable and becoming worse., Undoubtedly
other influences were at work to bring about the
decline but the above mentioned ones were sufficient
to indicate that our prosperity was founded on un-
stable grounds......The decline which began in the
fall of 1929 proceeded practically unbroken until
the bottom of the depression was reached in the
summer of 1932 and the spring of 1933. Under the

. stimulus of recovery measures, the upturn in world
economic conditions, and the general cyclical move-~
ment toward recovery, economic conditions in the
united States have shown improvement since the de-
pression low of 1932 and 1933. Unemployment, however,
has failed to diminish as rapidly as it was hoped it
would and it still constitutes the most serious threat
to the return of sound prosperity." (1)

(1) D. C. Kahn, Unemployment and its Treatment in the United
States, 1937, p. 4.
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Unextensive unemployment has been a frequent character-
istic of our economy since the turn of the century. This
phenomenon appears to be inherent in the present day industrial
system and seems to be attributable to our entire éocial and
economic organization rather than to the particular wéaknesses
or inadequacies of individual employees or employers.

By 1940 unemployment d4id not loom as the dominant social
problem to the degree that it was in the earlier years of the
depression. This condition, however, was not oaly exceptional--
it was unprecedented. In between the peaks of high-level
production, our economy has been characterized by substantial
unemployment, both of men and equipment, by low incbme levels,
and by economic insecurity. In retrospect even the period
from 1922 to 1929 now appearé to have been less stable than
it seemed to the contemporaneous view.

Although the so~called "Great Depression" brought about
severe economic dislocation, it was not a unique phenomenon
in American life. At least since the Civil War there have
been recurring depressions which have produced demand for
measures aimed at prevention of individual want and destitu~
tion, at protecting the economic position of various segments
of the population and at remedying specific economic abuses. (2)

Scope of Unemployment 1920-33 “

In the decade Jjust prior to the economic depression which
began in 1929, various organizations such as the American
Federation of Labor, National Industrial Conference Board,

(2) Office of Temporary Controls, '‘Guaranteed Wages Report

to the President by the Advisory Board, Washington, D. C.,
Jan. 1947, p. 10
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the Brookings Institution: , the Millbank Memorial Fund, and
a number of federal agencies, estimated the average number
of unemployed to have been approximately 2,000,000 workers
during this period.

After September, 1929, these figures increased by leaps
and bounds. The census of April, 1930, indicated that a total
of 3,187,647 persons were unemployed. Of these, 2,686,145
were men and 501,502 were women. This represented 7% of the
number of gainfully occupied workers. The largest group: of
unemployed workers were those clagsified as in the manufactur-
ing and mechanical industries, numbering 1,365,277. (3)

Before the totals were computed for the 1930 census re-
ports, these figures had again mounted swiftly. No one knew
the exact number. The Department of Labor issued one set of
figures estimating 8 million unemployed in 1931, 12 million
in 1932, 13 million in 1933. (4) The American Federation of
labor (5) issued‘other estimates, and the National Chamber of
Commerce still a third set, Agitation began for an exact
count. The feeling persisted nevertheless in government and
in industry that this was a temporary emergency situation and

that it would right itself without drastic governmental action.

(3) U.S8. Dep't of Commerce, Bureau of Census, Fifteenth Census
of the United States - 1930. Unemployment-Vol. 11, General
Report, p. 13.

(L) U.S. Department of Labor- Monthly Labor Review, Vol.37,
Bureau of Labor Statistics, November, 1937, p. 1130.

(5) Ivid. p. 1131.
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Causes of Unemployment

It may be well at this time to review the facts making
for this "abnormal" situation. Unemployment is not a simple
phenomenon with one single cause, but a very complex one,
with many causes. The fumhmental reasons advanced usually
fall into five or six categories. (6)

The first to claim our attention is the seasonal nabire

of certain industries. A study cqnducted in Wisconsin led to
the conclusion that: "The amount of unemployment caused by
seasonality is probably greater in the course of a deeadé
than the amount due to depressions." (7) Subsequent analyses
concerning seasonal unemployment do not support the conclusions
reached by this study, completed before the staggering totals
of unemployment were reached in 1933 and again in 1938.
Nevertheless, the seasonal nature of some industries accounts
for a significant portion of the average number of unemployed
workers. (8)' Moreover, little or no attention had been paid
to the possibilities of dovetailing industrial production,
more diversified use of plant equipment or guarantee of work

for an adequate period throughout the year.

(6) Douglas, Paul, The Problem of Unemployment, N.Y. 1931,
Pp. 159-164. ’Much of the material whieh follows is
adapted from this excellent text on unemployment and its
causes.

(7) D.D. Lescohier and Florence Peterson, The Alleviation of
Unemployment in Wisconsin, Industrial Commission of
wisoons¥n, Madison, wisconsin, July, 1931 - Page 22.

(8) Ww. H, Stead - Democracy Against Une@ployment New York,
1942 pP. 22.
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The most spectacular of the céuses for unemployment is

technological change. These changes make possible increases
in living standards for consumers and over a period of years
have resulted in increased employment in counter-balancing
fields. But we have not yet learned how to initiate these
new techniques without creating dislocations which result in
loss of work for many workers. (9)

The introduction of machinery displaces workers, many
of whom cannot get new jobs immediately. Some look for several
months before finding a new job, while others require a year
or more to get jobs. Other workers, because of age or begause
of their inability to acquire new skills, never go back to
work. In many casss displaced skilled workers are forced to
accept "downgrading" in terms of skills in order to find jobs.

The third and most important cause of unemployment deals
with the ups and downs of business activity. Fluctuations

in the business c¢ycle have been responsible for mass lay-offs

and widespread dislocation of industry. Many factors are res-
ponsible for cyclical changes, Dislocation caused by war,

end of a period in our economy, tax policies, trade barriers,
inflationary investment, lack of adequate governmental and

private industrial planning, the failure to achieve a better
distribution of the national income, contribute their share
to the length and severity of depressions as well as to their
timing. (10)

(9) National Resources Committee, Technological Trends and
National Policy, Washington, D. C., June, 1937, P. 422

(10) D. C. Kahn - Unemployment and its Treatment in the U.S.
New York, 1937’ Pe 30.
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So~called "frictional"™ unemployment is due to time lag
and labor immobilty in the économy. Demand for labor varies
from month to month but labor supply is relatively inelastic;
thus unemployment occurs. Labor may be needed in a particular
locality and workers may be available in another locality.
Immobility of labor is an obstacle to full employment.

Vocational malad justment is responsible for another seg-

ment of the unemployed. In a study prepared for the American
Youth Commission, it was disclosed that a considerable propor-
tion of unemployed youth had received little or no training

or had not been counseled properly in taking what training
they had secured. (11)

Lack of persistence in a given line of work can result
because the individual is a "square peg in a round hole".
Changing industrial patterns may be the cause for this malad-
justment. Nevertheless, until adequate vocational guidance
is provided, this condition will become more acute and result
in chronic periods of unemployment for the maladjusted worker.
Fipally, lack of coordination between government, industry,
and labor, the school systems and the social agencies, has
also contributed to the malad justment present in those who
should be available for work.

Physical disabilities are also a large factor in unem-
ployment and unemployability according to Surgeon General

Thomas Parran of the United States Public Health Service,

(11) H. M. Bell, Matching Youth and Jobs, American Youth
Commission, Washington, D. C., 1940~ p.37.
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who stated before a Senate Investigating Committee that
®over 500,000 were partially unemployable because of dis-
ability due to accident or disease in 1930." (12)

The foregoing was not'intended as an exhaustive analysis
of unemployment causes, It should serve to identify the
reasons and characteristics of unemployment for purposes of
our study.

Types of Unemployed Workers

Seasonal workers are charaoterized by a relatively low
annual income, due primarily to the nature of the trade or
industry. Unemployment occurs at stated intervals for this
type of worker during each year, Attempts to secure alterna-
tive employment during slack periods in seasonal industries
have not been too successful judging from public employment
service records, (13) and other reports. (14)

Mechine displaced workers constitute the second large
group of the unemployed. "In gegeral, technological improve-
ments which substituted new processes for old have mean the
displacement of workers whose special skill and training were

no longer neceded.” (15) Many of these men and women have been

(12) Speciel Committee of Senate to Investigate Unemployment
and Relief -Surgeon General Thomas Parran, February, 1938.

(13) United States Employment Service, Matching Men and Jobs,
1938 Washington, D. C. 9 pp. mimeo.

(14) 8. Arnold, Planned Dovetailing of Seasonal Employment,
Ohio State University, Research Monograph-35,Feb.,1944

(15) Technological Trends and National Policy - Page 85,
opus cited.
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unable to find new jobs. In the course of time they have
been reduced to accepting jobs of an unskilled nature if such
were available. Age is of paramount importance to this group
inasmuch as the younger machine displaced workers find jobs
more easily than those in the older age brackets. (16)

Displacement of workers by machines has taken place not
only in mechanical industries but also among white-collar oc-
cupations. In recent years there has been a great increase
in the use of office machines. Such devices as bookkeeping
machines, duplicating machines, voice recording equipment
has sharply decreased the number of office workers necessary
for a given or fixed volume of business operations. Again,
those who have suffered the most through this process have
been the workers in the upper age groups. |

By far the most numerous type of unemployed worker re-
sults from cyolical depression. Subject to mass lay-off,
most of these workers are unemployed through no fault of
their own. General industrial stagnation has resulted in
complete or partial shut-down. The sharp drop in industrial
activity between 1929 and 1933 accounted for the bulk of the
unemployed during those years. (17) Individual fitness is
unavailing when production is drastically curtailed because
of economic conditions. 8Spiraling downward, the livelihood

of millions is destroyed.

(16) Special Comuittee of Senate to Investigate Unemployment
and Relief, Washington, D. C., Testimony of Harry L.
Hopkins, page 1344.

(17) Unemployment increase& from 3,187,647 in 1930 to an
estimated 13-15 million in 1933.
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A perennial problem is occasioned by the casual worker.

Usually found performing jobs of a non-production nature, short
in duration, these workers are chronically unemployed. To this
category can be assigned the drifter, "floater," and "odd-jobs"
man. | |

However, during periods of prolonged depression, many
nmarginal workers become members of‘this group. Often unskilled
in any trade, they are the first to fall by the wayside. After
a period of a few months, vainly seeking employment, these
workers resort to the same procedures followed by the casual
worker.

Of ever increasing importance are the YVocationally mal-

adjusted. In a complex economy, adequate training is of

prime importance. Lack of informastion, failure to provide
adequate fagilities, and faulty training creates additional
hazards for the individual worker seeking employment. Voca-
tional maladjustment cuts across the various types of unemployed.
Such workers are unaware of their potentialities and are in

need of adequate counseling and guldance plus the training

which is indicated.

Physical handicaps account for a definite group of un-

employed workers., Until such handicaps are either removed,
compensated for by training, or selective placement occurs,
industry ignores their potentialities. Though not large, this
group continues to grow. Occupational diseases and accidents
may be controlled but not stopped completely. To these nust

be added the victims of incapacitating afflietions, such as
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blindness, heart troubles, lung infections, war casualties and
automobile accidents.
Some mention must be made here of the small residue labeled

the "unemployables." Employability is relative to labor demand.

It depends not only upon the physical and mental status, atti-
tudes and intentions of the job applicant but upon the needs
and attitudes of the potential employer as well. If the need
for labor is great, jobs will be given to applicants who in
periods of econonic depression would be regarded as unemployable.
During the industrial expansion concomitent with World War I
and II, many men who had been classified as "unemployable" were
given-employment at good wages. The number éf workers who can
be so classified is therefore negligible.

Dislocations in the industrial process resulting from
material shortages, radical changes in design, and work stop~
pages acecount also for a gignificant number of unemployed.
Aggravation of such factors may account for a rise or fall in
unemployment of this type.

Effects of unemployment on the individual worker.

There are marked differences in the effect that unemploy-
ment has on the various types of unemployed workers. Because
any plan attempting té alleviate unemployment must deal with
these differences, it is pertinent to review them here.

The seasonal worker is constantly beset by the feeling

of insecurity. This is caused by the inadeguate annual in-

come derived from such employment. Hourly or daily rates of
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pay are often very low in this field, making savings impossible.
S8kills are dissipated and such workers must often undergo in-
tensive retraining before securing other positions. Dexterity,
alertness and capacity to develop new techniques are affected
adversely. General deterioration of ability results unless
the new tasks performed require little or no skill or are
directly related to the seasonal employment,

There is a marked effect on the worker who has been re-
placed by a machines:

"Such material as is available on the question of the

ad justment of technologically displaced workers indi-

cates that the younger workers lost less 1n occupaticnal

status and earnings (since they had less to lose) than

the older and more skilled workers; women found it easier

to obtain jobs than the men, but found them chiefly in

occupations and industries other than those in which
they had previously worked." (18)

Many older workers, as is indicated by the study referred
to in the preceding paragraph, have been reduced to a marginal
worker status., 8Skills have been dissipated which had . been
acquired only after years of practice. Often these skills
have not been transferable except with intensive retraining.
This, in many instances, has not been available. The exis-
tence of discrimination in employment against older workers
has been fully established. The discovery and application of
rémedies present sccial and economic problems as complex and
urgent as any which a community can face. (19)

(18) Technological Trends and National Policy - Page 87.
Opus previously cited.

(19) ZLucille Eaves - Discrimination in the Employment of
Older Workers. Monthly Labor Review, June, 1937, p.1386.
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In a great depression, tremendous dislocation occurs.
The existence of such a slump in business activity means that
many workers lose their skill and become demoralized through
idleness. The number of apprentices and treinees is also re-
ducéd so that a strong revival generally discloses a shortage
of some types of skilled men despite heavy unemployment. Hore-
over, employers who know they can get good men whenever they
need them are under no incentive to even out their requirements
of labor, either from day to day, or from seascn to season.
They frequently recruit new groups of workers for very short
periods thoughthe cost of training may thereby be increased.

The vocationally maladjusted and the physically handicapped

are the first to feel the effect of periods of prolonged un-
employment. This group quickly becomes stigmetized as "unem-
ployable." Individual confusion is heightened, occupational
therapy bécoﬁes more difficult. The morale of these workers,
usually inadequate at best, is almost entirely dissipated.
Except where possessed of private means, this group is largely
dependent on ciarity, private or publie, for support.

Governmental responsibility for unemployment.

After the depression in 1921, achieving employment stab-
ility in the United States began to be widely discussed. To-
ward the end of the 1920's many felt that a very substantial
degree of stability had been achieved without recourse to

any measures involving governmental action. The growth and
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persistance of widesprezd economic insecurity in recent years,
emphasized spectacularly in the period between 1929-1933, dem-
onstrated the fallacy of the notion that economic stability
had been reached.

With the breakdown of private resources in dealing with
the problems brought about by mass unemployment, the govern-
mental questions related to its treatment came to the fore,
Increasingly, government has come to perform integrating
and regulating functions in the field of employment, relief,
work relief, unemployment insurance, retirement benefits and
other measures designed to provide employment security. (20)

The great expansion of the functions of the Federal govern-
ment in the realm of employment security has been paralleled
by an eqgually important, although perhaps less spectacular
change in similar functions of state and local authorities.

The national character of the labor market has long been
an established economic fact. Any independent attempt on the

'pa:t of industry or labor to meet the complex problems involv=-
ing the labor market were foredoomed to failure. Private
corporations and labor unions have been chartered for no such
purpose, and cannot well be charged with responsibility for
it. It has been necessary to use the administrative facili-

ties of government at the national, state amd local levels.

(20) See the following texts:
Armstrong, B.M. ~ Insuring the Essentials, N.Y. 1932.
Epstein, Abraham - Insecurity, A Challenge to America,
N. Y. 1936. '
Kraus, Bertha - Aiding the Unemployed, Albany, N.Y. 1935.
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Thus there was a gradual recognition that the most vital
planning problem for government in the conomic field was the
maintenance of full employment and avoidance of prolonged de-
pressions.

Remedial action applied through governmental agencies.

We are not concerned here with the provisions to be made
by government for useful employment whenever a sufficient
volume of private employment is not available., Nor are we
concsrned with the various aspects of direct relief in which
the federal, state and local governments are‘involved. The
chief emphasgsis of this study is on the development and main=-
tenance of adequate arrangements for placement, vocational
guidance and training, and the transfer of workers as necessary.
Such arrangements, if successfully planned and executed, would
facilitate the stabilization of employment at the local level.

Coordinating governmental agencies' services in order to
render them capable of dealing most effectively with such prob-
lems must therefore be considered. For example, it appears
desirable to expand the functions of the public employment
service so that it may operate as the key mechanism in refer-
ring workers to jobs. (21} National policies and standards
nust be adapted to local conditions and translated into speci-
fic guides for community action., Planning is necessary by

both public and private action in order to develop local labor

(21) W. H. Stead - Opus cited. p. 117
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resources and provide for technical or vocational training.
These are the hypotheses which will be examined in subsequent
chapters.

Other assumptions underlying the Cincinnsti study as re-
lated to governmental action'implied that: technical assistance
to local communities concerning national and regional economic
forces affecting local industries and other information con=-
cerning national policies or programs that affect local condi-
tions generally hawe been neglected. (22)

Similarly state assistance would, it was felt, facilitate
local programs by providing any necessary appropriate permis-
sive legislation as well as technical assistance and adminis-
trative direction. Finally, each c¢city or metropolitan area
must determine the desirable and feasible economic'objectives
towards which local full employment planning efforts are to
be directed.

The foregoing analysis of unemployment, its causes, types
of unemployed and the effect on the unemployed, has been nec-
essary in order to understand the attempts to solve the prob-
lems involved, in the urban community. The brief review of
increasing governmental responsibility for unemployment, ex-
cluding the area of direct and work relief, provides the basis

for the nature of the action taken in the Cincinnati area.

(22) E. D. Roberts - The Cincinnati Program, American School
Board Journal, February, 1938, p. 18.
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As each industrial area presents more or less gimilar

situations, unemployment presents the same problems and can

be treated on the same basis both nationally and locally. A

review of the employment difficulties in the Cincinnati area

is now in order.
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Chapter II -~ The local Problem

In Cincinnati, unemployment and the problems resulting
therefrom occupied the intereét of community organizations
even prior to the start of the depression in 1929. Between
1926 and 1928, the Cincinnati Community Chest, Cinecinnati
Consumer's League, Cincinnati Board of Education and local
governmental authorities discussed the necessity for more
adequate organization and cooperation of private and public
agencies in the field of employment opportunities and relief
requiremeﬁts. (1) The Consumer's League reviewed the services
provided by employment agencies in the community; (2) a
closer relationship was established between county and city
welfare departments and the Community Chest agencies; and
the groundwork was laid for the work-relief program adopted
early in 1931 by the City of Cincinnati. These discussions
also culminated in the creation of a Committee on Stabilizing
Employment for the Cincinnati area which was established in
June 1929. (3)

Just as the causes of insecurity are many and varied,
so the attempts to alleviate its effects must be many-sided

and ocomprehensive. Instances of agencies working cooperatively

(1) E. D. Roberts, Superintendent of Cincinnati School district;
C. 0. Bherrill, Cincinnati c¢ity manager and Fred K. Hoehler,
Welfare Director, City of Cincinnati.

(2) F. R. Whitney ~-- Employment Agencies in Cineinnati, Con-
sumer's League, Cincinnati, Ohio, Dec. 1928.

(3) See Chapter 2, pp?g"zglso Chapter 3, pﬁ?”B?or a discussion
of the Committee's activities.
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toward the common goal of increasing employment security
have been rare in this country, whether the agencies have
been private or public - national, state or local. Wherever
there were begiinings of such cooperation each experiment
had a different agency approach, different perspectives.

Extent of unemployment in the Cincinnati Area

The 1930 Federal census figures for Cincinnati reported
203,030 persons as having gainful occupations. During the
next three years this figure declined rapidly. Following are
the results of an employment census taken each May, for the

five year period from 1930 to 1935.

For Cineinnati (4)

Year Employed Full Time Employed Part Time Unemployed
19 go 13%,26'1" — ""!)""11"“5'8““—“'9,9 T 811
1931

127,564, 37,317 38,142
1932 106,692 39,347 56,991
1933 104,906 36,342 61,782
1934 127,056 24,810 51,164

A check on the reliability of the data collected by the

local employment census was made possible through the Federal

(4) Twelfth Annual Employment Census - City of Cincinnati,
ay, '

When the City lManager's Committee on Stabilizing
Employment was formed in June 1929, one of the first
questions that came up for discussion was the need for
more adequate figures on employment and unemployment.
This problem was then jointly taken up by the Committes,
the City Welfare Division and the Attendance Department
of the Board of Education. The result was a plm for
taking an annual Employment census. The Board consented
to collect data on employment and unemployment in addi-
tion to the census of children of school age, which by
law must be taken annually. In return for this extra
service by the Board, the City was to furnish supervision
for the employment census, several enumerators and cer-
tain clerical assistance in the tabulation work. This
was supplied through work relief funds.
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census of April 1930. The loeal tabulation .found 16,811
'unemployed in May 1930 as compared with 16,468 who were un-
employed according to Federal census taksrs.v(5)

Unemployment in Cincinnati during this period was most
common among men usually employed in the building and construc-
tion industries. At the other extreme, comparatively few
men in public service and the professions were ever out of
work. Trade offered steadier work than manufacturing, trans-
portation or domestic and personal service. Among the fact-
ories there was less unemployment in those making consumers
goods which are used up quickly (soap and c¢lothing) than in
those making consumers goods with a longer life (furniture and
automobiles) and producers goods (iron and steel). These
conclusions were based on data obtained from the United States
Census of Manufacturers in 1935.

Few Cincinnati women usually employed in professional
pursuits and public service were out of wofk when the 1935
census was taken. In contrast, more than one in five were
unemployed among thosein reereation and amusements, domestic
and personal service an& certain types of factory work, par-
ticularly clothing and shoes, electrical machinery and sup=-
plies. Beverage, chemical and soap factories, insurance,
brokerage offices and banks kept most of their employees at
work, Less than 17% of the white women usually employed

(5) U. S. Dep't of Coumerce, Bureau of Census, Fifteenth
é@msus of United States - 1930. Unemployment Vol 1 p.34
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were out of work but over 50% of the negré women seeking work
had no jobs. A similar pattern was also discernible in the
employment of negro male workers.

_An analysis of employment and unemployment, by race, is
given below. The heavy proportions of unemployed colored
workers as oémpared with the proportion unemployed among white
workers are striking, as is also the slower reduction of un-
employment among colored workers since the depth of the de-
pression. In May 1933 the proportions of white and colored
unemployed were respectively, 28.04 and 54.32 per cent; in
May 1938, they were 16.35 and 52.69 per cent.

Employment and Unemployment in Cincinnati by Rece in Specifie

White Tere T8 ' Colored |
vy _munl Time Part Thme oo Rl ik pert Tiae o
1933 53.07 _ 17.09 28,04 32.83 12,85 54.32
1934 65.89  12.92  21.19 32.75 13.85 53.40
1935  69.80 12.50 17.80 37e=- 11,10 51.00
1936 75.91  6.57  17.52 ody <42 6.06 4945
1937 87.09  4.91 8.00 55469 8.54 35.97
1938 70.87 12.78 16.35 36.42 10.89 52.69

Management Lethargy

Industrial and labor organizations in the Cincinnati area
- found themselves unable to reduce the number of unemployed
workers or to retrain and guide the vietims of our greatest
period of unemployment except in some isolated cases. Indus-

trial activity was at a low ebb.

(6) Cincinnati's 12th., Employment Census, Opus cited - D.4
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In this chaotic situation there was no governmental
agency available to industry and labor through which to
work. The public employment office in the community which
industry might have found useful, was limited in size, scope
and action. (7) Its administration left a great deal to be
desired as a survey in 1928 had shown. This survey, conduc-
ted by the Consumer's Leaguse, calleq attention to the fact
that’the office was poorly located, inadequately staffed and

"in general, the labor market of the city was

disorganized., There was no adequately developed clear-

ing house of information on the local employment
situation upon which both employers and workers

could depend for up~to-date and unbiased statements

of fact in this important field." (8)

Industry had no immediate recruiting problems. As un-
employment increased, retrenchment continued. Apprentice
training progreams were discontinued; there were too many men
available fao such jobs as were vacant. There was,therefore,
no reason and little desire on the part of industry to par-
ticipate in creating an organization which would have as
its goal -~ planning and training for the future.

This would have meant contributions in money and per-
sonnel, which could nbt easily be justified to the stockholders.
Without reason at the time for such action, industry did
nothing but retrench still further.

(7) National Resources Planning Board -'§gpurity, Work and

Relief Policies. Wash., D.C. 1942, B8Burvey of Employment

Service operation between 1933-~1940 disclosed the same
conditions everywhere.

(8) F. R. Whitney, Employment Agencies in Cincinnati
Consumer's League Publicaticn, Cineinnati, Ohio, December
1928. p. 27.
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Cooperation of industry and goverament

Rising relief costs and the number of persons on the
relief rolls, however, indicated the necessity for concerted
community action. The following figures show the spectacular
increases that occurred between 1928 and 1933:

Average monthly number of cases receiving direct and work
relief between 1928 and 1933 )

Year 1928 1929 193¢ 1931 1932 1933

Total 2,079 2,149 2,417 8,230 19,170 26,074
Direct Relief 2,079 2,149 2,417 7,216 15,106 16,000
Work Relief =0~  =0- -0- 1,014 4,064 10,074

Although the facts indicating this increase were avail-
able, little was done to publicize the serious nature of the
problem. The industrial and business leaders of the commun-
ity, therefore, did not move rapidly in their acceptance of
responsibility in this field.

Procter and Gamble, nationally known soap manufacturers

located in Cincinnati, with its guaranteed work year of
forty-eight weeks, proved a notable exception in an attempt
to stabllize employment through independent action. (io)
The underlying principle behind the plan has been the idea
that goods which are consumed evenly should be produced
evenly rather than unevenly to follow fluctuations in buying
of the product. In 1923 after reorganizing saeles policies and
methods, the Procter and Gamble Company guaranteed all em-
ployees with two years of service not less than forty-eight
(9) Cincinnati Community Chest, Relief and Related Trends-

Cincinnati and Hamilton County 1928-1940 Bulletin Number

6 - Research Departmeut, November 1940.

(10) Guaranteed Wages - Opus cited - p. 110.
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weeks of work in each calendar year. This guarantee has
been fulfilled, each year and the écst of maintaining the
program has been no more than 3 per cent of annual payroll
in the most difficult year, according to Richard R. Deupree,
president of the company. (11) However, this effort has
benefitted only a small proportion of the city's workers.(12)
Community indusirial balance and improvemént and adjust-
ment of the working population were necessary before the
problem of uﬁemployment could be adequately treated. Little
or no cooperation existed between industry, labor and local
governmental bodles in a concerted attempt to achieve the
above twin goals. Nevertheless there had been several at-
tempts on the part of private organizations and the City of
Cincinnati to fﬁrthér the efforts of unemployed workers to
find jobs. (13)
Efficacy of Various Schemes, 1929-1933

Partly due to the nature of Cincinnati's diversified in-
dustries, employment levels held up better here than in any
of the state's other industrial cities. The business charts
in the Ohio State University Bulletin of Business Research
which use 1926 as the base year, show Cincinnati's depression
(11) R. R, Deupree - Management's Responsibility toward Stab-

ilized Employment -~ American Management Association,

General Management Series #135, New York, 1945, pp.3-9

(12) Proctor and Gamble employed approximately 3800, 1925-30
(13) See pp. 24-25
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lows of employment and bank debits were not so extreme and
did not develop so sharply as in the other major Ohio cities,
with the exception of Columbus. (14)

Nevertheless, unemployment increased from 5.94% to 8.28%
of the working population of approximately 204,000 in 1930
between April and September. This was more than had been an-
ticipated and employers were urged through a Citizen's Commit-
tee appointed in June 1929 by the City Manager, to spread work
by staggering jobs., Part-time employment rose from 5.27% of
the working population in 1929 to 19.38% in 1932. (15)
Spreading employment thinly was forecing the "poor to aid the
poor", and could not be supported as a poliey.

During the latter part of 1931, a "make-a-job" sub-com-
ﬁittee intensified its efforts to coreate temporary work of an
"odd-job" nature for the unemployed. Results from September
through December of 1931 discouraged continuance of efforts
in this direction and this plan was also disecarded. Never-
theless, the "make-a-job" idea continued to bob up again and
again during the early thirties.

The spread work plan and the "mske-a-job" campaign,
although helpful, were little more than palliatives. The
city in November 1931 organized its first work relief program,
thus antedating by almost twenty-four months the Federal
Government's experimert - the Civil Works Administration.

(14) Ohio State University, Bulletin of Business Research,
}jec. 1938’ Po 11‘-"160

(15) Cigy of Cincinnati, Annual Employment Cenus -opus cited
pP.3.
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The c¢ity's public works program was partly financed by money
borrowed from the Reconstruction Finance Corporation, but
failed to absorb more than 40% of the unemployed. Cinecinnati,
like other urban areas, was forced to supply direct relief.

The local public employment office directed the recruit-
ment activities, although it was not involved in the policy
development for Cincinnati's public works' program. This was
possible because of a cooperative arrangement by the State
of Chio and the City of Cincinnati in operating this bureau.
Administrative discretion was delegated mainly to the city
authorities. |

By October of 1933 unemployment had risen to such alarm-
ing proportions that Cinecinnati és well as most other American
cities was no longer able to cope with the situation. Although
a public works measure had been included in the Emergency
Relief Act passed by Congress earlier in the year, progress
was slow, The financial straits in which most eities found
themselves precluded the initiation of enough projects to
reduce unemployment materially.

Accordingly, the Civil Works Administration came into
being in November 1933. Outright grants were made to locali-
tiea, in'most cases, supplying 90% of the funds necessary
for hastily conceived "necessary" public tasks. From 4,064
individuals employed on the progfam‘financed by the city,
the number rose to 10,074 on the Civil Works Administration

program in the short space of three weeks.
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Civil Works funds were available for three months but
before the expiration of this program the Federal Emergency
Relief Administration was established in February 1934.

This agency continued the practices of its predecessor although
on a more organized basis. The primary purpoée remained the
same, however, that of providing some kind of work for the
greatest number of individuals possible. There was little
attempt at classification of workers or the provision for
suitable work.(16)

Similarities of the local and national situations

It is apparent from this discussion of the national and
local problems that the employment market at both levels was
incompletely organized. A limited centrsl organization or
agency existed through which to work. Sir William Beveridge,
noted authority on unemployment has long emphasized the in-
dispensability of a "central labour office.” (17) Failure
to provide occupational guidance, adequate training facilities
and to coordinate the governmental training agencies with
industry and labor was therefore not surprising. A similar
lack of liaison existed between governmental agencies on
the one hand and between government, industry and labor on

the other.

(16) Gilboy, Elizabeth W., Applicants for Work Relief, A
Study of Mass, Families under the Federal Bmergency

Relief Administration and Works Progress Administration.
Harvard University Press, Cembridge, Mass. 1940

(17) Beveridge, Wm. H. - Full Employment in a Free Society,
New York, 1944 p. 79.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



-27-

Lack of adequate facilities to study the problem and the
inability to take adequate action was deplored by those in-
terested in curing unemployment. Sadly lacking was any factual
information on the extent and characteristics of unemployment.
This was not quite as true locally as it was of the national
gituation. Nevertheless, without adequate organization and
facilities through which to act little or no use could be
made of such information even when compiled.

Except for isolated instances, failure to understand the
full significance of the tremendous changes brought about by
the depression, seemed to be characteristic of many obsérvers.
All proposed plans for alleviation stressed the temporary,
emergency nature of the catastrophe. Very little thought was
given to the effect on the individual of continued idlehess,
the cessation of training and the increasing tempo of techno-
logical change. These conditions prevailed in all industrial

communities, (18)

Differences between the ITocal and National Situations.

In contrast to most urban areas, Cincinnati's business
fluctuations did not take place as quickly or as violently as
in many other cities. This was due to a better balance be-
tween consumer and producer goods' industries and the conserv-
ative nature of Cincinnati's busiheSs expansion. Cincinnati
is basically an area of small industries--over 90% of its
industrial establishments employ fewer than 500 persons and
constitute more than half of the industrial workers in the
area. This, together with the wide diversity of industry
(18) Ebor, Wm. - Men Without Work, London, 1938, An excellent

analysis of the effect of unemployment on the individual
worker .
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(approximately 60% of the important industries of the United
States are represented in metropolitan Cincinnati) (19) have
had a most advantageous effeét on its business history.
Cincinnati has not been subjected to such extremes of c¢yclical
variations as have those centers built mainly on one or two
large industries, Ignoring war periods, metropolitan Cincinnati
does not experience mushroom growth nor does it suffer sudden
*amputation®.
| The im@act of the first years of depression in this area
therefore was less severe and longer in coming. Cineinnati
in 1930 counted only 8.28% of its employable population as
unemployed. During 1931, this percentage climbed to 18.79%
which although more than double was less than that of most
other large cities. (1931 figures - estimated 28% Cleveland,
32% Detroit). (20) |

There was, therefore, less incentive for local public
officials, private organizations and industrial management
to reoogniie the necessity for treating the crisis as other
than a temporary situation. Nevertheless, a work relief
program on a sizeable scale was established in Cineinnati
much earlier than a similar Federal program. At its height
in March 1933 the c¢ity work relief program had approximestely
8,000 workers on its rolls.

(19) Committee For Economic Development - Industrial Possibil-
ities in Metropolitan Cincinnati - 1945 p.8.

(20) Fifteenth Census of the United States -~ Tnemployment
Volume 11, Opus cited - p. 13, and Dep't. of Labor -
Monthly Labor Review March 1933, p. 1027
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The transition in Cincinnati from a local program to a
fedefally operated administration was more easily accomplished
than in most other cities. Projects had been planned and
procedures established which made the task of the Civil Works
Administration in Hamilton County less the nightmare it became
in some other urban areas.

Finally, even though confronted with relatively less
urgent condiﬁions and in contrest to the national indecision,
government officials, management and iabor leaders seemed to
realize the necessity for long range planning‘ﬁuch earlier in
the depression and took steps to do something about it. Early
in 1929 Cincinnati already had a Committee on Stabilizing
Employment and Handling Unemployment appointed by the city
manager.

The Committee on Stabilizing Employment and Handling
Unemployment was the forerunner of the Cincinnati plan which
is the subject of this study and as such requires some discus-
sion. Colonel Sherrill, then City Manager, later described
it in these words:

®Cincinnati prepared to solve its unemployment

problem through means to be devised by a Com-

mittee on Stabilizing Employment which believes

that by intelligent study and handling, periods
of unemployment can be reduced and perhaps elim-
inated entirely." (21)

The Citizens' Committee was recruited on a metropolitan
area basis including Hamiltofi County, Ohio, Campbell and
Kenton Counties, Kentucky. Ten sub-committees were created
(21) ©. 0. Sherrill - Unemployment as a Soluble Problem and

a Municipal Responsibility, American City - July 1930,
p. 110.
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to cope with specific aspects of the problem. Coordinating

the work of these sub-committees was effected through the

city-county Director of Welfare, Mr. Fred K. Hoehler.

The progrem was then initiated through the following

comnittee assignments:

1.
2.

/3;‘.

bao

9.

10.

Development of an effective public employment office.
Promoting stabilization of employment.

Staggering of existing employment and "make-a-job"
campaign.

Sponsoring public works.

Stimulating employment data research.

Cooperation with state and national agencies con-
cerned with the problems of unemployment.

Coordinating activities of public and private social
agencies within the community as they applied to
the unemployed.

Establishment of a municipal agency to guide trans-
ient workers. ‘

Providing information to the community relative to
educational and vocational treining facilities.

Finaneing the program.

Although unsuccessful in its major objectives, the pro-

gram sponsored by the Committee for Stabilizing Employment

had some important results. First, it represented a community-

wide effort and awakened realization of the severity of the

crises created by depression conditions. The program also

demonstrated conclusively th#t private efforts were no longer

adequate but governmental direction and support were necessary.
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The foundation for accurate data on employment and unemployment
in the Cincinnati area was established through the activities
of this Committee., (22)

The Committee had soon realized that little could be
accomplised without adequate funds and positive cooperation

. from state and federal governments, This was necessary before
industry and labor could be asked to participate in the plans
for the alleviation of unemployment in the community.

’ Enthusiastic support was evident from both the state and
federal authorities at the outset. Labor also indicated its
interest in efforts in which it had such a vital stake.
Mhnagement in the Cincinnati area except for a few conspicuous
examples, has been frequently characterized as "conservative"
by numerous sources. In common with American industry it
was unwilling to see any organized attempt on the part of
government to act except within traditional limits. It was
forced grudgingly however, as a matter of self-interest,
to take a "hand" in the alleviation of unemployment problems
and participate'in the planning to solve them.,

In the chapter which follows the reasons why the Cincin-
nati erea seemed an excellent choice as a site for developing
solutions to the problems of unemployment in urban areas will
be reviewed. They are undoubtedly responsible in large part
for the decision of the Spelman Foundation to support the

"Cincinnati Plan® finanecially.

(22) 8See footnote 4, p.l8
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Chapter III - How Solution to the Local Problem is Related
~ to National Problem

‘For various reasons Cincinnati has not attracted new
industries nor extended its sphere of commercial influence
to the same extent as some of the other large cities. The
area is better characterized by the rather slow expansion
of a variety of consumption goods' industries and essential
commercial institutions than by the development of a few new
enterprises which are subject to violent fluctuations with
changes in the prevalent economic conditions. It has had
relatively more business based on staple necessities, which
have maintained much the same pace in good years as in bad.
With this economic¢ background Cincinnati has tended to draw
migrants rather evenly from year to year in comparison with
other metropolitan areas. (1)

The salient advantages possessed by the Cincinnati area,
however, stem from its advantageous geographical position, (2)
transportation, shipping, and distribution facilities. Based
on its past record and experience, manufacturing in Cincinnati‘
has consisted mainly of finished products. (3) All of these

factors have contrived to increase its interdependence with

(1) Committee for Economic Development - Industriasl Possibili-
ties in Metropolitan Cincinnati, CincInnati, 1945, p.ol /

(2) 40% of the population of the United States is contained
within a 350 mile radius of the Cincinnati area.

(3) Chemicals, clothing, containers, packaged food, Jewelry,
machine teols, metal products, printing. ,
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the national economy. It has escaped sharp dips in the local
economy as already indicated, only because of its diversity
of ipndustry, natural advantages and slow but steady growth.

The typical case of the urban unemployment situation found here.

Although not subject to the violent fluctuations of other
cities, Cincinnati has nevertheless been affected by all the
basic causes of unemployment and suffered from its effects.
Local industry has felt the impact of technological change
to the same degree as industry in general. Long a center of
machine tool production, "tooling-up" for increased mechani-
zation, has found ready acceptance in CGinecinnati. Rapid
technological change has created some additional employment
in this industry, involving many highly specialized skills.

0f the 7300 estimated replacements required by the machine
tool industry for the ten year period between 1935 and 1945,
the Regional Department's 1935 census found that about half
would involve the skilled classifications. (4)

Over 30% of Cincinnati's workers are engaged in seasonal
pursuits. Chief among these are its clothing and machine tool
artisans. BEven in so-called normal times, employment seldom
exceeds six to eight months during the year in these trades.
Retail trade and the automotive industry employing many
thousands have their usual busy and slack pericds.

There has been the typical move of certain plants to
smaller nearby town and also towards southern location. Ongce

(4) Regional Department Census - 1935, See Appendix I, -
Table XI, p. 186
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the center of the shoe industry in the middle west, Cincinnati
has lost its former pre-eminence in this field. A concerted
movement of such plants to other localities have left stranded
here a large number of semi-skilled shoe workers who have not
been absorbed into other industries at similar skill levels.
The same situation applies although to é lesser extent in

the locel clothing trades.

Separated from northern Kentucky only by the Ohio River
and also less thén thirty miles from southeastern Indiana,
Cincinnati has been readily accessible to potential workers
from these areas. This has been paradoxically enough a source
of both strength and weakness for the c¢ity's labor supply.

For the most part workers from these rural areas have
been unskilled and untrained, qualified only for the simplest
of factory operations. The usual exploitation has occurred
in many instances. (5) The influx of such workers from rural
areas of Kentucky and Indiana has taxed both the welfare and
voéational training facilities of the city.

As long as "normal" conditions prevailed little consider-
ation was given to the ultimate effect this additional supply
of unskilled workers would have on the economic life of the
city. With the coming of depression, unskilled workers who
had been recruited wastefully and indiscriminately were among
the first to feel its effects. The failure to deal with this
situation when it first arose, resulted in a greatly accelerated

relief load.

(5) See pp. 64=65
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Many of Cincinnati's diversified products found their way
into inter-state and foreign trade. Local industry, therefore,
was bound to be immediately affected by economic conditions
elsewhere. The metal trades'plants were perhaps the best ex-
amples of a depression hit industry in Cinecinnati. Many other
local industries found themselves in similar streits but shut-
downs were more gradual. Less spectacular than in boom in-
dustries' towns, Cincinnati, nevertheless suffered from the
same ailment - unemployment. |

Cincinnati as a Metropolitan Community

Urban communities frequently cut across state lines in
the area they serve. Cincinnati, as has been pointed out is
a typical example of such a situation. The metropolitan area
as defined by the United States ocensus, comprises several coun-
ties, Hamilton and Clermont in Ohio, Kenton and Campbell in
Kentucky and a small corner of southeastern Indiana.

Economically one unit, politieally there are many govern-
mental jurisdictions. They range from that of the city of
Cincinnati to the smallest unincorporated area. Township
officials and city councilmen are legion.

The barely adequate training facilities of Cinoinnati
were entirely lacking in the smaller, independent political
subdivisions in the area. The "work home" of a majority of
the area's workers was to be found within the limits or

closely adjacent to Cincinnati's boundaries.
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In spite of the sums expended on education, industry
found that many youths had never received the guidance and
training necessary for industry's needs. No soiution of
this situation was possible without first, organization, and
second, the removal of legal obstacles preventing financial
cooperation of all the local governing bodies. Recruiting
labor was, therefore, further complicated because of the
chaotic state of training facilities or the complete lack of
them.

Local government officials become interested in proposals to
alleviate unemployment

In 1925, Cincinnati had experienced a drastic cehange in
its local governmental structure. This had come about because
of the active participation and interest which had been arcused
and stimulated by a small group of "fighting liberals.m" (6)
This level of interest increased rather than lessened in the
ensuing years, with a larger group participating each year.

It was no accident then, that some concern was shown
for problems in the economic sphere which confronted the
community. Urged by several lesding citizens in the community(7)
Colonel Sherrill, then city manager, had appointed a Citizen's
(6) Taft, Chas P. - City Management -Cincinnati-Cin'ti,0.1933-

S8ee Ch. 4-6
(7) Mr, Henry Benkley, Attorney; C. M. Bookman, Director of

the Community Chest; William Schroeder, President of the

Board of Education, Fred K. Hoehler, Director Public Wel-

fare Department; 8. Gale Lowrie, Head of Political Science

Department, University of Cincinnati; Fraencis Bird, Head,
Department of Commerce, University of Cineinnati and others.
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Committee to study the various phases of unemployment during
January of 1929. (8) In a general way, the council of the

city of Cincinnati, the largest governing body in the &area,
approved the initial steps taken by the c¢ity manager. Approp-
riations were increased for the City's share in the enlargement
of the local State-City Employment office. (9) Funds for an
annual employment census in conjumbtion with a count of all
children of school age, (discussed on page 18), were also
voted.

The Cincinnati School'Board and the Hamilton County Board
of Commissioners displayed interest in the efforts of Cincinnati
to marshal public opinion towerds acting on the problems created
by increasing unemployment. However, other than cooperating
on the unemployment census, neither one agreed to contribute
financially toward a unified plan of action. Individual mem-
bers of the School Board and County Commission d4id become mem-
bers of the Citizens' Committee and aided the city manager
in making the community conscious of the increasing importance
of this problemn.

Cooperative leaders in Industry and Labor

Although few industrial leaders sponsored these efforts
individually the Chamber of Commerce subsequently promised
support to the city manager. Adopting a policy of watchful .
waiting, the Chamber did not subscribe officially to any par-

(8) For a fuller discussion of this Committee, see pp.29-31

(9) $4,000.00 in 1929 to $10,000.00 in 1930
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ticular plan of action. It was useful mainly as an agency
through which to reach industry in the area.

Several of the larger industrial'organizations realized
the necessity for such planning as conditions worsened. Seek-
ing a more adequate control over employment peaks and slack
periods, these plants assigned personnel %o work with the
city manager. The example of the Procter and Gamble Company
has already been mentioned. (10)

Union officials were also receptive to the work of the
¢ity manager's Citizens' Committee, several having been named
to assgist in its work. Primarily, these efforts were of a
fact-finding nature, hence there was immediate acquiescence
by large sections of both industry and labor, to the requests
for cooperation with the Committee.

Interest of Private Agencies and the General Publiec

Of all the organizations in the community interested in
the effects of unemployment, none was more vitally concerned
than the Community Chest. Organized to act for the private
welfare agencies of the community in the solicitation of
funds to do research in common problems and to serve as a
central "elearing house," inevitably it found itself forced
to lead the way in the formation of policy with reference
to the paramount problem - unemployment. Mr. C. M. Bookman,

Director, and other executive members of that organization

(10) Among others were the Lunkenheimer Company, the lMerrell
Pharmaceutical Company, Ferro Concrete Company.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



-39-

soon came to the conclusion that the private agencies could
no longer cope successfully with the dislocation created by
prolonged unemployment. Immediate cooperation was assured
all agencies, both public and private, with a sound approach
towards the development of effective measures. Individual
activity on the part of several leading citizens had been
instrumental in the creation of the Committee appointed by
Colonel Sherrill to study the city's facilities for aiding
unemployed workers. Closely in touch with the Committee's
efforts, these men felt that in spite of the ambitious scope
of the original plan of action, few direct benefits had re-
sulted after the first year. "Conditioning" the community
for the acceptance of a more comprehensive program had however
been accomplished as previously indicated.

At this point, the Committee appointed by Colonel Sherrill,
instructed Mr. Fred Hoehler, city-county welfare director at
that time, to seek assistance from the Spelman Foundation
which was engaged in a somewhat similar experiment in Rocheé-
ter, New York. Mr, Guy Moffat, director of the Foundation,
expressed interest in Cincinnati's efforts, but indicated that
insufficient time had been given to planning a program. He
also advised postponing the initiation of such activities as
the Committee contemplated until conditions were more nearly
normal.

In correspondence with Mr. Hoehler, the director of the

Spelman Foundation had stated:
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"Valuable as machinery might be which would produce
results in the present depression, it is questionable
whether such a period of depression is the best time
for discovering what kind of machinery is needed and
actually undertaking to build it. Perhaps when
conditions are more nearly normal, sounder judgments
might be arrived at and the opportunity would be af-
forded for testing out under more favorable conditions
weaknesses of the devices fashioned before subjecting
them to the stress of abnormal loads. Moreover, it
is easy to fall into the error of expecting too much
from programs of this kind and the wider margin be-
tween expectation and accomplishment which could be
looked for under present conditions might unfavorably
affect the whole future of the project. Then, too,
there are pending certain developments the outcome

of which would c¢larify the situation and make it
possible to approach the whole subject with less un-
certainty....." (11)

By "certain developmentsﬁ, Mr. Moffat had in mind more
direct féderal aid and participation in local unemployment
matters. The Committee nevertheless eontinuéd to explore
all sources of possible support for its work not only from
local, publie and privaté organizations, but from State and
Federal governments as well.

Interest of State and Federal Agencies

With this in mind, proposals made to Governor White of
Ohio, resulted in the Director of the Department of Indus-
trial Relations being directed to see how effectively state
agencies could cooperate. The State was already involved
in the joint operation of the State-City employment office
located in Cineinnati. Additional assistance of personnel

and money was sought.

(11) Dated llay 22, 1930
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The United States Employment Service was practically
non~existent having been allowed to disappear by 1920
shortly after World War I. Federal aid from this source
was not to be forthcoming until early in 1933, when the
National Re-employment Service was set up as an emergency
agency to assist the states and.eities in placing workers
on work projects. (12)

By this time, Mr. C. A, Dykstra, who had become city
manager in 1931, and several others had developed a plan
of coordination of governmental services in Hamilton County.(13)
The problem of integrating governmental activites, establish-
ing proper machinery for coordination of activities, main-
taining cooperation between all units of government and
liaison between similar functions carried on under both
public and private auspices is both difficuit and complex.

The "coordinating" group which had met informally since
1931, had no fixed purposes beyond discussion, investigation
and the general improvement of government in the Cineinnati
area. As the major problem confronting the area, it was
decided to relate the employment program to be undertaken,
to this approach towards governmental unity of action.

‘n order to secure active participation on the part of

the Spelman Foundation, and to comply with its requirements,

(12) Kellogg, Ruth M., % The United States Employment Service,
Chicago 1933, p. 10

(13) Bureau of Governmental Research - Origin and Develop-
ment of the Committee on Coordination and Cooperation-
Cincinnati, Ohio, 1940
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thereby enabling the Foundation to devote money to the ex-
periment, this informal group was officially recognized in
resolutions by the three governmental units early in 1932.
Represented on this body, now known officially as the Com-
mittee on Cooperation and Coordination, were: the City Manager,
the President of the Board of County Commissioners and the
President of the Board of Education. Although extra-legal
in nature, the Committee on Coordination was approached by
the Spelman Foundation as the logical sponsor and guardian
of its funds‘to be used locally for govérnmental research
purposes.

Fully aware that the community”employment problems
brought on by the depression would require a longtime pro-
gram to alleviate, this committee welcomed Mr. Moffat's
proposal that the Spelman Foundation collaborate financially
with the local governmental units in proposing and administer-
ing a plan of action for community cooperation in dealing

with unemployment. (14)

(14) The Director of the Spelman Foundation had visited
Cincinnati several times during 1930-31., He had dis-
cussed with several individuals the possibilities of
developing a sound employment plan for Cinecinnati.
Among the men interviewed informally were: Henry
Bentley, Fred Hoehler, S. Gale Lowrie, Colonel C. O.
Sherrill, C. A. Dykstra and others.
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The Committee on Coordination and Cooperation then
directed the Cincinnati Bureau of Governmental Research (15)
whosevdirector, Jd. Calvin Skinner, was 1ts executive secre-
tary, to make a preliminary study in May of 1932. After an
exhaustive survey of the community's economic and social re-
sources in which the writer participated, the Bureau's plan
was submitted to the members of the Citizen's Committee and
the director of the Spelman Foundation. It proposed the

establishment of a Regional Department of Eoconomic Security.

(15) The Cincinnati Bureau of Governmental Research was
- organized in 1926 as a privately supported agency for

the purpose of maintaining a service of independent
fact-finding and suggestions to the public officials,

civic association, committees of officials and citizens
of Cincinnati and Hamilton County.
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Chapter IV ~ Establishment of Coordinsting Mechanisms

In an appraisal of the Cincinnati progrem made in 1937,
Donald G. Stone, then director of the Public Administration
Service, characterized the initial plan "fascinating reading,
prophetical in nature.,® He further indicated, "the fact
that the local units of Government in the Cincinnati metro-
politan area were willing to join together in the promotion
of a single agency is of itself significant in the annals of
local government." (1)

The originai plan for the Regional Department of Economic
Security prepared by the Cinecinnati Bureau of Governmental
Research contemplated & number of separate but related divisions
or bureaus. (2) Its announced goal was states as

"the setting up of administrative machinery that

will do all the examining, recruiting, and plaecing

of employables and, in cooperation with existing

public and private agencies, will coordinate efforts

of these agencies to produce proper industrial work-

ing conditions; rehabilitation programs; and aid

community planning that will take care of present
citizens by the proper selection of new industries

with definite consideration of community needs." (3)

Committees Established

General control of the Regional Department of Economic
Security oreated in 1933, was vested in an Executive Commit-

tee assisted by a number of advisory committees., From the

(1) D. C., Stone - An Appraisal of the Regional Department of
Economic Security. ¢ Committee on Coordination and
Cooperation - Cincinnati, Ohio, May,1937-22 pp. Mimeo.

(2) Cincinnati Bureau of Governmentel Research - A Project
Organizing a Regional Department of Economic Security
Sept. 1933, 19 pp. Mimeo.

(3} Opus cited p. 1
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outset, Mr, J. Calvin Skinner, director of the Cincinnati
Bureau of Governmentel Research served as executive secre-

tary of the Executive Committee. Its membership was com-
prised of the city manager of Cincinnati, president of the
Board of County Commissioners, and the president of the Board
of Bducation. (4) The Executive Committee's functions included:

l. Determination of the general objectives of the Debart-
ment .

2. Determination of major policies

3. Determination of the organization structure and the
selection of the major executives

L. Responsibility for the proper execution of the
objectives (5 :

The Executive Committee immediately appointed advisory
committees representing management, labor and the public. It
also set up a technical advisory committee consisting of
specialists in personnel manégement and_industrial_relations.(é)

Coordination of Governmental Services in the Metropolitan Area.

Moved by necessity, the Executive Committee canvassed
and appraised facilities available in the pommunity which could
be brought together for the purpose of making a concerted and
comprehensive attack on the local employment problem. Before
these facilities could be utilized on a systematic basis

for the entire area, events moved so rapidly on the national

(4) Identical with the membership of the Committee on Co-
ordination and Cooperation.

(5) A Project---Opus cited .2

(6) BSee discussion on Advisory Councils - Chapter ViII pp.104-108
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scale that the program came to involve a cooperative arrange-
ment between the federal, state and local governmental juris-
dictions.

This was part;;glly accomplished through the device of
the Committee on Coordination and Cooperation for Hamilton
County, established in 1931 whichlms already been mentioned.(7)
The operating relationships of the Committee are indicated

in the following chart: (8)

Chart #1
Electoratqg
wméétféé;méé?_ I 6it; éo&ncii - "-Cigki:blﬁ;;rd of
Hamilton Co., Ohio [—;;ncinnati, Ohio Education
i;k-_.._Presid?nt Pres}dentm_._-j

City Manager .
in person 1
1

Board of Commrs.| {Com on Coord. & Cooperation

!
i}
i

Kenton Co.Ky. .
Campbell Co.,Ky.

' Executive Committee

. e
| Regional Dept. of Economic Security }

The operating relationships thus established contemplated
joint planning, fuller understanding of specific operating
restrictions of each unit, more economical use of funds, and

closer cooperation with state and federal agencies, in order
(7) 8See Ch. III pp. 41-43

(8) Report to Spelman Foundation - Cincinnati Bureau of Govern-
mental Research - September 1940 - p.3.
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to provide improved services to the publie. Public funds
were provided by each of the coordinating units for the
operating estimates ineluded in the original prospectus.(9)
These public moneys were in no case paid over to the Commit-
tee directly. Actual cash was not pooled. The plans for
action were pooled, and the several governments then paid the
salaries, rents and other costs assigned to each. The only
source of funds disbursed directly by the Committee through
its director was the Spelman Foundationt's contributions.
Personnel was made available.by the appropriate federal,
state and local agencies in accordance with already existing
commitments, plus additions agreed upon in the deliberations
of the Committee on Coordination and Cooperation,

Resources of Private Organizatlions made Available.

The Spelman Foundation of New York, because of its in-
terest in this field, had already participated in similar
projeets, although on a more limited basis, in Rochester,
New York, and Minneapolis, Minnesota. Although previous
efforts on the part of local governmental and c¢ivic leaders
had not been successful, at this juncture, this philanthro-
piec agency agreed to support the efforts of the community
to stabilize employment. The Foundation agreed to provide
salary aids which were not available from the governmental
agencies, both in the form of supplemental allowances to

officials and in total payment to<$hei key personnel.

(9) oOpus ecited -~ p. 19, also see Table I ~ Appendix I.
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Basis for such support was to depend on approval of the plans
which were formulated and approved by the Committee on Co-
ordination.

The resources of local private agencies which were to
be utilized consisted primarily of assistance through the
use of their facilities s personnel available and data. Thus
in the placement program, for example, the cooperating agencies
included the Young Men's Christian Association, the Young
Women's Christian Association, Univerity of Cincinnati, Cham-
ber of Commerce, labor unions and personnel units of indus-
trial plants.

The rehabilitation and placement of the malad justed and
physically handicapped involved integration of agenecy data
in individual cases to avoid duplication, subsistence support
to permit rehabilitation, placement and follow-up. Ali agen-
cies in the area involved in these functions entered into
formal relationships, indicating to each other the availabil-
ity of special resources, (10)

In the field of industrial services, éimilar arrangements
were attempted with management, labor organizations and tech-
nical institutions. Data were desired on guaranteed wage
programs, better personnel methods, and management-labor
relationships, in order to provide assistance to industry in
the area; and these were provided and pooled.

The research agencies in the community were in agreement
on the necessity for pooling resources and avoiding duplication
of effort ih programming employment stabilization efforts.

(10) Accomplished by setting up a central index of case records

to facilitate the referral of cases, avoidance of dupli-
cation and comprehensiveness of data.
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The stage was now set for the plan of action.

Plan for Action

The activities of the Regional Department of Economic
Security, or Cincinnati Employment Center, as it came to Dbe
called (11) were directed by the Executive Committee through
an executive director who acted as its operating head. The
Department was divided into six major divisions, utilizing
in some instances the facilities of alréady operating agencies
as incorporated into the over-all organization. (12)

The existing public employment office, for example,
served as the nucleus for the central placement services.
Similarly, governmental work relief and rehabilitation units
also provided a foundation for expansion in these fields.

To facilitate action and the most effective use of all
‘resources, both public and private, the plan of action con-
templated the maximum use of all existing facilities wherever
possible rather than the ereation of new agencies. The Region-
al Department of Economic Becurity considered itself a coord-
inating agency and not a super structure imposed on the other
levels of local government.

Financing (13)

As voluntary partieipation was the keynote of the Cin-
c¢innati experiment, the cost of the aid and assistance pro-
(11) Regional Department of Econoﬁic Seourity~- Cincinnati's

Four Point Employment Program - $eptember l 1937
15 pp. Cincinnati, Ohio. page 2. .

(12) Full discussion of organization in Chapter V.

(13) See Table #1, Appendix I.
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vided by the participating agencies depended on several sets
of faetors. The c¢ity of Cincinnati and the state of Ohio
paid rent for the premises housing the central placement
agency, as well as the salaries of a small number of person-
nel.

The Fedsral government, coordinating its work relief
activities with the local community, allocated additional funds
for personnel, equipment and supplies over and above the sums
necessary to carry on the federal share of the ordinary work
relief program.

The Spelman Foundation, as already indicated, agreed
to furnish salaries for key executives and technical person-
nel for whom inadequate provision could be made from govern-
mental funds.

Expenditures of each of the participating agencies

from 1934 to 1939 are indicated in the table which follows:
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It will be understood, therefore, that planning dif-
fiéulties resulting from.the varied sources of funds and
their differing legal requirements were unavoidable. There
were also the problems associated with employment on a joint
project of personnel paid according to the varying salary
schedules of the several different governmental units., The
cash resources available from the Spelman Foundation were
used, in part, as a supplemental aid to employees whose regu-
lar pay was out of line. |

ggtablishment of the Regional Department of Economic Security

Its objectives having been ¢ rystallized, community re-
sources surveyed, cooperation of responsible public and pri-
vate agencies assured, and méans of coordination determined,
the stage was set for the actuel establishment of the Regional
Department of Economic Security. This occurred in September
1934 with Qolonel Hehry M. Waite named as Executive Director.(1l5)
Jllness prevented his active leadership during many of the
months that followed, and in his absence Mr. Skinner, as ax-
ecutive secretary of the Executive Committee, frequently
assumed charge of the program.

(15) Thus full formal organization of the Department did not
occur until after the peak of the depression period was
past. The work was carried forward in somewhat more
normal conditions than those of 1932-33, as specifically

requested by Mr. Guy Moffat, Director of the Spelman
Foundation, as quoted in Chapter III, above.
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Chapter V - Structural Framework for Administration

This chapter presents an extension of the discussion of
structural framework of the organization. The problem of
operating procedures will be conéidered in t he chapter which
follows.

The formal sub-structure of the Regional Department of
Economic Security consisted of a series of bureaus, six in
number, each specialized in its functions so that the many
aspects of employment problems could be studied, and dealt
with in a practical way. These bureaus were established sub-
sequent to June, 1934, and included: the Employment Bureau,
Research Bureau, Rehabilitation and Retraining, Industrial
Services, Community Planning, and Work Relief.

The Organization of the Regional Department

The organization chart of the Regional Department is
presented on the following page. It indicates the lines of
authority and the relationship of advisory committees to the
Executive Conmittee and other officials of the Regional
Department. The ehairmah of the Executive Committee was
given the responsibility for the general direction of the
activities of the Department, including all questions of
poliey, organization and personnel.

Selected by the Executive Committee, the executive
director was designated as the operating head of the
Regional Department and its Employment Bureau, responsible

for the proper execution of all programs. An administrative -
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officer was assigned to the director to assist with office
plenning, housekeeping services, personnel matters, and
public relations activities.

For each of the five other major divisions, a bureau
chief was designated as the operating head. These adminis-
trative officers constituted the key group for carrying out
departmenta; prograﬁs and for the immediete supervision of
the personnel, equipment, and operations of their respective
Bureaus. The major objectives, functions and programs of
each of these bureaus will be developed below.

Personnel allocated to the Regional Department consisted
of 95 persons at the time of its inception in September, 1934.
The City of Cincinnati supplied four, the Federal government,
eighty~three (28 from National Re-employment Service, 55 from
Federal Emergency Relief Administration), and the Spelman
Foundation, eight.(l)

Barly in 1935, Cincinnati increased its personnel con-
tribution to six. The State of Ohio gave a special civil
service examination and provided a total of 27 persons for
the Department. The Federal government also increased its
personnel quota to 100 persons. The combined effect was to
add 46 employees to the project, maeking a total of 1l4l.

(1) Regional Department records ~ See Table 1 - Appendix I
P. 176 :
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The Executive Committee selected outstanding adminis-
trators for the new agency, inecluding Col., H. M. Waite as
director, Btanley Mathewson as assistant director in charge
of the Employment Bureau after Col. Waite relinguished
personal direction, and chiefs for the Industrial Services,
Rehabilitation, Research, and Work Relief Bureaus. Mr. J. E.
B, Stuart, Assistant Director of the Community Chest, acted
as ex-offiecio chief of the Community Services Bureau. Per-
sonnel was allocated to each of the bureaus by the Executive
Committee, in accordance with the needs of their several
programs. This will be discussed briefly in Chapter VI,

The functions and programs of the six Bureaus will be
best understood in the light of a more detailed description
of each, which follows.

The Employment Bureau

The first bureau to be organized was the Employment
Bureau, It had as its major purpose the creation of a cen-
tralized placement and recruiting agency in which thé needs
of both the worker and the employer would be met, and to
this end, it quic¢kly established the Employment Center. The
Emp;oymenﬁ Bureau absorbed the staff and records of the

public employment service office which had been operating in

the Cineinnati area since 1890 but moved the location to
more adequate quarters. It was recognized that the new

Employment Center should enlarge its functions beyond those
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of simple registration and placement, to include occupational
guidance, individual counseling, collection and analysis of
employment data, and community planning, each of which is in-
volved in the transformation of a poorly equipped worker

from a community liability into a community asset.

The Employment Bureau was in itself a major experiment,
from the point of view of both method and procedure. There
had never been, in this country, a single organized channel
in any large c¢ity through which workers found jobs. The
unguided "job-hunting" which resulted was a laborious, hit=-
or-miss process, attended by repeated rebuffs and‘disoourage—
ments. The old public employment office serving the Cincin-
nati area was much like its couhterparts in other c¢ities in
organization and services provided. (2) The Regional Depart-
ment through its Employment Bureau created a central source
where all who came might receive intelligent occupational
direction. From the time an individual left school until he
found a job, or was trained in the line of his aptitudes and
interests to fill vacant or possible future jobs, this assist~-
ance remained open to him. All other workers, employed or
unemployed, could use the same services,

The Employment Center established by the Regional De-

partment was to become the primary market place for the

(2) Frances R. Whitney - Employment Ageneies in Cincinnati
Consumers League - Cincinnati, Dec. 1928 28 pD.
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em@loyer, where he might obtain workers trained for his
particular specifications, and where he could find the young
people of the community capable of being trained to meet his
particular requirements. This central lebor exchange was
therefore of vital importance to management, to the workers,
and therefore to the community at large.

The Research Bureau

Many persons who came to the Center poorly equipped
have been made available for future employment through re-
training and adjustment. To retrain with maximum asdvantage,
however, requires a knowledge of the opportunities existing
in the community. To gather these facts and to relate thenm
to community life was one of the main tasks of the Research
Bureau in the Regional Department. This involved the col-
lection and interpretation of data concerning: |

l. The kind of jobs available in the community.

2. The normal expsectancy of such jobs to continue.

3. The prospects for the existing industries to con-
tinue their operations.

L. The employment trends in the industries of the
city. (3)

In short, it was necessary to have available the basic facts
concerning the economic life of the community, if the tasks

of the Regional Department were to be properly understood.

(3) L. A. Thompson, ~ Cincinnati's Approach to Unemployment
Regional Department of Economic Security. Cin'ti-1935
15 pp.
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The program of the Research Bureau contemplated two
major activities. One dealt with individual research, and
the other with community research. The problems to be
studied under "individual® research were concerned with
methods and techniques which made for the more effective
adjustment of the individual to his job. Community research
was conceived as analyzing the employment trends and oppor-
tunities of the community.

As the work of registering and’classifying large numbers
of unemployed workers progressed, it had become increasingly
apparent that merely registering people would not find them
work. Of primary importance was a knowledge of where the jobs
in the community might be, how many of each kind were avilable,
and the length of time these jobs might be expected to last
during the calendar year. ©Securing this information was con-
ceived as the major task of the Research Bureau of the Regional
Department. Although no actual plan of action was drawn up
at the outset, two statisticians were assigned to the collec~
tion of pertinent data in January, 1935. Subsequently, the
Regional Department undertook, in cooperation with the Federal
Emergency Relief Administration and later, the Works Progress
Administration; to plan for a comprehensive census of Hamilton
County to determine the relative chances of continued employ-
ment as between various industrial classes and occupational

groups during the depression which had just begun to 1lift.
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In view of the élaborate testing program planned for
the Employment Center, Donald G. Patterson, Director of the
testing program for the Minnesota Stabilization Committee (4)
was peréuaded to act as consultat to the Regional Department
during the months of July and August 1935. Not until August
15, 1935, was a permanent head for the Bureau selected in the
person of Dr. Lorin A. Thompson, formerly head of the Psych~-
ology Department at Ohio Wesleyan University. Dr. Thompson
had been with the Regional Department since its inception,
as Chief Examiner for the testing division of the Employment
Bureau. PFunds supporting the work of the Research Bureau
were supplied from the Spelman Foundation grant to the Regional
Department.

Two researéh agsistants were designated to aid Dr.
Thompson in adapting standardized tests of performance and
aptitudes for the use of the Employment Bureau, meeting the
need for "individual" research. With this in'progress, a
statistician was selected to supervise the details of the
county-wide employment census, thus covering the "community"

research aspect.

(4) The Minnesota Study on Unemployment consisted of three
separate but coordinated surveys, each in 3 cities =~
Minneapolis, 8t. Paul, Duluth. The studies of two year
duration, were financed by both local funds and Foundation
grants:

1. The extent, cause and future of unemployment -
The Rockefeller Foundation

2. The diagnosis and retraining of the unemployed -
The Carnegie Foundation v

3. The development of the public employment officer -
The Spelman Foundation

University of Minnesota ~ Stabilization Bureau Studies
#3, 1935 p. 2°
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The Rehabilitation and Retraining Bureau

The Rehabilitatipn and Retraining Bureau was responsible
for planning the economic rehabilitation of maladjusted, handi-
capped and other workers not considered permanently unemploy-
able. It made advice available to all who desired information
necessitating a complete change in vocation. It had as its
ma jor objectives:

1. to classify and maintain contact with all vocational
rehabilitation agencies in the arsea

2. to draw conclusions about persons referred to the

Bureau as to training and educational possibilities

¢ in relation to the needs of the community

3. to plan programs for the re-education of various
classes of marginal workers, according to the
diagnesis of the Employment Bureau

L. to diagnose and follow-up the adjustment of es-
pecially difficult cases, on an individual basis

5. to coordinate the work of social agencies of the
community with the Regional Department (5)

The physically handicapped and the vocationally malad-
justed present a challenge to any community. Experiments con-
ducted at the Minneapolis Employment Stabilization Bureau
in 1932-34 found that, "in individual cases, solutions are
possible depending in part upon the extent to which community
resources are focused upon such problems, and in part upon

the skillful use of available diagnostic techniques".(6)

(5) Regional Pepartment df Economic Security - The Cincinnati
Employment Center (bulletin, 1936) 30 pp. mimeo. p. 8

(6) D. G. Patterson and J. G. Darby: DMen, Women and Jobs,
(Univ. of Minn., press - Minneapolis, 1936) p. 49
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Accordingly, the Rehabilitation Bureau was set up to
"plan for the re-education, rehabilitation and training of
maladjusted, handicapped and other applicants temporarily
unemployable or desiring information necessitating a com-
plete change in vocations.m(7)

The Bureau could not, of course, provide actual re-
training, relief or other direct assistance. It was created
to act as an advisory service, to help the individual find
in the community the resources for meeting the problem which
hindered his placement.

Although two counselors were assigned to this phase of
the Regional Department's activities in 1935, it was not un-
til March 1, 1936 that the Bureau was set up as an independent
unit., Miss Ethel Wooden, in charge of vocational counseling
in the Pontiac, Michigan, Public Schools, was selected to take
charge of this program.

Several additibnal interviewers were assigned subsequent-
ly to the Rehabilitation Bureau for training in "selective"
placement techniques, which involved a careful analysis of
the worker's potentialities and physical impairments as re-
lated to job requirements.

As the initial screening unit, the Employment Bureau
was provided with the criteria for the selection of those

workers in need of special adjustment services. Its inter-

(7) Prospectus, opus ocited, p. 8
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viewers were trained to recognize such placement problems,
which required the selective placement techniques or re-
treining recommendations of the Rehabilitation Bureau.

The types of persons involved were:

l. those who had lost their morale

2. those who had been displaced from their regular
occupations and needed retraining or encouragement
toward future self development

3. those who had found difficulty in finding employ-
ment because of age

L. those who because of physical handicaps required
selective placement, occupational readjustment or
retraining.

The Industrial Services Bureau

Stabilization of employment involved the promotion of
the idea that industry should plan to meet this and other
problemns on a concerted scale for the well being both of
industry itself, and of the community. This was to be ac-
émmplished through an Industrial Services Bureau. This
Bureau was chiefly responsible for the presentation to in-
dustry of relevant employment data, for recommendation to
business organizations of better technigues in personnel
selection and retention, and techniques for increasing pro-
duction éfficiehcy. It was also geared to cooperate with com-
munity agencies in relating new industrial development to the
economic problems and needs of the region. (8) Great import-
ance was attached to this phase of the program. Its approach

was unique for the period covered by this study.

(8) The work of this Bureau is developed in Chapter VI;pp.88-90
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Regularizing employment is in part a program of pro-
duction and marketing strategy intended to achieve management
economiesin the individual plant. From the community standt
point, it is a matter of balancing seasonal peaks of different
industries against each other in order to find year round em-
ployment for seasonal workers. (9} This result may be promoted
by eommunity effort to develop complementary industries and
equipment. The peculiarities of the seasonal patterns of
existing enterprise in any city affect the desirability of
the city as a location for other seasonal activities of a
complementary nature. The regularizing which results from
recognition of this fact is a matter of developing a well-
trained versatile and mobile labor force, which may be kept
busy and meet all ﬁhe peak demands of various seasonal in-
dustries with a minimum reserve of floating labor.

In the period between 1925 and 1930, employers in the
Cincinnati area had advertised extensively for workers in the
rural sections of Kentugky, Tennessee and southern Indiana.
This practice had been continued even during the early de-
pression years (1930-1931) by several large local concerans. (10)
(9) Sam Arnold - Planned Dovetailing of Seasonal Employment

Ohio State University =~ Resealrch Monograph #35 - Feb. 1944
See Chapter I, pp. 1-9

(10) Cincinnati Post Editorials- December 17, 1932 - Transient
Bureau records - City of Cincinnati, 1930-32.
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Greatly accelerated rates of turnover had resulted from this
method of temporary expldtation. Large numbers of these
persons acquired settlement atatus and have been on the relief
rolls cehronically for many years, (11)

The Industrial Services Bureau placed its major emphasis
on developing techniques for the effective utilizsestion of
available labor supply and its integration with the local ec~
onomy. As a second objective, the progrem stressed the im-
portance éf new and increased opportunities for Cinecinnati
workers and the participation of this Bureau in such efforts.
The program was inaugurated formally on March 1, 1935, with
the selection of 0. W. L. Coffin, formerly secretary to the
Cleveland Real Estate Board, as chief of the bureau. The
writer was assigned to this bureau, together with five inter-
viewers from the Employment Bureau to secure data on employ-
ment opportunities in the area. A research assistant was
also supplied by the Research Bureau to maintain liaison with
the Chamber of Commerce research activities relative to new
industry location in the ares.

The Community Planning Bureau

The correlation and interpretation of the material secured
by the several bureaus of the Department so that the problems

facing the community could be outlined and plans for their

(11) Annuel Reports, 1930-38, Welfare Department, Hamilton
County, Ohio.
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solutibn formulated, was made the responsibility of the
Community Planning Bureau. Its functions included:

1. defining and outlining the field of activities
for the various bureaus of the Department

2. supervising the collection of the basic data per-
taining to the economic life of the city

3. development of basic patterns which could be followed
by other communities

L. suggestions to the proper authorltles for salutary
social legislation.

The Community Planning Bureau had as iﬁs consultant Mr.
L. Sego of the National Resources Committee and the Chio State
Planning Board. A Committee on Community Planning, (12) was
appointed to act as an advisory group in reviewing the recom-
mendations of the consultant for the solution of local employ-
ment problems. Mr. James E. Stuart, Assistant Director of the
Community Chest was assigned to head up the work of the Com-
munity Planning Bureau in April, 1937 at the reguest of the
Executive Committee of the Regional Department. He was also
made assistant director of the Cincinnati Employment Center.
Mr. Herman C. Borneman of the Hamilton County Welfare Depart-

ment was brought in to act as an executive assistant. Two

(12) 1Included on this Committee were: Charles P. Taft, lMorris
BEdwards, C. M. Bookman, Edward D, Roberts, Otto Aoekleln
George A. begler, Nathaniel Whitney, Henry D. Loring,
Richard S. Austin, M. D., Charles W. Merrell, John F.
Lambert, L. A. Gillett and Charles 0. Rose.
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interviewers from the Employment Bureau, one from the Re-
habilitation Bureau and an analyst from the Research Bureau
were also transferred to this Bureau for its operations.

The Department's resources in the study of local con-
ditions were utilized in an attempt to recommend solutions
through the enactment of proper social legislation. In re-.
commending such legislation, care was used to define the
conditions for preserving and expanding both the economic and
human resources of the community.

The work of the Community Planning Buresu developed
slowly in this direction. The impact of Federal social
security legislation was too recent to appraise the necessity
for implementation at the local level. The views held by
several members of the advisory group to the bureau reflected
this 'wait and see' attitude. (13) Thus, the lack of intens-
ity of effort, particularly in developing solutions requiring
legislative enactment is understandable, Plans were developed
for the more immediate purpose of expanding the economic and
human resources of the community. (14)

(13) Personal interviews with: Charles P, Taft, Morris

Edwards, C. bi, Bookman, Henry D. Loring - April - June
1937.

(14) See discussion concerning the Four-Point Progrem spons-

ored by the Regional Department under the directioh of
the Community Plenning Bureasu in Chapter VI, pp. 94-99
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The Work Relief Bureau

Planning work projects for employable workers who could
not obtain private employment was contemplated as the function
of a separate bureau. The Regional Department through its
Work Relief Bureau sought to plén a variety of projects which
would utilize idle skills and coordinate emergency public
works' planning.

The‘purpose of this bureau was to meet emergency emploj-
ment needs. Its most pressing tesk was to aid in preparing
a program of work-relief for skilled labor and white-collar
workers. Here also an advisory committee was created, com=-
posed of local governmental officials, labor and management
'leaders, (15) to recommend a unified program of needed work
projects.

It was contemplated that as times changed the bureau
would develop a long range plan for a constructive public
works programs relatea both to the business c¢yecle and to
city and regional plans. This was its intended role in the
effort to stabilize local employment. The Federal Works
Progress Administration through its local director, L. A.
Gillett {(a member of the advisory committee for the Community
Planning Bureau) had a direct interest in the immediate

phases of such a program.

(15) Included on this Committee were: Henry D. Loring,

Chairman; John Behle; Hubert ¢, Blagkwell; ¢. M, Bookman;
W, b, Calnoun; G.hé.’Jones; Miiton Lowenstein; Leonard

Minster; Mrs. Paul A. Pathe; lirs. Frank X. Pund; drs,
Murray Seasongood; Otto Zoecklein.
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The Work Relief Bureau was headed by Mr, H., C. Borneman,
who however was not given any sdditional staff, The broad
planning responsibilities were assumed by the assistant direc-
tor in charge of community planning functicns, J. E. Stuarst.
The Bureau's major effort was confined to a "work decasualiz-
ation" éxperiment inaugurated in the Village of Wyoming in
June 1937. (16)

Summary and Perspective

The progrem of the Regional Department has been reviewed.
It reveals attention to most if not all of the elements as~-
SOOiated with plans for local stabilization of employment.
Refinements of the techniques in use in the Cineinnati pro-
gram are undoubtedly possible, (17) despite the notable achieve-
ment represented by it. The complete organization of the labor
market, the full coordination of loéal governmental and private
resources neverthless remains to be accomplished in Cincinnati,
although it has gone much further than most communities.

From observations as field representative. of the United
States Employment Service, the writer has been privileged to
review employment programs in various parts of the country.
(16) TFor a discussion of this interesting and novel attempt

to "regularize part-time and odd-job employment,"see

Chapter VI, p.97
(17) A report of the W. E. Upjohn Institute for Community

Research - Full Employment in Your Community - Public
Administration Service - Chicago 1947 -~ Chapter 9
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In only few instances has any effective organization of the
local labor market been found to exist. In such widely
~ Scattered cities as: Los Angeles, California; Kalamazoo,
Miechigan; and Boston, Massachusetts; surveys disclosed the
lack and need for a éentral employment exchange to which
both management, labor and governmental agencies could turn.(18)
Many programs sponsored at both national and local levels,
involving vocational counseling and guidance, amelioration of
unemployment and more recently, manpower mobilization failed
in reaching their objectives because of the absence of coordin-
ating mechanisms and a concerted apprcach of the sort under
consideration in this study.
Recurring unemployment may not be too high a price to
pay for industrial progress, if that price is necessary. The
charge is made, however, that management has an open mind to
seientific and technical dhange in engineering and production
fields, but a closed mind on matters of unemployment, personnel
relations and security for the working class. In extenuation,
it must be recognized that various advances have been made
in industrial planning relative to management techniques.
Regularizing industrial production has served to cut down
seasonal fluctuations and technological unemployment. Greater
emphasis on training and supervision, and research in new

methods has had great effect in providing better employment

(18) BSurveys conducted by the author while employed by the
United States Employment Service, 1939-1945
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opportunities for the individual worker. The precise con-
tribution of the Cincinnati experiment to these advances
cannot be stated; but there is no doubt that added impetus
was given to these trends.
1t has remained for governmental agencies, however, to
contribute largely to the orderly reduction of fluctuations
in employment and the organization of the labor market for the
worker. The means through which this has been accomplished are:
l. research and planning activities in the field of
employment stabilizbion

government relief programs
planned programs of public works

social insurance
a nationwide employment exchange system with em-
phasis on local operation.

U WO
. - e ®

Everyone of these areas was involved in the work of the
Regional Department.
We are concerned in this study primarily with the oper-
ation of the employment exchange system in the community.
The newer developments in the United States in this sphere
include:
1. the systematic prepartion of mcupational informa-
tion, tests, and special selection techniques
2. the development of counseling and selective place-
ment techniques
3. establishment and maintenance of effective contacts
with industry ‘
L. facilitating the mobility of labor geographically,
between industries and occupationally.
The Cincinnati experiment made significant oontributions

to all four of these developments, many of which, indeed,
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have not yet been incorporated within the programs of local
public employment agencies. In the two chapters which follow,
the unique contributions of the Cincinnati program relative
both to the organization of the labor mafket and to the de-
velopment and application of placement techniqgues will be

presented.
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Chapter VI - Internsl Operation and Procedures

The organizational structure and operating aspects are
‘all part of the process of administration. In Chapter V the
structural framework of the Regional Department of Econonic
Security was presented. The intent here is to review the
internal organization, fuﬂctions, methods and procedures,
and achievements of each of the Regional Department's bureaus.
The chapter will also contain an appraisal of the central
administrative office.

The Cincinnati Employment Center

In the past the public employment services of America
have been ill-equipped and poorly staffed to discharge their
responsibilities. Understandablj, labor and management héve
hesitated to use such facilities unless forced to do so.

The local employment office was no exception in organization,
procedure or techniques. (1) The Regional Department in
absorbing this agency did nothing at the outset to install

new methods and techniques. The old public employment office
merely became the Employment Bureau of the new organization
although moved to a new location. As one of the major purposes
of the new organization was to revamp the placement agency
completely, this project received high priority by the execu-

tive committee.(2)

(1) EBmployment Agencies in Cincinnati, op. cit.

(2) The Executive committee meetings, many of which were at-
tended by the writer, disclosed complete unanimity on
the necessity for strengthening the public placement

office.
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A detailed study in the first several months disclosed
the need for a thorough revision in organization, new and
more complete applicant data, more efficient and time saving
procedures in selection and referral techniques, and personnel
who were both qualified and adequately trained. (3) After a
searching inquiry into feasible plans of operation; it was
decided to functionalize the activities of the Employment
Bureau. The organization chart presented on the following
page indicates the organizational breakdown and the assignment

“of functions. The plan used permitted thorough and careful
work in each of the respective divisions, while providing the
basis for the application of the Department's program.

The organization and procedures used in the Employment
Bureau may be illustrated best by following the course of an
applicant and his record through the Center:

John Smith registered at the Cincinnati Employment
Center. A clerk secured from John the necessary facts about
his age, schooling and previous employment record. The last
three employers for whom John Smith worked were then sent
reference letters which John was asked to sign. The signature
was a release which requested the employer to speak frankly
concerning John's work record. The signature protected the
former employer from legal reprisals, and incereased the per-

centage of returns far beyond the best expectations.

(3) S. B. Mathewson,-Cincinnati's Employment Center, Cincine-
nati Bureau of Governmental Research, Cineinnati, Ohio

May 1934 8 pp.
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John was then routed to an interviewer who inguired
carefully and systematically into the various tasks John per-
formed for his former employers. His occupational interests
and experiences were also discussed. If John Smith had been
a white-collar worker he was asked to take a mental alertness
test, and a short clerical test. In case John was a skilled
tradesman, he was asked questions d&out his trade which were
prepared by the Research Bureau for the various interviewers
to use in the course of their work. This enabled the inter-
viewer to determine roughly thé extent of John's trade know-
ledge. If John happened to be a semi~-skilled manual worker
he was given some performance tests which revealed how rapid-
ly and skillfully he coordinated his eyes, hands and brain.
The results of such tests assisted the interviewer in arriv-
ing at a proper and fair -appraisal of John's ability and oc-
cupational skill. At this point an effort was made to give
each applicant as many occupational classifications consis-
tent with his ability and experience. The Cincinnati Employ-
ment Center did not confine its classifications to a primary
and secondary occupation but to a primary and several alter-
nate ones.

During the course of the interview an effort was made
by the interviewer to appraise the pesonal traits of John.

At the completion of the interview the interviewer's impres-
sion of John was checked on a master list of traits. By
reading these checked words and phrases the placement officer

gained a lucid general description of John as a person.
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At the termination of the interviewing and testing
routine John was given a permanent registration card. A
matter of most vital concern, however, is wh«t happened to
John Smith's record when he left the office. Just what
machinery was used to place him on a jobvand how did it
function?

Grders framremployeré were taken'by one of three place-
ment divisions; (a) Professional and Clerical, (b) Skilled and
Industrial, (¢) Household, Institutional and Personal Service.
When the order came in to the office it was relayed to the
appropriate placement division for service. The placement
officer recorded on an order form the specific requirements
of the applicants needed. This form was relayed.to the Records
Division where John Smith's folder was filed.

The order was then given to the order clerk who inspec~
ted the several characteristics required by the employer and
checked the applicant file with the proper occupational list-
ing. The record of each registrant was recorded on a punched
tabulating card which had all of the information originally
recorded about John Smith converted into nuéerieal codes
which were punched into the card. Previously it was stated
that each registrant was given as many occupational classifi-
cations as he could properly fill. To insure consideration
for each classification, a card was punched for each occupa-
tion for which the applicant was eligible. When a job was

to be filled all of the cards for the job in guestion were
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taken out of the file and fed into a sorting machine at the
rate of four hundred cards a minute. The applicants were
classified by sex, color, age, amount of schooling, union
membership, working license if any, kind of industry in which
he was previously employed. The machine was accurate and
could not possibly show any favoritism. As soon as the cards
were fed in and sorted out according to the employers require-
ments, the cards of the individuals who had the characteris-~
tios specified by the employer were placed into another machine
- which printed the file number of the eligible registrants on
a tape.

The order clerk drew the individual folders of the
qualified applicants on the order and dispatched them to the
placement officer who made a final selection of those people
to be referred to the employer. This process may sound a
bit intricate, but in reality it was quite simple as the
average elapsed time for the file room procedure was just
14 minutes from receipt of an order from the placement unit
until a panel of eligibles were on his desk. It was a prac-~
tical way in which John Bmith was assured of consideration
for all the jobs for which he was qualified.

This mechanized system of referral was not a soulless
method which had no respect for the individual. A moment's
consideration will show that it was a method with a conscience.
Interviewers who have & constant stream of people passing

through their offices cannot recall the applicants registered
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last week as vividly as those just interviewed. This means
that in spite of rules and principles established for giving
equal consideration to all registrants practically it cannot
be done. Memory is influenced by the recency and vividness
of experience.

It seems clear then that the introduction of labor
saving machinery in a large employment office insured equality
of opportunity for all registrants, and at the same time saved
hand labor and speeded up the time required to f£ill orders.
By relieving the staff of the irksome and terrific amount of
detail, it was possible for the organization to concentrate
on the human contacts at the more critical points, and permit
the machine to do those tasks which human machines would be
obliged to do otherwise. The foregoing description which
shows the mechanics of the.Employment Bureau in operation
is adapﬁe& from material prepared by the author in promoting
use of the Employment Center in 1936. (4)

Some of the important improvements in public employment
office operation resulting from the Employment Bureau's ex-
perience are summarized below.

A cumulative applicant record folder was devised which
provided space for a complete occupational history of each

applicant. (5) Card punching equipment had been installed

(4) L. L. Friedland - Your Local Employment Office - Regional
Department of Economic Security. 6 pp. May 1936

(5) See Appendix II p.191
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to facilitate the selection process. Through the use of
sorting and tabulating machines, the applicant could be
assured an adequate review of all his occupational poten-
tialities, rapidiy and efficiently in relation to each job
opportunity. TFor example, in the machine tool industry
workers may operate satisfactorily as many as eight to ten
different kinds of machines. Employer requests are generally
for a particular kind of machine operator. As each applicant's
skills were fecorded on as many separate cards as necessary, |
it was easy to identify all workers qualified for a particular
job opening and to notify them.

Other new férms were also introduced, among them: (1) a
reference blank to former employers, containing a signed re-
lease by the applicant in order to elicit more frank repiies;
and (2) a rating sheet for use by interviewers, containing a
check list of personal characteristics to standardize ratings
and in addition, minor revisions were made in existing forms.(6)

The problem of employment interviewing is}complicated
by the fact that it is necessary to ascertain the relative
competency of workers representing approximately 17,000 dif=-
ferent ocdcupations., If techniques for determining such com-
petencé were available, at least for the more common occupa~
tions, the problem of interviewing could be simplified.

The Cincinnati Employment Center developed;a testing
program to aid its interviewers in classifying appliceants.

The program included: (1) written tests for applicants claim-

ing either experience or competence in occupations which

(6) See Appendix II, pp 202-203
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require a high degree of literarcy, such as office clerk,
bookkeeper, stenographer; (2) oral trade questions for workers
claining competence in the skilled trades; such as carpenters,
auto mechanics, bricklayers; and (3) manual dexterity and man-
ipulative tests for workers in such occupations as small parts
assembling, packing, wrapping. (7)

Better selection and referral of applicants was con-
siderably enhanced by the introduction of these techniques.

A study made of five hundred requests for workers from private
industry received by the Employment Center during 1935 re-
vealed that only 114 of these could be filled., In 1936, after
the introduction of the new interviewing techniques, a similar
check revealed that 348 requests out of a total of 500 could
be met and in a shorter period of time. (8)

In conjunction with the changes made in the recording
and sorting of applicant data, the new procedures made pos-
sible:

1. Impartial selection and referral of applicants

based entirely upon ability to meet the sPeclflcatlons
required by the employer.

2. Referral of applicants with the best qualifications
and earlier filing dates. :

3. A quick and economical method of meeting unusual
requirements of any employer.

L. An inventory of the actlive file or the number of
workers in any given occupation in a matter of
minutes or hours rather than days or weeks.

(7) L. A. Thompson - Interview Aids and Trade Questions
for Employment Offices - New York, 1936 A complete
description of the Cincinnati Employment Center's
applicant testing progran.

(8) Regiocnal Dep't of Economic Security - Industrial Trends
1935-1936. September 1936 p..4
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Detailed reference to traditional public employment
office practices and procedures has purposely been omitted
inasmuch as this has been done adequately in several com-
prehensive studies. (9) Our primary emphasis in this study
is upon the cooperative relationships which are necessary
for the community control of employment in terms of the ob-
jectives stated in the preface and Chapter I. The effective-
ness of the Employment Center, however, as messured by place-
ment activity may be ascertained by a glance at the Tables
in Appendix I, which contain a record of placements, employer
promotional ecalls, and registration activities from October
1934 to December 1939.

Total placements in private industry made by the Cin-
cinnati Employment Center for the years 1935 to 1939 were

as follows:
Teble - II (10)

Year 1935 | 1936 1937 11938 1939 [[Total
Placements | 6,264 | 11,014 | 16,580 |8,285 | 16,594(58,737

(9) The Public Employment Offices - Harrison & Assoc. (1924)
ted States Employment Service - R. M, Kellogg (1933)
Statis%ical Procedure in Public Bmployment Offices -
. M, Stewart (1933)
Public Employment Service in the U.S. - R. C. Atkinson,
1. C. Odencrantz, B. Deming (1938)
Demooracy Against Unemployment - W. H. Stead (1942)

(10) Ohio State Employment Service % Monthly Activities Re-
ports - Columbus, Ohio 1935-1939
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As compared with estimates of turnover in the Cincinnati area
prepared by the local Chamber of Commerce these plapements
represented approximately 5% of the accessions by local in-
dustry in 1935, and 10% in 1939. (11) This record compares
favorably with the results in placement activity achieved

in three demonstration centers modeled after the Cincinnati
experiment which were established subsequently by the United
States Employment Service at Dallas, Texas; Providence, Rhode
Island; and St. Louis, Missouri. (12)

It has also usually been the practice in evaluating the
effectiveness of public employment operations to determine the
cost per placement. It would be a difficult task to make an
accurate determination of this figure here in view of the in-
separability of the funds, and personnel, allocated to the
Employment Bureau, because a large but indefinite share of
these were assigned for use by or for the other bureaus.

1t wil; be necessary to refer toc the Employment Bureau
egain and agsin dquring the course of this report. 1In the
meantime, because employment data is so basic to any employ-
ment program, the spotlight is focussed on the Regional De-

partment's efforts towards "research in unemployment®.

(11) Cineinnati Chamber of Commerce -~ Employment in the
Cincinnati Area =- Annual Reports 1955-1939

(12) Unilted Sitates Employment Service- Statistlcal Series -
1948=1949-~- "The percentage of placements made by the three
demons tration centers as compared with the accessiong of a ,
comparable sampling of industrial and commercial establishments
in the communities in which they were located disclosed the
averageé was approximately 8% for Dallas, Texas, and Providence

Rnode Island and 6% for St. Louis, Missouri. ( Speclal Report
on Demonstration Centers.) ’ v £e
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The Research Bureau

The functions of the Research Bureau fell into two
categories. One dealt with the analysis of individual worker
prbblems, the other with manifestations of community smployment
problens.

Personnel methods and teehniqueé for determining the ex-~
istence of skills is still largely experimental. They have
been seldom visible in public employment offices. Under the
economic stress of the 1930's men out of work became "soldiers
of fortune™ and attempted to "bluff" their way into many oc-
cupations for which they were not qualified. Consequently the
Research Bureau stéff had developed a series of trade questions
for use in employment offices, which were designed to provide
the interviewer with the c¢riteria for appraising the validity
of occupational claims. (13)

Furﬁher experimentaiion led to the shortening of some
of the standard tests currently in use. Such results were |
possible through the elimination of items which offered
little toward the Separation of the qualified from the un-
qualified. Besides the saving in time and expense, the short-
er tests lmproved the attitude of the applicant toward regis-
tration procedure. Test procedures have been too expensive
for general adoption in public employment offiées. Drastic
shortening of the time of such tests without impairing their
validity is a significant contribution made as a result of

this research.

(13) Interview Aids - opus cited
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During the depression of the 1930's the governmental
agencies were forced to devise programs for the unemployed
without sufficient factual data. Foi example, no one was
sure whether the population of Hamilton County had increased
or deéreased. Nor did anyone know whether the various ele-
ments in the population remsined in the same proportion or
how they were affected by the labor market's convulsions.
Accurate information, collected at fregquent intervals and
related to preceding census data, offered a basis for an at-
tack on the problems centering around the economic security
of the workers and families in a community.

With the assistance of the Federal Emergency Relief
Administration and Works Progress Administration project
enumerators, the Regional Department took a ¢ensus of Ham~
ilton County in 1935 ineluding occupational data for the whole
population. (14) Supervising personnel of the Board of Ed-
ucation who were responsible for the annual school census,
directed the project. Tables VIII, IX, and X of Appendix I
summarize the data obtained in comparison with the Federal

census of 1930.

(14) Regional Department of Economic Security -~ The Population
of Hamilton County Ohio in 1935 - Studies in Economic
Security, Cincinnati, Ohio
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Cincinnati's working population was found to number
198,525 "employables" in 1935, of whom 173,179 were whites
and 25,346 negroes. This comprehensive census of Hamilton
County served as the basis for many additional studies.
Since the data were comparable in most respects to the Federal
census material, anélysis of the changes in the industrial
and occupational distribution of workers during five years
of depression was available.

An individual follow-up study 6f 4,184 students who
had bedn in the sixth grade of the Cineinnati publiec schools
in 1923-1924, was completed by June 1936. (15) They had
been given the Otis Group Intelligence Test as sixth graders.
Twelwe years later, it was possible to learn what experience
and additional education had been received by approximately
60% of this group (2,485 persons), who eould still be traced.

"The experience of these Cineinnati sixth graders may

not be exactly the same as thoseof youth in other

cities but it is reasonable to expect that the differ-
ences in schooling and experience of similar age groups
in various cities are not large and that the general
problems of youth in preparing for employment and in

finding and holding jobs are the same everywhere." (16)

Speeifically, the report showed on the part of young
job seekers and their counselors the need of more attention
to the opportunities offered by the service occupations and

the skilled trades. Counselors who directed qualified youth

to these occupational groups would be lessening one of the

reasons for individual unemployment.

(15) B. H. Todd - S8ixth Graders Twelve Years later - Regional
Department of Bconomic Security, 1938, cincinnati

(16) 17Ivid, p. 24
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A'raport on the occupational characteristies of unem-
ployed youth analyzed the oc¢cupational characteristics of
4,519 junior registrants (age 16-25) as a factual basis for
aiding in the solution of the twin problems of vocational
guidance gnd}vocational selection. (17) It found a concen-
tration of occupational interest and experience in the "white-
collar® field for the whites and in the service field for
negroes, The situation of the latter group appeared to be
eonditioned“more by limited vosational opportunity than by
free occupational choice.

TWO specieal reports were prpared based on experience
in dealing with spplicants through the Bureau of Rehabilita-
tion and Retraining. The first was a study of 125 registrants
at the Center to find their preﬁious contacts with other
soclial agencies. Thls report produced several valuable re-
sults, one of the most important of which was a closer working
arrangement and understanding between the Center and the
social agencies and a sharper definition of the fields of
operation of each. The second special report was on the
subject of youth between 16 and 25 years of age. This study
provided a basis for the activities of the Center in its re-
lation to youth and aided the training program fér youth |
in the schools,

Another important group of studies and analyses was
made by the Research Bureau dealing with the labor payroll
(17) G. S. Long - "Occupational Characteristics of Unemployed

Youth" - Regional Department of Economic Security,
Cincinnati, 1938
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fluctuations of individual industries which s erved to define
sharply some of the factors influencing employment in Cincin-
nati and Hamilton County. The fluctuations revealed in
different industries employing labor of similar ability and
qualifications definitely pointed the way to solution of

some local labor instability through the absorption of workers
laid off in one industry by énother industry whose peaks oc-
curred at the time when contractions were teking place in
others. fhe plan of assigning men occupational classifications
not only in the occupations but in the industries in which
they have competence was a definite step in the direction of
stabilized employment in the community.

As plans developed for remedying the unemployment prob-
lem, it was constantly found that additional factual material
was needed. There were many aspects of community life on
which information was hazy. The socundest approach to a solu—
tion of these problems, therefore, was first to gather, tabu-
late and interpret the essential facts. The efforts of fhe
research bureau were devoted chiefly to problems of this kind.
Primarily‘establiéhed as an agency to stimulate research in
this field, the Research Bureau had to engage actively in
many projects itself.

From all sources, a sufficient body of information was
tabulated which was of great value to the Regional Department's

program. Employment trends were noted, shortages pointed out,
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training facilities described. An objective testing program
of a practical nature for public employment offices wes in-
itiated which was of great assistanee in inducing employers

to use the service. Finally, the studies of Cincinnati youth
"aided the schools in revising curricula, thereby insuring bet-
ter preparation for industry.

The Industrial Services Bureau

The task of interpreting to management and labor in the
community, the aims and objectives of a plan designed to aid
industry in the stabilization of employment, was entrusted
to the Industrial Services' Bureau. The BExecutive Committee
hoped that through such efforts the peaks and valleys in the
local employment curve could be reduced. This bureau sought,
in the words of its chief: |

"To help find new needs, new markets, new processed,

and to sell them to the makers and marketers of the com-

munity, for the purpose of opening new jobs and new

sources of profit. For regardless of the competence

of applicant placement, little has been accomplished

for the individual or community work stability if the

job fades out from under the well equipped and well

placed applicant. The foous of this Bureau was to be

'upon the job end of the worker-in-his-work relationship'."

The public relations program of the Regional Department
became the responsibility of this Bureau. This included all
newspaper publicity, association and individual contacts,
securing cooperation of private and governmental organizations
in the furtherance of the idea of community job stability.

In the process of securing data on employment needs,

a function of the Employment Bureau, considerable emphasis
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was placed on thé comprehensive scope of the services providéd
by the Regionel Department. Integration of this activity with
the publie relations program was a necessity. To the writer,
then a member of the Employment Bureau, was given the task of
the development and execution of methods designed to secure
the cooperation of over 5,000 employers in the community rep-
resenting approximately 90% of total employment in the area.
Ten interviewers were assigned full time to this function
from the Employment Bureau personnel. The first task was

to set up an employer's file, compiled by industry, according
to standard instructions of the United States Employment
Bervice. Information was secured from the State Workmen's
‘Compensation Board containing the number of workers for each
plantor office. A chart was then plotted, showing busy and
slack periods for the various industries. Visits to employers
were undertaken on a systematic basis, taking these factors
into ccnsideration.,

Operation of the Industrial Services Bureau did not
invoive an elaborately planned procedure. Direct contacts
with industrial leaders by this Bureau were scheduled through
the Chamber of Commerce and Metal Trades Association. Ques-
tionnaires were prepared to elicit information concerning
commodities and output of 250 leading firms in the city.

These facts were the basis for recommendations to the Chamber
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of Commerce for better utilization of equipment and plant,

so as to afford more steady employment. Month by month records
and comparisons of the number of employees in different in-
dustries were secured as an essential guide for short and long-
term community thinking. These monthly figures were provided
by the employers. (18)

Data secured from employers through these questionnaires
were used in providing assistence to employers, labor unions,
and other community organizations with problems of selection,
assignment and stabilization of work force, by providing an
analysis of such data and instructing in the use of job anal-
ys9is methods which were developed by the Research Bureau and
Employment Bureau personnel.

- Liaison with the training agencies in the area was
established to facilitate the systematic transﬁittal of em~-
ployment data collected and tabulated by the several bureaus.
The occupational counseling unit of the Cincinnati school
system assigned personnel to tpe Employment and Research
Bureaus for training in job analysis as a result of these
liaison activities.

The role played by the Industrial Services Bureau was
primarily coordinating in nature. 1t sought to secure ac-
ceptance of better personnel methods by presenting appropriate
successful industrial experience, and other pertinent inform-
ation, to stimulate interest and acticn in the employment

problems confronting the community.

(18) See Appendix II, pp204-5 for forms used.
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Rehabilitetion and Retraining Bureau

Unemployment is obviously a cumulative economic problem;
not everyone is discharged at the same time. The labor market
does not change over-night from the least possible supply of
labor to the least possible demand for workers. As hard times
continue, the ratio shifts gradually, until eventually the
current supply of workers far exceeds the demand.

The problem is not simplified by lumping these workers
together under the label, "the unemployed®"., They differ from
each other in abilities, in physical condition, in background,
and in personality. Further, special difficulties are en-
countered by certain groups or classes among "the unemployed",
such as:

1. Casual workers
2. Non-modal workers
(Lack of persistence in a given line of work)
3. Beginners (no experience
L. Physically handicapped workers
5. Vocationally maladjusted workers
6. "Unemployables"

Accordingly, the Rehabilitation and Retraining Bureau
was set up to plen for the re-education, rehabilitation and
training of maladjusted, handicapped and other applicants
temporarily unemployable or desiring information necessitating
a complete change in vocations.

To multiply the usefulness and the effectiveness of the
Regional Department, the Bureau made arrangements to contact

the specialized social agencies long existant in the community.

Contacts with these specialized agencies increased the general
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knowledge about the basic purpose of the Employment Center;
created a sympathetic understanding and permitted the Regional
Department to send to the special agency those handiczpped
persons who required services which could not be provided by
the Center. This intensified the utilization of the Regional
Department's diagnostic services in the field of employment
rehabilitation, The participants included the health agencies,
the character-building agnecies and the welfare and relief
agencies.

A cooperative arrangement with the Hamilton County Board
of Commissioners was established for the rehabilitation of
tuberculosis patients. The financial support for this program
was assumed by the county in March 1936. Mr. Holland Hudson,
placed in charge of this program, divided his time between
the Retraining Bureau and the division of occupational therapy
at the County Tuberculosis Sanitarium.

| The experience in Hamilton County indicated that the

average discharged patient is self-supporting and off relief within
six months of his discharge from the hospital. A check of
placements throughout the Employment Center revealed'that the

same proportion of discharged patients were being placed as
compared with the placements of the entire active file.

This would indicate considerable success.for the efforts of

the Bureau in their behalf.

Selected interviewers of}the Employment Bureau were
trained in the use of selective placement techniques by the

staff of the Rehabilitation Bureau. Applicants with difficult
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ad justment or training problems were referred by these in-
terviewers to the experienced rehabilitation personnel.
Otherwise, job referrals, where possible, were made by the
placement officers.

Emphasis was placed on individual consultation to de-
termine physical capacity, a mount and kind of training and/or
experience. The individual's capacities were matched with
job opportunitieé and special attention was given to his
placement problem by a number of selective plaoément inter-
viewers supplied by the Employment bureau.

The Community Planning Bureau

The functions of this Bureau in the main had been assumed
by the Executive Committee of the Regional Department until
the appointment of the bureau chief in April 1937. (19)

The problem of relief had overshadowed all activities
of both state and local governments since early in the de-
pression. Yet, even at the end of 1936, most communities
were employing makeshift measures to deal with this chronic
problem.

Cineinnati had succeeded in modernizing its public em=-
ployment office, set up a retraining consultation service and
paved the way for a more extensive attack on relieving unem-
ployment locally. The Hamilton County Advisory Committee on
Relief (20) suggested that a solution of the problem could

be approached through the attainment of education, experience

(19) See Ghapter v, p.65
(20) Established by the Hamiltoh County Board of Lommlssioners

in 1936 with Fred K. Hoehler, City-County Welfare Depart-
ment director as its chairman.
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and skill by those at the lower end of the age scale, the
absorption of trained and untrained workers at the upper age
levels, plus steady work for all the untrained (common labor)
in all age groups of both men and women. It was realized that
during prolonged unemployment and with great competition for
jobs, vocational and training readjustments were both desirable
and necessary.

Believing that a permanent solution of the relief prob-
lem might be found in part in a program of such training,
the Regional Yepartment recommended that the Committee on
Coordination and cooperation secure greater community parti-
cipation in its programs for:

1, Centralized recruiting and placement services

2. Employment counseling and retraining services

3. Occupational analysis and industrial services

L. Labor market research services

A four point employment program directed by the Commun-
ity Planning Bureau‘in conjunction with the Work Relief Bureau
was organized in the spring of 1937 as a result of these recom-

menations. An organization chart indicating its relationships

with the Regional Department is presented on the following page.
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Four sub-committees were created to add emphasis and
direct community attention to the specific goals announced
by the Regional Department. In prosecuting the objective
of Committee Number I, namely, & long-time program for train-
ing apprentices, the plan aimed to provide the particular
kinds of wvocational training which in Cincinnati were most
likely to be marketable. Oyer 2,000 young people between
the ages of 16 and 21 were already registered. Most of them
were without any marketable skills, Some, trained during
the depression, had never had employment and were therefore
in need of retraining. All needed to be pointed toward
industries in which there was some chance of finding employment.

The schools had left the choice of a vocqtioh too largely
up to the{pupils. Many of them had chosen courses which, how-
ever interesting, were not likely to lead to quick or permanent
employment. This was particularly true of the white collar
field.

A more ditficult program was encountered with older
unemployed whose skills, if any, had been lost or outmoded.
In most cases their skills, with short-time retraining, could
be made salable again. To make them salable was the second
point in the Four-Foint Program and the aim of Committee Number
IT.

Third among the major groups in which the Four-Point
Program classified Cihcinnati's unemployed were the part-

time casual laborers. NMany of them had no special skills.
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They ineluded itinerant workers, moving from job to job and
from place to place with the seasons. Their jobs were among
the first to go in the depression.

After gseveral years of unemployment, they could not
take to the road again or, unassisted, find enough unskilled
part-time work to support themselves. Committee Number III
undertook to put part-time employment on a full-time basis--
that is, to give men and women who work by the day enough
work days in a week to make them self-supporting.

A separate unit was established in the Employment
Center. Here, the community's part-time work and its part-
time workers were to be brought together. To give this pro-
gram a thorough test before attempting to put it in full
operation on a city-wide basis, the Committee selected the
residential suburb of Wyoming for an intensive experiment.
(Wyoming, Ohio - an upper-middle-class suburb of 5,000
people in Hamilton County with a town government independent
of Cincinnati.)

Under the pressure of the depression emergency and for
lack of any better plan, it had been the practice (still is)
in most American communities, to list as unemployable all
those cases which did not fit easily into other relief cat-
egories. To meet this situation, Committee Number IV indi-
cated it would plan for the rehabilitation of the temporarily

unemployable and provide for the permanently unemployable.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



-08~

It proposed to review all long~time relief cases for
the purpose of selecting the most employable members of the
families and training them for job opportunities. All re-
lief agency records, including the records of the Employment
Center, were made available for proper classificatibn of
applicants for temporary and permanent relief. Committee IV
adopted four definite objectives:

1. To discover the unemployables in Hamilton County.

2. To discover the reasons for the unemployability
of these persons.

3. To devise and promote a program of rehabilitation,
retraining, and re-education for those unemployables,
who, through such effort, could again become self-
supporting. ‘

4. For those who were found to be permently unemployable,
to seek out facilities for permanent care in each
case, In other words, the Committee set out to
"discover, diagnose and treat" unemployability, case
by case. '

The ramifications of this program were so extensive that
it received considerable favorable publicity at the time in
the local press. The Regional Department prepared for wider
dissemination, a booklet outlining this experiment. (21)
Increased public.support and interest was evoked by this new
emphasis and succeeded in_seeuring wider use of the Department's
normal facilities.,

The general purpose of the "Four-Point" Program was to
work for the better integration of the individuals seeking
work (labor supply) with the work opportunities in the com-~
munity (labor demand). ‘In providing the basis for the opera-

(21) Regional Pepartment of Economic Security - Cincinnati's
Four-Point Program - September 1, 1937.
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tion of a national system of public employment offices,
the United States Employment Service in 1946, restated its

post-war program.based on six points, (22) which include

the following:

1. Placement Services

2. Employment Counseling and Selective Placement

3. Occupational Analysis and Industrial Services

L. Labor HMarket Informaticn Services

5. BSpecial Services for Veterans

6. Participation in Community Programs Involving

Employment Planning

In content, the first four programs are almost identical
with the earlier Cincinnati program, which is in effect béing
currently recommended for adoption by all States and local
areas of the nation.

The Work Relief Bureau

Major emphasis had been placed on work relief programs
in the Cincinnati area since September 1930. Beginning with
' Novembér 1933, when the Civil Works Administration was created,
the Federal government assumed a paramount role in the plan-
ning, finaneing, and execution of work relief programs. The
Regicnal Department sought to reestablish« the more positive
partieipation of the community in the planning of work relief,
particularly those public works projects of a more‘permanent'

nature.
It had created an advisory committee (23) which was used
extengively by L. A. Gillett, local Director of the Works Fro-

(22) Department of Labor - Labor Regulations - United States
Employment Service ~Ch.l, Part 21, Washington, D.C., 1946

(23) See Chapter V, p. 68
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gress Administration. Other than this advisory service in
recommending locally desirable projects, no additional act~
ivities resulted until the partici@ation of the Work Helief
Bureau, through its chief, H. C. Borneman in the "Four-roint®
Program conducted during 1937-1938.

The Bureau was made responsible for theactivities of
Committee Number IV which involved individual review of all
~long-time relief cases, and a careful diagnosis and prescrip-
tion for each individual. This program was carried out in con-
junction with the Rehabilitation and Retraining Buréau and in
cooperation with the public and private welfare agencies,
operating within the area. (24)

Approximately five hundred (500) cases were reviewed
under this program; two hundred and seventeen (217) of whom
were referred to jobs in private industry. iany of these
were employed on Federal Works Progress Administration pro-
jects. (25)

This Bureau was also responsible for the operation of
the Wyoming experiment in part-time employment which has been
discussed above. It had met some of its short-range objectives
but had hot succeeded in the anncunced intention of planning

public works on a long-range basis.

(24) See above p. 98

(25) L. A, Thompson - Cincinnati's Approach to Unemployment-
GCincinnati, Ohio, p. 13, Regional Department of Kconomic
Security: 1937
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The Central Administration

Organizationally, the Regional Department was based on
sound principles. (26) The organizational structure was log-
ically conceived in terms of the agency's objectives. The
executive director was responsible for the activities of the
several bureaus, including their personnel. This did not
involve too great a supervisory span as the director did not
become involved in the details of bureau operation. Super-
visory problems developed almost immediately, however, due
to the diverse sources of funds and the differing pay scales
created thereby. (27) The pay variations, lack of uniformity
in position classifications complicated supervisory responsi-
bilities. This d4id not cause excessive turnover due to pre-
vailing depression conditions during the life of the Regional
Department. The loan of personnel to the Regional Department
Ey the Board of Education, Hamilton County, private agehcias,
and Kenton County, whose activities could not be directly con-
trolled in accordance with standard supervisory techniques,
was still another factor limiting administrative efficiency.

In spite of the scope of the undertaking; supervisory
relationships within the Department and between bureaus were
good. Staff meetings were held weekly, attended by the bureau

chiefs and their immediate subordinates. Policies and’ programs
were discussed in terms of applicability to and participation

of the several bureaus.

(26) See Chart, P. 54
(27) See Chapter IV, p. 52 as well as Table I, Appendix I
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A Regional Department bulletin series was made the
responsibility of the Director's administrative aséistanh,
which provided current information to the Department's sup-
ervisory staff on policies and program activities. These
bulletins were also supplied to other community agencies with
an interest in the program.

Training of personnel was made the responsibility of
each bureau chief ahd lacked centralized direction. The
Employment Bureau's training facilities were used by the
other bureaus, particularly for orientation training in the
functions and techniques of interviewing, placement and job
analysis. Good employee relations were promoted through the
use of frequent staff meetings,_leveling off discrepancies
in pay and work status, and a question-box system. Because
of these efforts and indoctrination through training in the
Department's objectives, morale was kept at a high level in
spite of the feeling of insecurity prevalent among many staff
members.,

Ordinarily, a function reserved to the chief executive,
public relations had been made the responsibility of the
Industrial Service Bureau chief. This required constant
consultation with the Director which, because of the time
involved had a deleterious effect on the Bureau's own separate
program, The job of liaison with community organizatibns,

governmental agencies, the public and the press was properly
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a full-time one, and suffered as a result of its part-time
allocation to a bureau chief. In fact, a well-balanced
public relations program never was achieved. This phase of
the Department activities will be presented at greater length
in the following chapter.

Coordinating the activites of governmental agencies within
a metropolitan area is a major undertaking by itself. Secur-
ing community cooperation, particularly from management and
labor, for a common undertaking in conjunction with such ef-
forts at coordination, is a highly desirable although difficult
objective to achieve.

The Committee on Coordination and Cooperation for the
Cincinnati metropolitan area through the Regional Department
~sought to bring about a pooling of resources both public
and private to provide solutions for the’problems created
by a disorganized labor market in the local area.

The relationships with manégement, labor and other
agencies, governmental and private, will be discussed in the

following chapter.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



Chapter VII - Relationships with Management, Labor, Govern-

mental and Private Agencies

A community employment program, set up as it is for
the use of all occupational groups énd all employers, cuts
across the entire community. Few local public ventures have
wider potential relationships, and none has greater need for
complete understanding and cocoperation by all the diverse
elements in the community. It is the purpose 6f this chapter
to consider the nature of these relationships, the methods
employed to secure cooperation and the contributions made by
public and private agencies toward achieving the objectives
of the Regional Department of Economic Security. An appraisal
of the usefulness of local advisory councils (1) should bring
into sharper focus, the various relationships developed to
good purpose by the Regional Department. The results obtained
have an important impact on the pattern whiech emerged from
the Cincinnati experiment.

Advisory Councils (2)

Advisory Councils have, among other functions, a two

(1) J. T. Hopkins - The Emergence of a New Public Employment
Service - Rochester, N. Y. -1935. pp. 36~4C = An excel-
lent discussion of the use of advisory councils in an
earlier effort, similar in character, although more lim-
ited in scope, t6 the Cincinnati program,

(2) U. 8. Department of Labor - idvisory Councils-United
States Employment Service - Washington, D. C. 1946~ 12 pp
The following discussion is & summarization of a manual,
in the preparation of which the writer participated
which was distributed to all State Employment Services
by the United States Employment Service for use at the
local level.

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



-105-

way job of interpreting; they can interpret the program to
the community and explain the community attitudes and needs
to the agency's administraticn. The properly constituted
council of this type is the perfect liaison between the
program and the community, as well as a potent fector in
moulding public opinion. In addition to this there is another
important purpose which it may also serve, That is, in secur-
ing the assistance and counsel of certain specialists for
specific phases of the program, which is not fully or adequate-
ly available from the full-time staff. There are available
in every community individuals with exceptiocnal competence
in special fields who can quite properly be called into service
of the kind described. No community program of the scope
herein appraised can afford to be without the assistance which
such individuals and professional groups can offer. Each
consultant is a sponsor, salesman and shock absorber for the
program, and some are more effective in this way than council
members or agency officials themselves. Willingness to con-
tribute their professional skills without financial compensa-
tion indicates a high sense of responsibility for public
service.
Specific representation of three definite interests is
' indicated--management, labor, and the public--with management
and labor being equally represented. This is particularly
true of the problems which exist in the field of employment
stabilization. Such matters as‘training programs, wage poli-
cieg discriminatory practices affecting youth, the older

workers and minority groups, depend for their integration
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into a sound community employment program, on the agreements
which can be reached by management and labor., <dvisory ccuncils

created at the local level for this purpose serve as a medium

for achieving ccoperation from both groups in the public interest.

In March, 1933, the Committee on Coordination and Cooper-
ation for Hamilton County had constituted itself as an Execu-
tive Comnittee for the execution of the program of the Regional
Department of Economic Security. This Executive Committee was
composed of the city manager of Cincinnati, the president of
the Cincinnati Board of Education, and the president of the
Hamilton County Board of Commissioners, each of whom was author-
ized to act in this capacity by his legislative body. Its
functions, which have already been described, included advisory
responsibilities to the Department's officials, as well as
broad policy determinations.

The Executive Committee set up four subordinate advisory
committees (3) representing management, labor, the public and
professional consultants in personnel management and industrial
relations. Executive Committee members did not themselves
serve on these sub-committees. Under the first plan each ad-
visory committee was to have "five or more™ members; actually,
each committee exceeded the minimum. As first contemplated,

these committees were described as follows:

(3) Bee Chart # II page 54
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"Employers' Advisory Committee: Consisting of five or
more members selected from and representing the business
interests of the community.

Employees' Advisory “Yommittee: Consisting of five or
more members selected from and representing the industrial
workers of the community.

Citizens' Advisory Committee: Consisting of five or
more members selected from and representing public minded
citizens.

Technical Advisory Committee: Consisting of five, or
more, technical specialists representing various fields
of personnel management and industrial relations. It

- will act in a technical advisory capacity to the Executive
Committee and to the various divisions of the Department
on matters of organization, personnel, methods of pro-
cedure, and the like." (4)

The advisory committees contemplated in ths original plan
were only partially effective. The existence of three separate
"policy"” advisory committees, each one representative of a
distinctive point of view, tended to intensify differences.
Clearance of major policies through all three was a cumbersome
proceeding, which led to a tendency to disregard them com=-
pletely. Nevertheless, for several years after the inception
of the program, these committees continued to function with |
SOme positive contributions as a "sounding board®.

The Executive Director during this period met informally
‘with a selective group of management and labor leaders (5)
whenever important steps in policy or program were under con-

sideration. For example, expanding occupational training
(4) A Project - opus previously cited p. 2

(5) Taylor Fields, Otto Ueier, George Grabbs, Otto Zoecklein,
E. C. Bundy, Jack Kroll
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facilities in the area wa® discussed with the committee before any
crystallization of policy and program recommendations were formulateds
Ths¥, in effect, met the requirements of a positive advisory groups. It
also tended further to reduce the influence and significance of the
three advisory commlittees.
The fourth advisory group which was technical in nature, was under
the chalrmanship of Mr. He L. Bergen, head of Industrial Relations for
' the Procter and Gamble Company. It began to function during January,l935e.
Testing and lnterviewing technliques developed or used by the Regional
Department were appraised by this groupe. Many avallable recommendations
were forthecoming, some of which were immediately adopteds. Particularly
Important were the physical demand anslyses, which developed techniques
for use 1n the selective placement of the physically handicapped workers.
The Procter and Gamble Company had already conducted numerous studles
and eXpériments in thie fleld, and thelr experience was available in
relation to the committee's problems in fhe selection and employment
of such workers. (5a) |
For the first time in any publlic employment office, a systematic
attempt was made to enlist the aild of the medlcal profession directly
for placement counseling purposes. The applicant's physician was asked
to indicate on a form provided for the purpose an appraisal of his
patient's physical limltations in relation to work opportunities. (6)
(5a) The Crown Overall Company, Crosley Corporation and Ferro Concrete
Company instituted an "exit interview" program at the suggestion
of Reglional Department techniciane 1n order to determine the reasons
for excessive turnover prevalent at those establishments. As a
result rest periods were introduced at the Crown Overall Company
which brought about 3% reduction in turnover rate. The usefulness
of aptitude and trade tests for the selection of employees was
brought to the attention of the management of the leading depart=
ment Stores as well as several industrial establishments. "Norms""
were determined upon and referrals made by the Employment Center.
consistent with these. This resulted in a more selective recrult-
ment process raising the quality of performancee.

(6) See "pPhysiclan's Medical Statement" form - Appendix II page 201
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Community acceptance of the Kegional Department was
undoubtedly enhanced by the activities of these committees.
However, because of the large number of workers available in
1934 to 1937, many industrial organizations and 1eadefé were
only lukewarm in their interest in and cooperation with the
émployment program sponsored by the Department. (7)

An almost complete cessation of training programs in
most industries had occurred in the early years of the de~-
pression, with a growing number of workers losing their oc-
cupational skills at the saﬁe time through lack of practice.
A more effective community-wide public relations program
was necessary, in which,advisory groups should have played a
more important part than did the officially sponsored advisory
committess.

Recent developments in the use of advisory committees
in other communities and in other relationships tend to the
conclusion that a single advisory group consisting of manage-
ment, labor and public representatives is desirable. It must
be notel however, that single committees are effective only
if they can arrive at any basic agreements in the public in-
terest. The administrator must possess considerable skill in
order to forestall the bickering inherent in the traditional
management and labor rivalries.

(7) In addition to Procter and Gamble, outstanding exceptions
to this disinterest and aloofness were: the Lunkenheimer
Company; Crosley Radio Corporation; Cincinnati Milling

lachine Company; Kroger Grocery and Baking Company; and
the Ferro Conerete Construction Company.
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Direct Staff Contacts with Individual Managements, and Labor
Organizations.

In contacte with individudl managements andvlabor organi=-
zations the efforts of the Reglonal Department were more ;uccesa-
eful. The relationship with Procter and Gamble on 'try=-outs' for
testing and interviewing techniques has already beén indicated.
At the request of the Employment Center, the Crosley Corporation
set up + 'refresher' training courses for potentially gqualified
workers registered with the community agencys Lialson was
established with several machine tool companies and with indi-
vidual retail establishments facilitating the placement and
graining, on a selective basis, of workers with required skills.

Labor and industry, based on information supplied by the
Reglonal Department, joined in sponsoring refresher tralning pro-
grams, whica in a short period of time made more trained workers
available for jobs already existing but theretofore unflilled for
lack of qualified people. (8) Tabulatlons were prepared from data
securéd from local employers concerning personnel requirements
and training facilities. (9) The information was colleeted on a
monthly basis Dby the Employment Bureau; the tabulations were pre-
pared by the Research Bureau analysts and the Industrial Serviees

" Bureau presented the data to management, labor and the schools.
(8) See page 111
The number of unfilled openings 1in the Skilled and Industrial
placement division of the Cincinnatl Employment Center for
machine shop oceupations averaged 200-300 monthly all during
this period (1935-1940) as indicated by an analysis of 1ts
daily recordse.

(9) 3ee Employers' Labor Requirements form in Appendix, p. 204
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The projections for future demands by Cincinnati employers
which were initiated with the Regional Department's 1935 census
were directly responsible for an increaée in the total enroll-
ment at the Vocational high schools of Cincinnati. Table XIV
included in the Appendix, provides a detailed breakdown of
enrollments by.year and occupational category. These enroll-
ment figures show an increase from 2,812 in 1929-1930 to 3;401
for the 1936-1937 school year. A substantial portion of this
increase occurred in the mechanical and automotive courses,

The obvious usefulness of such information to management,
labor and the schools led to a continuation of the monthly
¢collection of data from selected employers and industries.

By 1940, the State =nd National Employment Services had adopted
similar programs with projections of labor demand and supply,
limited to a twelve-month peridd._(lo)

Ihdividual labor organizations such as the Building
Tradesvcouncii, the Amalgamated Clothing Workers Union,
Butcher's Union and others were approached and agreements
reached on the number of workers to be trained in various oc-
cupations. These decisions were based on the data secured from
the employer's labor requirements' statement. This was partic-
ularly true in the garment and machine tool industries. Region-

al Department officials were instrumental in securing training

(10) United States Employment Service, - Manual Series-Employ-
" ment Bata. (E.S. 270), Washington, D. C. January, 1940
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agreements at a number of establishments where training had
been non-existent since 1929. (11) The individuals who re-
ceived this training were subsequently employed hy these
firms. The writer arranged for many of the meetings between
the management and labor officials which involved using the
data collected and prepared by the Employment Center as the
basis for the negotiations.

Cooperation with the Public Schools

The Cincinnati Board of Bducation participated directly
in many phaSes of the community employment program. Its annual
school census had become the medium for the collection of in-
valueble data on employment and unemployment. (12) The vocation-
al program of the schools was related in significant degree
to'industry's needs as indicated by these date and, more par-
ticularly, by the surveys directed by the Regional Department's
Research Bureau. (13)

The Board of Education also made available the facilities
of the Voeational High Schools between the hours of three and
six in the afternoon. Refresher or short course training was
provided in‘stenography,'shop~work, power sewing machine opera-
tidn and household arts., Assignment of school vocational ad-
visofs to the Employment Buréau, for training in job analysis,
employment research and occupational counseling has already
been mentioned. (14) |

(11) Crown Overall Company; Crosely Corporation; Lodge and
Shipley Machine Tool Company

(12) Annual Employment Census - City of Cincinnati, 1929-1940
(1) See Tables XII-XIV. Appendix I

(14) Chapter VI page 90
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-Facilities of the University of Cincinnati were also
utilized for emplcyment date analysis, engineering training
and recruitment, and as & source of consultants on the more
technical aspects of the prograem. An outstnading product of
this cooperation was the population study prepared in 1935-36
for general use in the community.

Information provided to the Cincinnati Board of Education
was also made avallable to all school systems in the metropol-
itan area., A "Speakers" program was arranged whereby most of
the‘sehoolé in the area were contacted directly at least twice
a year for recruiting and to provide counseling services.

Some attempts were made to integrate the activities of
privately operated training and placement agencies consistent
with the needs of the communityi It was not possible to
secure such cooperation from the agencies in this field which
were operated for profit, particularly the private employment
agenciés. This failure on the part of the Region&l Department
to invoke their cooperation in a community action program leads
to the conclusion that their participation in the type of pro-

gram herein discussed is not necessary, nor is it to be sought.(l15)

(15) Private fee-char%ing agencies were invited to participate
in the Regional Vepartment's prcgram at the outset but
failed to provide any positive assistance.
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Cooperation with Other Governmental #gencies.

The roles of the state and federal governments in the
operation of a public employment system have been discussed
previously. The éxpanding functions of the employment service,
and the interest of the state and federal officials in more
comprehensive progr=ms at ﬁhe local level, led to active sup-
port of the experimental aspects of the Cincinnati-progrém.

This evidenced itself through increased appropriations,
frequent evaluations of various aspects of the program, and
direct participation by state and federal officials. The
state for example, through its Vocational Education Bureau,
participated in planning, setting up and providing funds for
the refresher training programs arranged for the Retail lier-
chents Association, Grocers and Meat Dealers Association,
Metal Trades Association and others.

The Federal government through the National Youth Admin-
istration and Works Progress Administration operatéd special
refresher training programs based on data supplied by the
Regional Yepartment. From 1935 to 1938 approximately 2,000

‘persons_wére trained as power sewing machine operatives for
the Cincinnati clothing industry. (16) 8Similarly, hundreds
of youth received bench work training for the machine tool
industry in the same period. (17) Persons receiving this

(15) Work Progress Administration, Annual Report ~-Cincinnati,
Ohio, 1938, p. 8

(17) National Youth Administration, Projects Report-Cincinnati,
Ohio, 1938, p. 6
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training were then referred to the Em.ploym.ent Bureau for
placement in private industry.
Hamilton County provided funds and personnel for

short periods throughout the life of the experiment. It
engaged in cooperative surveys outside the c¢ity (Cincinnati)
limits, of eﬁployment opportunities, training facilities,
and needs for occupational counseling. 1t was represented
on the Regional Department's poliey making committee through
the president of the Board of County Commissioners, who also
sits on the Committee on Coordination and Cooperation. County
officials at the request of the Hegional Department, mmde
arrangements with school and local officials to provide facil-
ities for interviewing, collection of date énd the other
activities of the agency. Officials at the Tuberculosis Sani-
tarium’aided in setting up an occupational clinic in conjunc-
tion with the Rehabilitation Bureau to find employment in
accord with the medical diagnoses. (18) Case workers of the
Hamilton County Welfare agencies participated in the analysis
of individual case records undertaken by the Regional Depart-
ment. (19)

- Cities within the metropolitan area participated'directly
by supply employment and training data, premises for placement

and counseling purposes, and personnel to assist in these

(18) BSee Chapter VI page 92
(19) See Chapter VI page 100
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activities under the direction of Regional Pepartment staff.
A two-way channeling of employment data, community needs, and
objectives, was established which was particularly effective
with several of the cities within the area. llachinery for
centralized recruiting was projected between Cincinnati, Cov-
ington and Newport, Kentucky on the basis of formal agreements
between the employment agency officials of Chio and Kentucky.

Contributions by Private Agencies

The Community Chest of Cincinnati, and its affiliated
agencies, participated actively in the Cincinnati program.
Indeed, they were a vital part of the program from its out-
set. They provided personnel funds for many of the Department's
functions. Four interviewers with case work training were
assigned to the Regional Department on a full-time basis
during 1937 and 1938 at a cost of eight thousand dollars.

The Four-Point program previously mentioned was due in
no small part to the suggestions made by the Community Chests'
research staff. In fact, the assistant director of the Chest,
¥Mr. J. E. B, Stuart, was loaned to the Regional Department to
direct the Four-Point program and to act as liaison with
Community Chest organizations.

Trained personnel were provided for the Retraining and

' Ad justment Bureau; centralized clearance of relief client
records was set up and a survey of over 3,000 "unemployazbles"®

in 1937, was conducted to determine the eamount of rehabilita-
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tion, retreihing and reeducation which would be necessary
to make each individual self-supporting. (20) Panels made
up of case workers and Hegional Department personnel screened
each of these individual records; subsequently making all of
the necessary arrangements for selective placement through
the Employment‘Bureau. This approach was highly effective
in terms of placements. (21)

Non-affiliated private welfare agencies did not parti-
cipate in &ny official way in the Department's efforts.
Most of the private agencies in Hamilton County, including
the city of Cincinnati are affiliated, however,

The Fundamental Nature of These Relationships

The nature of the relationships with industry, labor
and the public and with private agencies fall into four
categories; financial aid; technical advice and assistance;
informaﬁion clearance; and the pooling of resources.

As indicated in Table I (22) the combined budget of the
Hegional Pepartment from its inception was the product of ap-
propriations from many sources, both public and private. The
allocatiqn of funds by these agenéies is a ccnclusi;e proof
of their interest and is a méasure of their participation.
(20) Sixteen experienced case workers from Community Chest

agencieswre loaned for this purpose.

(21) 8ee Chapter VIpagel0 for a more detailed account.
(22) See Appendix Ipage 176
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The largest contributor was the Federal government which
supplied personnel, premises and equipment to cooperating
divisions of the National Reemploymsnt Service, the National
Youth Administration and the Works Progreés Administration.
The Spelman Foundation's financial support for the experiment
which was second in amount, totaled two hundred and eight
thousand dollars ($208,000) between 1934 and 1938,

| Much more financial aid than appears from a glance at
the actual appropriations was forthcoming, in the form of
personnel mede available by the various agencies, for special
purposes. The funds for personal services involved are not
shown in the official records, however, as allocated directly
to the Regional Department's program. (23)

Technical advice and'assistanoe in the early days of
the program had been provided from private sources for the
most part. This was true primarily in the development of
testing and interviewing techniques. As the work of the
Department progressed, the experience gained made such assist-
ance less imperative. Departmental personnel through indus-
trial surveys, developed job breskdown dats, skill relationdips
in the occupations, selection criteria, relevant employment
and population data, and in turn provided such information to
industry. The growing store of employment information in the

(23) See discussion earlier in chapter relative to assistance
provided by government, schools, and private agencies.
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public employment service at state and federzl levels, sup-
plied by such local centers as that in the Cincinnati area,
became the new primary source for technical assistance in
this field.

A single source for community employment data does not
yet exist in any area of the United States. The Cincinnati

program made & determined effort, however, to provide for

"\

the channeling of such data from the varied sources within

the community to its Employment Center.

Through its Employment Bureau, employment data were
secured from employers and labor unions representing a sig-
nificant percentage of employment in the community. (24)
Such data were then compiled and analyzed. The training
agencies supplied information on training faecilities and the
number in training. An arrangement made with the Community
Chest provided information on c¢lients known to them. (25)
The schools transmitted the records needed for counseling
and placing youth. (26) The mobility of labor within the
metropolitan area was facilitated by the transmittal of in-
formation on job openings and applicant supply through a
central focus.

(24) One Hundred thirty-five employers constituting the
sample, accounted for 68% of total employment in the
area. '

(25) See Chapter VI page 92

(26) BSee Chapter V page 57
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Inherent in the relationships established was the neces-
sity for 'pooling' the resources of the community. Regardless
of the type of program adopted to meet the problems of employ-
ment and pnemployment in the community, then as now, all avail-
able resources in the community must be utilized.

The Cineinnati program was used in an effort to capital-
ize on all the relevant resources of the area. In this and \
previous chapters we have attempted to depict the real parti-
cipation and tapping of the resources in the area, both private
and governmental in nature.

Movenent of workers within the area on a geographic
basis, as well as occupationally between industries, was made
more effective by Joint agreements negotiated by the Regional
Depértment. Displaced shoe workers, for instance were placed
in great numbers in the expanding radio manufacturing industry
with a minimum aﬁount of retraining. Workers in northern
Kentucky were utilized in readily accessible downtown Cincin-
nati, both in industrial and commercial establishments, with-
out the necessity of résorting to ill—advi§ed and expensive
recruitment efforts in other distant areas:(egieater articu~
lation in relating labor demand and supply within the area,
based on a study of transportation facilities, was also
secured. _

These continue to be problems of our mstropolitén areas.
The Cincinnati experiment attempted and succeeded in demonstra-
ting a sound approach towards the solution of these aspects
(28) Cooperative arrangements made with the Govington'and Newport,

Kentucky offices of the Kentucky State Employment Service
(o-uw)
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of economic unbalance. In the remaining chapters of this re-
port, we will outline these{problems in. more detaill and dis-
cuss the contributions made by the Cineinnatl experiment

towards their possible solution.

(28) were entered into to expedite recruitment of workers for indus
trial and commercial establishments which had followed out-
of- the area recrultiment patterns in the past. As a result
of negotiatlons conducted by Reglonal Department authorities
agreements had been reached with thne Crosley Corporation and
the Putman Candy Conly Company among others to emphasize
utilization of workers already reéiding in the Cincinnatl
metropolitan area. During 1936-37, the Kentucky offices: for
example, supplied over 2,000 workers for Cincinnati employerse
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Chapter  VIII - The Cincinnati Contributions to Solution of
the Problem at the Local Level

In the preceding chapters, a framework was presented
within which a community can work toward a high level of
stable employment. Emphasis was placed on local responsi-
bility for action and on the importance of coordinating the
efforts of existing local organizations through a concerted
and sustained program for the alleviation of the effects of
unemployment in the Cincinnati area. A community plan with
that purpose was developed and applied by the Regional De~
partment of Economic Security.

This chapter provides an evaluation of the Cincinnati
experiment; and a consideration of its applicability as a
basic pattern for the solution of comparable problems faced
by other communities., Attention is also given to the effect
which this program had on the Cincinnati area.

There are those who may argue that the problems attacked
by the Cincinnati program are beyond the range of local control,
and attentiop to that position will be given in Chapter IX
below. (1) Nevertheless, the Cincinnati experiment demonstrates
that a‘commnnity can, through local initiative and effort;

take measures to improve local employment stabilization.

(1) The Federal Employment Act of 1946 asserts the "res-
ponsibility of the national government for promoting
full employment."
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A Program for Community Action

Even though the basic problems of economic security are
national in scope, the Cihcinnati experience disclosed that
there are many ways in which a community c¢an minimize and
even control many of the causes for economic insecurity.

To quote a former director of the United States Employment

Service, "the Cincinnati agency conducted valuable studies

of the opportunities for absorption of workers in the conm-

munity and experimented with the classification and assign-
ment of workers." (2)

The mechanics of employmént office procedure, described
in detail in Chapter VI, (3) were subjected to careful apprais-
al and many changes occurred in traditional practices. Ac-
curate classification contributed towards better and more
expeditious matching of men and jobs. Analyses made of the
percentage of openings filled by the Employment Center dis-
closed that a substantial increase had occurred in the ability
to meet the employer's requirements. (4) Inasmuch as a con=-
siderable amount of time is lost seeking employment, the
existence of a central employment agency utilizing efficient
techniques is of considerable importsance in minimizing this

factor in unemployment.

(2) W. H. Stead - Democracy Against Unemployment, New York,
1942, p. 116

(3) Chapter VI, pp. 74-77
(4) 8See Chapter VI, p. 80
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In its preventi#e aspect, the Cincinnati program devel-
oped better articulation between industrial needs and educa-
tional processes by establishing and maintaining effective
contacts between schools and industry. Through its develop~-
ment of occupational counseling techniques and the selective
placement of the handicapped a practical approach was applied
to the problems of the maladjusted, always difficult in periods
of economic progperity as well as during depressions. By re-
ducing and minimizing the waste of time, effort and expense
in bringing jobs and workers together, the so-called fric-
tional type of unemployment, due to lack of effective place-
ment facilities, was controlled to some extent. Documenta=-
tion for these conclusions is contained in the surveys con-
ducted by the several bureaus of the Kegional Department as
deseribed in Chapter VI.

In September, 1937, C. A. Dykstra, Cincinnati's city
manager, in reviewing the Cincinnati program, said:

"The effort has been to plan a community that can
organize its labor and its need for labor. It is really

a series of undertakings built around the notion of

giving people work. But of course, no community can

operate such a scheme in a vacuum.....If you can't give
people continuing opportunities for work, then you have
to give them support. It is the problem of every com-
munity to see that its program ia as well planned and
as stable as possible. We know a lot more about our

own community than we did two years ago, more about its
human resources and more about its industrial resources.
Now we are beginning to ask, what is our community pat-
tern? Can we control it? How far can we go without
reference to state and national finance and business

activity? The country needs a lot of local experiments
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of the sort we are making in our Hegional Department.

Of course, from many points of view it is just ah

idea we are pecking at. MNMaybe we're wrong. Maybe

it's beyond the grasp of the community. But if the

community can't, who will? And on what terms?" (5)

A major conclusion of this study therefore is that
local industrial expansion and stability depend to a consid-
erable degree on the availability of labor supply data and
the effective organization of the local labor market. The
relationship of such expansion and stability to economic
security is apparent. Positive local efforts, therefore,
of the nature considered by this study, assist materially
in the solution of the problem of local employment stability.

Organizing the Community for Action

If a community can devise plans by which it can gquickly
adjust its labor resources to changes imposed from without,
it will find itself much less affected by economic and indus-
trial fluctuations. Obviously, the success of such a program
rests upon the effectiveness of the manner in which loecal
resources are organized and utilized.

Statutes freguently suggest that the various agencies
of government should cooperate with each other. How this is
to be accomplished ié seldom stated. The sponsors of the
Cincinnati program were convinced that the coordinztion of
this, as well as of other complex functions of local govern-

ment, can be made effective by cooperative undertakings

(5) Cineinnati Post - September 3, 1937 p. 1
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between the governmentél Jurisdictions operating in a local
community. Aeccordingly, all the facilities available in.the
community whiceh could be brought together for the purpose

of making a concerted and fundamental attack on the local
employment problems, were canvassed and appraised.

This involved pioneering many developments in the
general field of community planning on a cooperative basis.
The major governmental jurisdictions in the area pooled re-
gources in order to prosecute the program. The measure of
success which the Cincinnati program achieved would have been
impossible if.this had not occurred. |

The Regional Department was successful in the establish-
ment of a centralized placement'agency for the community.

It tested the advantages of consolidated effort through volun-
tary cooperation over a period of sevéral years. It assisted
in reducing labor turnover and minimizing occupational mal-
adjustment through effective placement and occupational coun-
seling. v

As evidence of this, we cite the activities of the
Regional Department in securing agreements favoring restric-
tions on indiscriminate recruitment outside the metropolitan
area. (6) Experiments involving better utilization of per-
sonnel by several major establishments in the Cincinnati area,

were also conducted successfully. (7) These demonstrated

(6) See Chapter VII p. 120
(7) BSee Chapter VII p. 108 ,» also footnote (5)@bn Same page
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the usefulness of an efficient, centralized, public employ-
ment service and the benefits to employer and worker which
result from coordinated effort of public and private agencies,
labor and industry. The centralized recruiting agency was
responsgible for greater flexibility in the available labor
supply by facilitating the geographical mobility of skilled
workers. The diapersion of skilled workers throughout the
area mitigated against job and worker being brought together
- quickly. The céntral community agency in the Cineinnati area
brought about a closer alignment between northern Kentuocky |
labor énd Cincinnati industry. Vocational training in parts
of the metropolitan areas outside of Cincinnati was also
geared to industrial requirements as a result of the dis-
closures made by Regional Vepartment studies. (8)
| In organizing the agencies involved in occupational
read justment, the Regional Department prompted occupational
mobility acroés ;nduétrialrlines by releting obsolete skills
to current demands, a step made possible by the occupaticnal
studies of the Research Bureau. (9)
Coordination of the schools' vocational training pro?
gram with industries' requirements was a major accomplishment
which had not been particularly anticipated. It illustrates,
_ however, the need for linkage of all the élements likely to
iéi Acceleration of machlne practice and needle trades' training
v} 1nsthe.count ¥’ high #%hools resulted therefromy.®lthough
exact figurcs could not be secured.

(9) Regional Department of Economic Security -- Research
Bureau Publication #3-1936. Analysis of change in dis=-
tribution of occupations within industry. Analysis of

- employment trends of each industrial activity in the
city. Calculation of replacement rates reguired in the

occupations.
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become involved in so oompreheﬂsive an effort. This is true
not only of the city school systems in the area but alsovof
ihe rural school systems adjacent to the metropolitan area.
The State Department of Publi¢ Instruction is not the proper
agency, for insténce, to bring about the integration of in-
dustry and education relative to vocational training for a
specific area. The local area must organize té achieve these
objectives., |

_ Occupaticnal counseling is a continuing process and must
be direbtly related to both economic¢ and personal factors.
By providing a centralized source of informetion and exchange
of ideas and techniques, the occupational counseling unit
of the Cincinnati school system was enabled to bring into
realistic focus, the requirements of local industry.

Affected especially were: the selective placement of
the physically}disabled; employment probléms of youth; the
technologically displaced worker; and planning for the
malad justed worker. Those industrial establishments in the
area which participated in the various programs profited
through é reduction in turnover and a lowering in reecruit-
mentkcosts. (10)

Both labor and management had provided leadership in
setting up the organization structure, contributed to the
development of the program and participated in the operations
(10) Regional Department of Economic Security - Separation

Rates in Selected Establishments - Industrial Services
Bureau - June 1937 4 pp.
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of the Regional Pepartment. It should be evident, therefore,
that coordination is possible at the local level with respect
to these problems and can be achieved only at the local level
in some degree. Coordimtion is not achieved by decree from
above but depends upon the working relationships established
at the community lewel.

Assembling the Facts

The Regional Department placed a major emphasis on the
collection and analysis of data pertinent to labor supply
and demand. Detailed information suggesting employment trends
was made available to the community.

Several studies traced the employment problems of youth,
pointiﬁg out both the inadequacy of training facilities and
the lack of vocatiocnal direction for a large number of the
community's future workers. Much the same sort of study
was made of other affected groups, as described in Chapter VI.

Utilizing the researcech resources within the area, sur-
veys of occupational opportunities were inaugurated on a
systematic basis. These data provided for the first time a
comprehensive and factual basis for placement and occupational
counseling funetions within the community. They permitted
a reconciliation between the needs of the workers and the
needs of prospective employers,

From the standpoint of the individual, except in periods
of mass unemployment, economic sec¢urity is enhanced by train-

ing and education for avallable job opportunities; and even
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in bad times these factors influence directly the fate of the
individual in a competitive society.

The studies made cooperatively with the schools, industry,
and labor had shown that fields of work were seleeﬁed at ran-
dom, if at all, Chance and other unrealistic factors appeared
to predominate in the dictation of job choices by the indivi-
dual. (11)

From the standpoint of industry, ohe of the best guaran-
‘tees of profit is the ability of the worker to produée. The
-lack of workers with needed skills handicaps enterprise and
reduces profits. Thus, determining occupational needs, and
reiating training efforts toward those néedé, contributes
greatly to stabilization of employment and protects capital's
investment; and in consequence the community gains from the
benefits to all its parts.

The job of providing economiec secﬁrity for the individual
is, under any set of conditions, a tremendously ambitious ef-
fort.‘ It is unfair to expect complete achievement under any
circumstances, but the degree of amelioration of insecurity
is of the essence. Probably, it can succeed only insofar as
community understanding is accomplished. In Cineinnati,
the employment stabilization research program.of the Regional
Department did provide a sound factual foundation for such
efforts, through its searching inquiries into the reasons for

individual and community unemployment conditions.

(11) sSee Chapter VI p.85
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The primary source of facts for appraising employment
conditions in a specific area, is obviocusly the community
itself. The data must be representative of industry and labor

" within the area; collected and tabulated on a systematic basis.

The detsiled labor inventory developed by the Regional
Department frgm its 1935 employment census provided industry
with factual data on the skills available and the additional
skills needed. It served further to identify training needs
and the scope and content of the training ageuncies' program.
Information relative to industry's labor needs is the sine
gua non of the schools' vocational programs. Few communities
receive such information on a systematic, comprehensive, and
factual basis. The Cincinnati program provided a central
source for the assembling and interpretation of such data.

As indicated @arlier, this made possible a closer integration
of industry and education relative to vocational training.

Local conditions are always unique in some respects.

In the Cincinnati area, we can cite the type of seasonal
industries, the guaranteed work-week plan in effect at Procter
and Gamble; and the disappearance of the shoe industry, leav-
ing many of its workers stranded in the community and other
such instances as examples of uniqueness.

Logcal facts should be reviewed and evaluated in the
light of the local interrelationships. Where factual inform-
ation is required as the basis for planning it is dangerous

to rely on nationwide figures. Analyzing trends or other
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general phenomene affecting labor market conditions can, of
course, be determined from such sources. With respect to
the detailed, specific nature of the employment problems
facing a community, local data are essential.

The Cincinnati experiment demonstrated that a metro-~
politan area can be organized to collect and interpret facts
which provide the basis for an undersgtanding of its employment
problems. Yet more important than this, is the ability of
the public and private agencies within the area to c¢reate an
organization which can act on the basis of these facts.

This will be discussed in the sectioh which follows.

The Cincinnati Metropolitan Ares and Employment Stabilization
| "City" plans must include recommendations to establish
certain broad economic conditions and a program for full em-
ployment of the whole urban érea's population, based on a full
utilization of all its resocurces. The socio-economic city is
a unity much larger than the legal "City". Iloreover, planning
is no longer concerned largely with the outward aspect of
the city. It is reaching down into all the problems of the
community and is concerning itself not only with building
the "city Mbeautiful® but also with building a city on a sound
economic basis. (12) These two ideas, considered together,
open up a vast vista for the concept of metropolitan economic

stability.

{(12) National iesources Committee~Development Report for
1943 - Planning for Post-War Period Part 2 p. 16.
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The urban tfend in this country is most revealingly
manifested in the rise of metropolitan districts. Such a
districet is not a political unit but rather an economic area
consisting of meny separate governmental jurisdictions. 1In
1940 there were approximately 63 million people or almest 48%
of the total population of the United States, living in 140
metropolitan districts. The population increase on a per-
centage basis of metropolitan areas during the decade 1930-40
exceeded the percentage of population increase of the country
as a whole ~- 9.3 pericent to 7.2 per cent. (13)

The greatest obstacle to the full emergence of a met-
ropolitan community is the great number of conflicting and
overlapping political and administrative units into which
the area is divided. It is to be expected that as cities
grow, an increasing proportion of their population will be
found outside of their official boundaries. "Under such
circumstances, the daily interrelations of the population
are so far flung spatially and so intimate socially and econ-
omically that the official place of residence of the person

scarcely defines the locus of his actual interest."(14)

(13) United States Bureau of the Census - 16th, Census,
Population Vol. I -1940 Table 7, p. 19--Table 18,p. 61
The net population increase for the country as a
whole totalled 8,894,229; for the metropolitan areas,
5,362,908,

(14) National Resources Committee -- Qur Cities, Washington,
D. ¢. 1937, pp. 68.
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Although certainly not a complete answer to all metro-
politan area problems, voluntary cooperation of the type
promoted by the Cincinnati prbgram is effective when the econ-
omic well~being of the entire area is at stake. ZFurther,
when areas of two or more states are involved any plan of
activity must be based on friendly cooperation., There is no
other way to get results,

The Cineinnati experiment involved cooperative agree-
ments between the locd subdivisions of government in Hamilton
County, Ohio; Kenton and Campbell Counties, Kentucky; state
and federal governments., The basic emphasis was placed on
stimulating private industrial efforts towards achieving em-
ployment staebilization.

The Regional VYepartment pioneered many developments in
the general field of community planning relative to employment
on an area-wide basis. These included: determining labor
supply by contacts with management and labor; determining
training needs through areas-wide surveys; analysis of employ-
ment trends of eaeh industrial group‘in the area; calculating
replacement rates required in the occupations; gearing educa-
tional facilities with industrial needs on an area-wide basis;
securing the partisipation of the governmental agencies within
the area in men and money in order to contribute to the solu-~
tion of a problem common to the entire metropolitan area.

According to a report of the Cincinnati Bureau of Govern-

mental Research, whose director is secretary of the Cincinnati
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Area's Committee 6n Coordination and Cooperation, "™one of the
values of the Cincinnati employment program was to provide
reference and informational background on one of the regional
functions of government which can be used and brought up-to-
date, if and when there is sufficient interest in the consol-
idation and reorganization of the governmental bodies in
Hamilton County into one goveranment." (15)

@lthough Cincinnati is the 'work-home! for thousands of
workers outside its city limits, the c¢ity officials had neither
the information nor the facilities for coping with the area-
wide problem of economic security prior to the experiment,
This is undoubtedly true of other large communities of the
United States, even today. PYarticipation, therefore, in a
program which attempts solutioné to these problems insofar
as these are possgible at the local level, is essential on the
part of all jﬁrisdictions within the area, as well as by man-
agement and labor.

| The Committee on Coordination an& Cooperationin Hamilton
County provided the leadership in the development of coordin-
ated community planning relative to the quest for local em-
ployment security. It did this with a much broader perspective
than any one member could have achieved in relation to his

own smaller jurisdiction. Only as a group could its members
see these metropolitan phases. |

(15} J. C, Skinner, - Report to Spelman Foundation, Cincinnati
Bureau of Governmental Research, oeptember, 1940, pp. 34

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



-136~

In a study made of the Cincinnati area in 1944, (16)
technicians of the National Municipal League found that,
although some advances had been made in cooperation between
Cincinnati and other jurisdictions within the area, the prob-
lems created by the continuing outward movement of population
from the city to its environs actually had intensified. They
went on to point out that the Cincinnati metropolitan area
still had unsolved problems of great magnitude, including
that of employment.

The fourth major conclusion, therefore, is that neither
the dity of Cincinnati nor Hamilton County, acting alone could
have coped with the problems which were involved. The met-
ropolitan area is a single entity insdfar as employment prob-
lems are concerned.

Reoccurring Nature of the Problem

In a report prepared by the Committee on Economic¢ Devel-
opment, (17) it was stated that the chief factor affecting
the economic well being of an area is its job opportunities.
It.went on to point out that a broader use of its technical
and educational resources was necessary, and that greéter
integration of industry, labor and the area's resources must

ocgur.

(16) T. H. Reed - The Government of Cinginnati ~ National
Municipal League - New York, 1944

(17) Committee on Economic Development - Industrial Possi-
bilities in Metropolitan Cincinnati -1946
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In 1940, 14% of the male working population of Hamilton
County was unemployed. (18) Although unemployment undoubtedly
declined during the war years 1942-1945, there are again signs
that the same basic problems of individual maladjustment and
community wide unemployment are present.

Even in good times it is desirable to coordinate the
activities of governmental and private agencies in the area.
Labor shortages, training faceilities, housing and a host of
other problems require the attention of the community on an
organized basis, |

Fortunately, a centralized employment agency now éxists
which is affiliated with strengthened state and federal ser=-
vices. Nevertheless, this does not mean that its facilities
are utilized nor that many aspects of an integrated and co-~ |
ordinated community program are being applied. What is more
important is that the habit of working together was inculcated.
Thus, all agencies of government, joined forces to expedite |
the establishment and recruitment of an addition to the labor
force numbering well over 30,000 workers during 1942 for the
manufacture of vitally needed war materiel. This was done
while developing a labor force for the general expansion which
occurred in the Cincinnati area as elsewhere, by utilizing the
resources of a community somewhat better equipped for organized

effort.

Summary
The Cincinnati experiment to control employment led to

(18) City of Cincinnati - Annual Employment Census =-1940
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an alleviation of some of the more pressing aspects of un-
employment in the area, as well as providing a pattern forr
the stimulation of economic security at the local level.
Greater emphasis was given, however to the development of a
program for community action, which we consider to be the
outstanding achievement of the agency known as the Regional
Department of Economic Security.

In summery, the contrivutions of the Cincinnati experi-
ment to the solution of the problems at the local level created
by unemployment include the following:

1. Metropolitan areas must and can be organized (even
without enabling legislation) to take concerted action
at the local level. Neither the city of Cincinnati,
Hamilton County nor any single major subdivision of
the metropolitan area can cope with the problems
which are involved. Voluntary action proved effec-
tive when the economic well-being of the entire
area was at stake.

2. A centralized public placement agency efficiently
operated is a basic requirement for any program
which has as its objective, the alleviation of
unemployment. The evidence presented from a variety
of sources indicates that the Regiocnal Department
was successful in the establishment of a centralized

community placement agency.
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3. Employment stabilization at the local level re-
quires for its achievement, accurate labor supply
data and effective organization of the local labor
market. The Regional Department of Economic Secur-
ity succeeded in providing both the data and an
effeetive community organization on the basis of
area-wide coverage. |

L. Labor shortages exist even during periods of mass
unemployment. Conversely, unemployment exists when
employment levels increase. The Regional Department
noting these conditions in the Cincinnati area dur-
ing its six years of existence recommended the adop-
tion of its program on a permanent basis.

5. Concerted action at the local level in the field
of employment stabilization involves not only the
coordination of governmental agencies; it requires
for success the participation of labor and manage-
ment. The Regional Department successfully enlisted
their aid in the development of policies, and the
application of the varied programs by means of
advisory councils and labor-masnagement committees.

6. It is important at the community level to establish
the habit of working together. Whatever criticisms
may apply, the Cincinnati experiment provided another
link in the chain of events in the Cincinnati area

which has made possible many cooperative activities,
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Unhappily there are also weaknesses to consider in the
Cinqinnati program. While they will be summarized below, we
do not feel that the weak points invalidate the contributions
which were made. Our study discloses that:

1. The voluntary basis for organization permitted
serious defections to occur, of key agencles and
organizations.

26 Impqrtant segments of labor market data were not
available, involving both labor and management.

3. Coverage of the local labor market was not suffi-
ciently comprehensive.

4. The frequent change in leadership had an adverse
effect on several important programs; the lack of
continuity having led to some opportunistie changes
in program emphasis.

5. As the economic vista brightened, interest slackened
in the experiment.

6. The federal social security program was accepted by
many as the answer to all the employment problems.
of the community.

7. Petty rivalries and entrenched interests hindered
various phases of the progranm.

The Cincinnati area provided a laboratory' for the de-

velopment of a plan which is applicable in all metropolitan

areas. The chapter which follows contains an appraisal of
the contributions made by the Cincinnati experiment for the

"ocontrol® of employment at the national level.
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Chapter IX - The Cincinnati Contribution to the Solution of
a National Problem

The problem of unemployment rapidly assumed nation-
wide proportions early in the "great depression" of the 1930's.
Inquiry into its causes and the effects on the individual
worker, community and the nation, disclosed that even during
periods of "high" employment, (1924-1929), substantial unem-
ployment existed. Highly industrialized urban centers were
particularly vulnerable. (1)

Cincinnati, as well as most other American cities,
faced the inevitable local problems engendered by "rising®
unemployment. (2) The communities most affected found the
task of resolving the issues, required greater state and
federal assistance.

Those responsible for the initiation of the Cincinnati
program had accepted the premise that each community is af-
fected by the genersl economic conditions of the country; but
maintained that each community also determines to some de-
gree what the general economic condition of the nation will
be. As applied to a program involving action at the community
level, local resourcefulness and local effort, therefore,
are not only relevant to the stability and the level of em-
ployment in the particular community but also have effects

which extend beyond the community. (3)

(1) See discussion in Chapter I. pp.2-3
(2) BSee discussion in Chapter II. pp.18-20

" (3) Cincinnati Bureau of Governmental Research--Report to the
Spelman Foundation. 1940, p. 3
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The Cinecinnati program wes concerned primarily with
developing ways and means with which t o ¢ ombat locally the
ravages of unemployment. Nevertheless, the pattern which
emer ged was applicable not only to the Cihcinnati area but also
to other metropélitan areas. JIn view of the inter-relation-
ship of industrial enterprise and governmental action on a
nation-wide basis, contributions toward the solution of a
major problem faced by metropolitan areas, affect government
and the economy at the national level, as well. These con-
tributions will be discussed in the remainder of this chapter.

The Role of the Federal Government as Related to Community
Actlon

As a result of changing concepts relative to g overn-~
ment's role in alleviating unemployment, brought about dram-
atically by severe economic depression, the federal government
expanded its activities in providing funds for emergency
public works, established grants-in-aid for public assistance,
and forced the establishment by all the states of unemployment
insurance coverage. <hrough such agencies as the National
Resources Planning Board and the Temporary National Economiec
Council it conducted extensive studies of our resources of
men and materials, in order to recommend the adoption of
programs by government, industry and lebor which would aid
in strengthening the economic stability of the nation. (4)

(4) Presumably economic stability could be achieved with
mass unemployment on a permanent or chronic basis, but
the term is not so used herein. "Stability", as the
term is employed throughout this study implies a "sound"

and "prosperous" economy, with a minimum amount of mal-
adjustment, unemployment, and poverty.
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The various forms of public assistance, unemployment
compensation and emergency public works' programs in use in
recent years deal primarily with financial needs and not with
individual assistance. Programs for individual assistance
may be and are aided by federal agencies but the fundamental
responsibility for initiation and maintenance of such programs
is still thought to rest with state and local authorities.

Nevertheless, the action taken by the federal government
in maintaining such finaneial aids obviously contributes towards
achieving employment stabilization, by providing a cushion
for unemployment in private employment and a support for con-
sumption. The efficient administration of these progreams,
as well as those dealing with individual development, depends
to a great extent on the type of organization and facilities
at the state and local levels.

In Chapter VIII, it was indicated that a recognition of
local responsibility was a fundamental aspect of the Cincinnati
experiment. This point of view was somewhat at variance with
that which prevailed during the "depression era"™. The pro-
ponents of the Cincinnati plan did not minimize the role to
be played by the national goverament; they merely emphasized
the part which the local community must share in providing the
medium through which maximum effort could be brought to bear
at the local level., In emphasizing this faetor, a criterion
was provided for the allocation of the respective roles of

federal and local governments in meeting the exigencies created

by unemployment .

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



=ik~

It was obvious that financial support, technical assist-
ance, and overall control was destined as the federal role,
particularly in the relief of mass destitution resulting from
unemployment. To local authorities was reserved the task of
coordinating community activity, establishing the ccordinating
mechanisms, and the appraisal of individual needs in the light
of the individual and the community welfare. (5)

Community "Control" of Employment and the ilational Problem

A comprehensive and centrzlized institution of the type
encouraged and developed by the Cincinnatl progrem is basic
to the proper discharge of the federal responsibilities. It
provides a centralized source for placement on public works
projects, "work tests" for unemployment insurance, data for
training agencies relative to employment opportunities, oc-
cupational guidance, and placement of relief clients in
private industry. ldore recently, the solutions of individual
problems of veterans seeking employment or other governmental
assistance have required the services of a competent, central-
ized local employment exchange. |

The Cincinnati experiment demonstrated how local resources
could be better utilized. Among its objectives were the immed-
iate treatment of unemployment through locel work relief pro-
grams; enlarging casual work opportunities; staggering work
hours; and other such temporary measures, (6)
(5) The material presented in Chapters IIT and IV provide the

basis for this conclusion.

(6) Four-Point Program op. cited. p. 2
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It stimulated research in unemployment in the area, sought its
causes and possible solutions, by ecoordinating the activities of all
local agencies concerned with the manifestations of this economic =
ailment, through & community research councils (7) Further, a
positive artlculation was achleved between indgstfial needs and educa=-
tional processes. As a result, mobillty of labor, both geographically
and occupationally, was lncreased. Thls provided greater flexibllity
in the local labor supply, a& well as more effective utilization
thereof. (8)

Theycincinnati program materially reduced the local problems
which 1n other Amerigan communities were left much more cpmpletely
to federal action. The federal measures which were undertaken under
more recent concepts of federal governmental responsibllitles operated
much more effectively in Cineimnati, in consequence. (9)

(7) The employment census conducted throughout the Cincinnati area in
1935 under community auspieies in an excellent example of the uni=
fled action whlch occurrede.

(8) 4 series of centralized labor éXchanges with improved technigues

- . as demonstrated in the Cincinnatl area, can result in a greater
mobility of labor at the locak and natlional levels. The monthly
statements of labor needs with their 12— month projections and
the revislon and expansion of tralining programe by industry and tie
schools based thereon also helped to bring about a more effectlve
matching of men and jobse. The increased effectiveness 1ln meeting
employer needs by the Employment Center previoubly referred to
supports this contention.

(9) Training-within-industry programs, accelerated under federal war-
time stimulation, found ready application in the Cinclnnati area
due to the relationship developed by the Cincinnatl experiment.
Vocational counseling needs of veterans and civillan® workere were
met 1in more adequate form because of the pattern and technlques
already in use. The collection and tabulation of employment data, -~
already an established fact 1in the Clnclnnatl area, was made part
pf a more recently iInstituted national patterne These programs,
together wlth the national clearance of labor needs and workers,
were readlly integrated into the community pattern as a result of
the experience gained earlier in the Cincinnati experlimente.
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Local stabilization programs, therefore, which involve
the coordination of local governmental agencies, management
and labor, are of positive value in facilitating the applica-
tion of the resources of the federal government, so that they
can be most effective at the local level. ILocal solutions
reduce the burden on the national and state governments and
therefore obviate the necessity for creating new agencies or
the development of coordinating mechanisms,

Applicability to Other Local Areas

Where similar patterns are discernible in other met-
ropolitazan areas, the values derived from local experimentation
should be obvious. The importance of the findings transcgnds
any local results. This is especially applicable to the Cin-
cinnati program which led to such positive results outlined.
earlier in previous chapters.

The more complex capitalistic society becomes, the more
delicate and sensitive are its structural parts. Every malad-
justment of one part of the maehine to another affects the
worker. Also, "the incidence of insecurity falls unequally
upon different individuals and different localities.® (10)

Under the exigencies of depression aad war the federal
government had strengthened and extended its employment
agsistance to the states. The extension of power'bn the part
of the federal government is not only a result of an emergency,

but, in part at least, it is a by-product of the growth of

(10) Wm. Withers, - Financing Economic Security in the United
States, 1939, New York, pp. 37
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urbanism. Cities have grown as foci of self-government and
have: developed interests which make it inevitable that there
shall be direct relationships between them and the federsal
goveinment. This is especially true of large cities.

The United States Employment Service has undergone a
series of reorganizations and an extension of its scope of
activities and programs in order to deal effectively with
unemployﬁent as a national problem. The United States Em-
ployment Service now has as its major objective the adoption
of basic programs for organizing the local labor market, by
the states and their subdivisions, particularly in the met~
ropolitan areas. It has emphasized the need for and desir-
ability of community participation in the employment program
and has indeed provided detailed recommendations for securing
‘such yarticipation. (11) |

This approach is relatively new having been developed
only since 1940. The writer was instrumental in recommuending
the Cincinnati experience to the officials in charge of the
United States Employment Service. Significant also, is the
fact that the director of the Hamilton County, Ohio, Welfare
Department during 1934-1935, became director of the United
States Employment Service in 1944.

As in other phases of faderal activity, the United
States Employment Service has borrowed heavily from the ex-

(11) United States Employment Service - Hanual of Operations,
Community Participation, Section VIII, 12 pp.
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perience of local communities with problems of organization
and program content., This is particularly important to a
program which requires effective application at the locel
level, such as confronts us here. As to program content,
a brief review of the current policies of the United States
. Employment Service discloses that the Cincinnati program is
almost identical with the program recommended for adoption
by the state services. (12)

Demonstration centers similar to the Cincinnati plan,
in their emphasis on centralization of agency resources and
comprehensiveness of program, were sponsored by the United
States Employment Service in Baltimore, Maryland; Dallas,
Texas; Providence, Rhode Iélanﬂ; and St. Louis, Missourl.
These centers organized during 1939-40 used the e xperience
gained in Cincinnati (13) as well as some of its personnel, (14)
in the development of their programs.

liany phases of the Cincinnati program, relatively new
in nature or .'tried out' there for theyfirst‘time have been
incorporated in federal policy statements or procedural
(12) United States Department of Labor - Policies of the

United States Employment Service - Part 23, Issued by
Secretary of Labor, January, 1947.

(13) Democracy Against Unemployment - opus previously cited
P. 120, In the "6-point¥ program promulgated by the

Secretary of Labor in 1946, the first four points were
almost identical with the earlier Cincinnati program.

For fuller discussion, see Chapter VI. p. 99

(14) 7Fred Foote, records' system supervisor; Roswell Ward,
vooatlenal guldance consultant.
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recommendations. This is particularly true in the adoption

of centralized record keeping, including meohanization thereof;
in the accelerated use of testing for’selection purposes in
public employment offices; the acceptance of the more compre-
hensive application form for employment and personal data;

in the form and content of community participation programs;

in promoting nore effective utilization of local labor supply;
and in demonstrating the necessity for relating vocational
training to industry's needs.

Coordinsted Action at the lLocal Level an Aid to Effective
Federal Leadership

- The Cincinnati experiment developed a workable pattern
for the administration of nationally sponsored programs.
Effectuation of national policies, particulariy those promﬁl-
gated for the alleviation of unemploymént depend primarily
on organization at the local level for their success. Any
program which succeeds in organizing local resources materi-
ally aids the application of a nation-wide program.

The problem of integrating governmental activites, es-
tablishing proper machinery for coordination of activities,
and of maintaining cooperation between all units of government,
as well as 1iaigon between similar functions carried on under

both public and private auspices, is both difficult and com-

plex. The Committee on Coordination and Cooperation which
assumed the role of a "steering" committee for the venture

had as its major objective an investigation of the faets and
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and development of & program for the improvement of employment
conditions in the area.

It found that the coordination of this, as well as other
complex functions of government in the local area, can be
most effective through cooperative undertakings between those
governmental jurisdictions operating in a local community.
Focusing community attention on the causes and problems of
unemployment had been successful. While this interest was
sustained the results were good. Industry as well as labor
profited. ©Public expenditures for welfare activities, train-
ing, vocational guidance, and employment services were better
directed and had more beneficial results.

Pooling of community resources had lessened the possibilty
of duplication of effort and therefore the unnecessaby expend -
iture of public funds. Vocational rehabilitation programs
financed in part by state and increasingly by federal author-
ities found coordinated local channels through which to oper-
ate. These and other direct benefits which were derived from
the existence of a pattern of coordination are dealt with
in previous chapters but particularly in Chapters VI and VII.
Summary |

The Cincinnati progrem made little provision for con-
gideration of the national aspects of the problem of unem-
ployment. Nevertheless in its quest for an answer to the

problem at the local level, it made several distinct contrib-

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



-151-

utions to the development of solutions which the federal
government sought to provide. DBriefly stated, these con-

tributions include the following:

l. A local organization was provided with which

federal and state governments could cooperate
effectively.

2. Even though federal responsibility predominates,
effective action cannot be taken without the
presence of governmental 'machinery' at the local
level.

3. Pioneering engaged in at the local level provided
a major contribution as demonstrated by the pro-
gram adopted by the United States Employment
Service and sponsored in other metropolitan areas.,

L. Local successes reduce the burden on state and
federal governments.

5. The federal government cannot impose such programs
on local authorities successfully, as the elements
involved are too numerous and the local interests
too divergent.
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Chapter X - Summary of Findings

The Reglonal Department of Economic Security was es-
tablished for the Cincinnati metropolitan area, which includes:;
the City of Cineinnati; Hamilton County, Ohio; and parts of
Kenton and Campbell Counties, Kentucky. This experiment in
the community control of employment gnd these findings took
place between 1930 and 1940,

As the program dealt with a local organizational devel-
opment, in the process of which many emergency situations
were faced, the methods and tactics used were guite frequently
opportunistic. Complete documentatim therefore has not always
been possible of each phase of the program. Nevertheless
sufficent data has been presented to justify the conclusions
which were reached.

Another limitation which should be taken into consider-
ation is the expression of personal views made by the writer
throughout this report. This was unavoidable if considered
in the light of his direc¢t participation in many phases of the
experiment. Nevertheless, personal views have been subordin-
ated to documéntary evidence wherever possible. Considerable
information was also secured: through interviews with manage-
ment and labor representatives on the several advisory com-
mittees; discussions with local governmental officials;
contacts with individual plant personnel and private welfare
agency officials; much of which has supplied supporting evi-

dence throughout the text,
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Conclusions

The major conclusions in this study'of the Cincinnati

experiment relating to the ncontrol" of employment at the

community level are the following:

1.

2.

3.

5.

The local community took the initiative in the
development of a comprehensive program to meet
the impact of unemployment in the local area.

The state and federal governments made great con-
tributions to the local enterprise without which
the results obtained would not have heen possible.

The Committee on Coordination and Cooperation in
Hamilton County, a local quasi-official coordina-
ting body, sponsored an area-wide program success-
fully.

After several years of this experiment the view
became widely accepted in Cineinnati that the com~
nunity is responsible for those aspecits of employ-
ment security which relate to the placement and
training of labor, so that labor may reasonably
expect a living wage, steady employment and humane
working conditions. At the same time it came to be
believed that the profit structure of enterprise

in the community would and could be strengthened,
not weakened in consequence.,

The experiment developed and applied new methods
and techniques in the selection, placement, occupa-
tional guidance and training of workers.

Management and labor were supplied with accurate
data reflecting employment conditions in the com-
nomity, which had an important effect on their
subsequent activities,

Rigidities of structure and prior commitments of
governmental agencies required many approvals

before adjustments could be made in the organization
originally created to control the local labor
narket.

Other communities adopted the major aspects of the
Cincinnati program through the stimulation and
assistance supplied by state and federal agencies.
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The Cincinnati experiment did not develop a com-
prehensive and acceptable plan for the control of

‘employment at the local level in all its parti-

culars.

Although community relationships profited, and a
pattern for coordim tion of comuunity resources
was established, there have been few further ac-
complishments toward the achievement of economic
security by the community.

Inferences

A number of inferences which it is logical to assume

from the Cincinnati program even though evidence is not

fully available are the following:

1.

5

Organizing the community required c¢lose cooperation
with and understanding of state and federal functions
in relation to local functions, as well as an under-
standing of the specific operating restrictions

on all local agencies.

A program with a single major group of objectives
could not be expected to make up for the absence

of basic functions or organizations in the dommun-
ity; as for example, an effective local Council

for Bconomic Development. This is not a weakness

of the program, it is & reflection on the Cincinnati
area itself.

The quest must be made for the highest comwon denom-
inator of community cooperation between management,
labor, public and private agencies.

The Cincinnati program played an important part in
the development of employment security programs
adopted by federal, state and local authorities.

Few American cities have followed the Cincinnati
pattern on their own initiative. Therefore the
Tederal government has a responsibility for stim-
ulating such action.

The remainder of this'ohapter will be devoted to a re-

capitulation of the major aspects of the study, including

these subdivisions: defining the problem; problems of organ-
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ization; the program; operating problems; techniques developed;
and the development of community relationships. Recommendations
and suggestions for further study will be presented in the
concluding chapter, which follows.

Defining the Problem

The community control of employment embraces a wide
variety of political and economic issues. The Regional De-
partment was confronted with & major task in the adoption
of a practical perspective with respect to these issues.
'Incshort, it was necessary to name the specifics, rank them
in terms of priority of importance and decide how much of them
could be accomplished.

It was decided at the outset that the community needed
to be organized in order to promote an effective community
program. The major problems faced in such an undertaking
therefore concerned the nature of organization, the kind and
amount of financing and the relaetionships with public and
private agencies at the local, state and federal levels.

The Regional Vepartment considered itself as a coordin-
ation agency which served to secure the cooperation and integ-
ration of all services aveilaeble to the community. This was
specifically indicated as a major objective., It rejected the
notion that it would take over these services and provide them

directly.
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Complete centralization of all planning, placement, and
research functions with respect to the problems of employment
stabilization was regarded as neither desirable nor feasible.
The major emphasis was placed on the coordination of all
community resources rather than a physical centralization
of such functions.

Although aware that employment stabilization involves
planned public works, social ingurance, relief programs as
well as other kinds of governmentel action, the Cincinnati
program was primarily concerned with certsin issues basic to
the overall problem of employment security, namely the pro-
vision for adequate organizational arrangements and technigues
regarding placement, vocational guidance, training, and effec-
tive utilization of the labor force in local areas.

In spite of these objectives, the continued existence

‘of a high percentage of unemployed workers, as the plan was
placed in operation, required emphasis on more immediate
considerations, such as finding work of any description fop
the unemployed. Adjustments in the plan also took place due
to the inability to rely too heavily on voluntary cooperation
of public and private agencies, mansgement and labor. Coordin-
ating mechanisms, established aﬁd directed in positive fashion
by the Regional Department, were necessary in order to facil-

itate systematic, orderly and sustained action.
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A backward view should convince the reader, however
that faced with a community problem of the first magnitude
considerable initiative and ingenuitj wag displayed in ar-

‘riving st a proper diagnosis. Sufficient evidence has been
preéented indicating agreement with this contention by a
number of authorities in the field of employment security.

Employment security, particulerly in the case of a
local area was defined not as one problem, but as a group
of problems which are related to the make-up of the local
labor supply in terms of race, sex, age, color and experience.
This situation is analogous to that which is to be found in
other industrial centers. By focussing attention on this re-
sponsibility as primarily local in nature, the Cincinnati
experiment set a pattern for more effective local action.

Problems of Orgenization

In the Cincinnati project, the cooperating agencies
and resources tapped were both public and privete in character.
Organizing the effective use of these resources represented
a major problem from the very beginning. The problems of
organization fell into thfee basic patterns; governmental-
privete; intergovernmental; and internal structure,

The relationships with industrial management and labor
represented the weakest link in the organizational pattern.
Management advice and support was forthcoming as we have

seen, although not to the extent desired.
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Organized labor, represented mainly in the Cincinnati
area during the period of the experiment by the American
Federaticn of Labor, provided advice and counsel in similar
measure. Although the support of labor was successfully
enlisted it is interesting to conjecture whether this would
be as true where labor is divided into two or more rival
factions.,

The privete welfare agencies were ably represented and
proved to be a potent stebilizing factor in all the organiza-
tional phasesvof the Cincinnati project. Problems of organi-
zation were nevertheless encountered in fixing responsibility
in terms of both function and financing.

Some mention should also be made here of the role played
by the Cincinnati Bureau of Governmentasl Research. 1t had
prepared an excellent analysis of the problems affecting
employment in the Cincinnati area as the basis for develop-
ment of the program. Unfortunately it departed for a time
from its role as a fact-finding agency and through its direotor
participated directly in the operation of the Regional Devartment.

»Intergovernmental cooperation as a means of integrating

local government action is essential to any program undertaken
in a metropolitan area. Through the device known as the Com-
mittee on Cooperation and Coordination of Hamilton County,
extensive cooperation of governmental agencies in the Cinecinnati
metropolitan area had occurred, much of it on an informal basis,

as a means of unifying and integrating their activities,
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Btate and federal agency cooperation were immediately
secured. Positive support in the form of personnel, technical
assistance, and funds, was provided. This support brought
with it some organizational problems resulting from the diver-
gent sources of funds, aﬁthority and diffeq;}ng objectives of
the several state and federal agencies.

Authority however, was delegated by federal, state and
local agencies to the Regional Department, whioh succeeded in
creating a functioning organization. Direction of the experi-
ment, therefore, was primarily local in character even though
support and assistance was secured from state and federal agencies,
A lack. of continuity in the policies of the ageneies at the
three levels led to the withdrawal of funds, personnel and mat-
erials, and lapses of interest in the program. It was obvious
that when interest and understanding were high, problems of
intergovernmental organization were not serious.

The structure of the Regional Department internally,
was comprised of six bureaus organized on a functional basis.
On the whole, they operated within the sphere alloted to them,
which provided a criterion for judging the structurai soundness
of the organizational pattern. |

Enlarging the scope and responsibilities of the Regional
Department did not require any radical changes in organization.

In fact, one of its strongest features was the ease with which
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the organization structure ocould be adapted tc the several
major shifts in the program of the agency. This was especially
important in making the change from a coordinating agency to

an operating one.

The different sources of funds and personnel created
employee relations' problems of scme magnitude and therefore
did have an efiect on the internal organization structure.

This was particularly true where problems of job classification
and allocation or transfer of personnel were concerned. These
did not arise frequently nor did they seriously handicap the
activities of the agency .

The Program

So far as is known, no community has up to the present
applied a local program as comprehensive and involving the
utilization of local resources so completely as practiced in
the Cincinnati area during the life of the experiment.

It consisted of the prombtion of an orderly arrangement
of the local labor market including: the establishment and
maintenance of effective contacts with industry and labor;
acquiring and sharing knowledge of job requirements, facili-
tating the mobility of labor through transfers either geograph-
ically or occupationally; providing employment information;
and the selection and placement of workers in both public and
private employment.

Adjustment services were provided to the individual in
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terms of occupational counseling, selective placement of the
physically disabled, and a close coordination with other ad-
justive services in the community. Industrial services to
employers involving job analysis, distribution of community
employment data, recommendations of sdccessful personnel
practices in problem situations, were developed for use by
employers. Management and labor were invited to participate
in the formulation of the program content and were extensively
involved in tryouts of the techniques and procedures which
were developed.

The program of the Regional Department emphasized com~-
munity planning.or a master plan involving the participation
of public and private agencies, trade groups and individuals.
The plan called for collection of employment data, its analysis
and utilization by all the agencies in the community concerned
with various phases of the employment process.

Once conceived, it had been set into motion by a survey
of available facilities in the ares including, premises, eqguip-
ment, personnel and employment data. The main objective was
the efeation of a central agency under governmental auspices
as a basic recuirement for the solution of community employment
problems.

Although desirsble as a community enterprise, in retro-
spect there are several aspects of the progrem with which

issue can be taken.
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Too much emphasis‘was placed on problems of a transitory
nature such as, the procedure for placement of relief clients
on work relief projects and placement totals in genersal.

Meanwhile, experimentation languished in the search for
better methods of personnel selection, occupational counsel-
ing, training, and the other elements involved in the control
of the locsl labor market. The failure to sustain interest
in continuing efforts toward the achievement of soundly con-
ceived and executed policies and techniques led eventually
to a loss of support from public and private sources most
concerned with the success of the plan.
| In contrast, some aspects of the program which were
vigorously proseguted for a time represented highly debatable
objectives or ill-conceived ventures such as; planning industrial
expansion for the community without the full support of both
management and labor.

In its main considerations, however, the program of the
Cincinnati experimental agency has been accepted as desirable
for any metropolitan area. With some modifiecations and on
a somewhat more modest scale, the Cincinnati plan has been
adopted by the United States Employment Service and transmitted
to the affiliated staté agencies.

Operating Problems

The major operating problems faced by the Regional De-
partment were caused primarily by the unofficial and shifting
nature of its authority, several sources of funds and personnel,

and the uncharted course of action in a new responsibility of
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government involving the voluntary cooperation of management
-and labor.,

The lack of definite commitments of money and personnel
from the governmental agencies, created a difficult task for

the Regional Department in the development of a unified plan

of action. ‘The divergent soﬁrces of personnel, each with

differing salary ranges, weré a constant source of friction,

and created many morale problems. Fortunately, the availability

of private funds p:ovided support for the key personnel without

whom direction of the entefprise would have been impaired.

Their influence was particularly effective as they had no polit-

ical m"axes to grind". As’functions proved dedirable and suc~

-cessful, public‘funds were made available for the continuation
of_the activity, and in some cases for the requisite personnel.

It appears desirable therefore in similar undertskings ihvolving

- administrative planning and direction to avoid the selection
of key persdnnel too closely identified with gpecial interests
within the community. -
ﬁgeﬂcies and individuals in some instances were slow

in giving up or diminishing their unilateral role even though

the publie interest required it. The Regional Department's

progiam ;epfesented a challenge to prerogative and entrenched

positions. PFor example, the schools were reluctant to pool

their placement facilities or change vocational training pro-

grams in conjunction with Regional Department objectives, (1)

(1) The trade, vocational and high schoole in the Cincinnati area
continued to make referrals directly to employers in the area
nunbering approximately several thousand annually. The exact
number could not be determined because of the non-existence of
records and 1s based on the estimates provided by the occupa=-

»:rtional division of the Cincinnati Board of bducation principals
of the major high schools in the areae.
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Hamilton County officials disagreed with the allocation of tasks
and accordingly their participation in the program was not too
effective in terms of agency objectives.

The non-selective character of much of its staff, many
of whom the Regional Vepartment inherited from relief agencies
made effective use of the staff difficult. The failure also
to provide training on a planned and systematic basis in the
objectives of the program or even the basic techniques which
were developed contrived further to depress the levels of
competence of the staff. ‘

Menagement and labor accepted ﬁhe Cincinnati program in
its broad aspects. Positive acceptance of some of s details
was another matter. Organized labor concerned with individual

‘job security was reluctant to approve and participate in
training programs calculated to make available greazter numbers
of trained workersfazBecause of the availability of workers,
some sections of industry saw little need for retraining or |
occupational ad justments, nof was it concerned with the efforts
to develop employment opportunities and data concerning employ-
ment, Presumably, this was due to & lack of vision for the
total oommunity welfare and too great a preoccupation with the
problems of the individual establishment.

A lack of continuing cooperation therefore was quite
discernible as time went on, particularly as it affected both
management and labor. It was also evident on the pért of some

Hamilton County officials.

(2) This was particularly true of the apprentieeship programs of
the building trades' unions although slight increases in the
number of apprentices for the various crafts did occurs
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On the other hand welfare offieials, both public and
private and school authorities in general continued to sup-
port the program-enthusiasticélly. Foftunately also, many
responsible management and iabor leaders participated actively
in the development and operation of the program.

‘This may be due in part to their realization of ﬁhe
significance of the emergency and it was therefore reasonable
to expect such cooperation. It may be unreasonable to expect
a similar émount of cooperation if a program such as this is
undertaken in ﬁgood times."

Technigues Developed

A number of important techniques were developed by
the Regional Department which have had wide and general appli-
cation.

A central clearance point for the exchange of records,
particularly where maladjustmehtd?s most pronounced, means that
considerable time can be savedffauplication of effort avoided.
The Regional Department through its Adjustmént Bureau was in-
strumental in the developmeht of a central record system which
was maintained by the Council of Social Agencies.

The development of neighborhood guidance clinics was
another innovation which had as its objective bringing occupa-

tional counse;ing service to all parts of the area through the

school systenﬁ?)A means for securing more positive participation

(3) The Four-Point program discussed on pp«94-99, envisaged the
exXpanslon of counseling services by using the schools in the
areas as nelghborhood vocational guldance clinics. This phase
of the program was lnaugurated in Wyoming, Ohio in conjunction
with the effort to "regularize®™ casual work. Such clinics were
also conducted each spring for several years (1936=1939) at the
high schools in the outlying areas of the countye
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on the part of the residents of such neighborhoods was also
promoted. The Regional Department disseminated employment
information and secured employment data by utilizing this
avenue for public relations' activities.

Ocoupational counseling techniques were developed which
cut down the time involved by stressing occupational factors
instead of personality conflicts. By using the schools as
¢linics, as well as its personnel, counseling was applied on
a mass basis. It cannot be claimed, however, that the full
potentialities of the school system in this field of activity
were revealed in practice, in the Cineinnati experiment.

A great deal of attention was focussed by the Employment
Bureau on the refinement of selection techniques. Mechanical
sorting of employment records by use of a punch-~card system
facilitated selection where large humbers of applicants were
involved.

The application of standardized tests; intelligence,
aptitutde, achievement and performance, for the first time in
a modern employment office on & comprehensive basis; provided'
employers and employment interviewers with a more objective
basis for the selection of qualified workers. Employment ap-
plication forms heretofore sketchy in information were com-
pletely revised in the light of industrial and governmental

job requirements.

Sélective placement of the handicapped, which involved

individual job "promotion", for the first time in a publiec
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agency was found appllcable on a mass basis. Job development was

promoted on a positive baslis; that is, physical demand studies

demonstrated the type of physical activity involved which was then(
related to the individual worker and the skllls wnich he possessed.

A major research contribution of the experiment was in the
simplification of standard Job classifications. Although employment
research has disclosed that there are approximately 17,000 different
types of jobs, many of these are so clogely related that the presence
of certaln baslc skills enables the worker to qualify for many types
of work. The Reglonal Department through ite Employment, Research

and Industrial Services' Bureaus found that there were about 400

"fields of work" into which the 17,000 oceupations could be

groupeds (5) This meant that oceupational mobility could be greatly

facllltatéd.as in the case of the transfer of former shoe workers
to the radio industry for machine operatlon involving the use of
related skills.

(4) Physical demand analyses were prepared by the Research Bureau
in canjunctlon with the personnel departments of Procter and
Gamble, Crosley Radio Ccrporation, Lunkenhelmer Company, and
the GRowi Overall Company. Referrals of qualified workers from
among the "handicapped" applicants resulted in a number of
placements which otherwise would not have occurred.s

(5)Refined versions of the "field of work" concept were applied

subsequently in several communities scattered throughout the
United States. One of these surveys was completed 1in Kalamazoo,
KMichigan, 1in 1945 under the direction of the writer and in con<
junetion with representatives of the headquarters offilce of the
United States Employment Service. (The study wae published under
the title, Employment in Kalamazoo County, jolntly by the United
States Employment Service and the WeE.Upjohn Institute for
Community Researche) This method for analyzing community job

relationshipse has not yet been generally accepted by the State
employment services.
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The tabulation of occupational data for use as a guide
in counseling also facilitated the counseling and placement
of workers in the community and elsewhere. The development
of such guides is a major project currently for such federal
agéncies as the Veterans Administration, Vocational Rehabili-
tation Bervice and the United States Employment Service.

It is impossible to state precisely the effect of all
these marked achie vements of the Cincinnati experiment on
the country at large. In view of the writer’s subsequent
observations, it seems to be a fair appraisal, however, that
it had a profound impact on publiec employment ocffice operation.

Community Relationships

The "community" relationships in metropolitan areas
present many complex problems. To plan successfully for a
prgram even relatively limited in scope as the phase of em-
ployment security herein discussed, requires the participa=-
tion of many diverse groups with differing motives. _

The sponsoring agency itself, the Committee on Coordin-
ation and Cooperstion, was a quasi-legal body and yet it
succeeded in the coordination of community rescurces. Agree¥
ments with the state and federcl governments enabled the
local venture to experiment with different types of organiza-
tion and techniques. Private support from the Spelman Founda-~

tion, industry and labor, provided funds for experimentation
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in initially costly mechanical devices, refinements in selec-
tion and the employment of key personnel without whom progress
would have been difficult.

The Regional Vepartment set its sights on providing a
central source for information and facilities for employment
services to the community. It entered into a series of
agreements between governmental agencies, private welfare
organizations, industry snd labor.

Advisory councils consisting of management, labor and
the public representatives assisted materially at the outset.
It would be very difficult for any local program to succeed
without the active participation of such a group, which Was
amply demonstrated by the Cincinnati project. Separate ad-
visory groups for management, labor, and technical groups it
was found, did not work well in practice. A small group com-
poéed of management and labor representatives with technical
consultants proved to be better suited to the role of a
"sounding}board" or for securing community support.

The Regional Department appealed to the self-interests
of these groups, secured their participation in the program
originally by letting them "write their own tickets". It
drew some of its personnel at least at the top level from
local industry and government and developed a functioning
group of advisory qouncils from representative management
and labor leaders. Finally, it made use of industrial and
labor’organizations for the "try-out" of new methods and

techniques.
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The community plan'developed by the Cineinnati program
in many of its phases is a prerequisite for organizing a
metropolitan area to treat with the problems of employment
security at the local‘level. The working relationships between
the many elements in the community gradually improved. In
no instance, can an example be c¢ited of a worse conflict or
relationship attributable to the Regional Department.

A program involving the kinds of relationships raquired
for the alleviation of employment insecurity is very likely
to fail unless positive cooperation is secured. Observation
indicates that where management and labor participation is
necessary for the success of an undertaking, governmental
agencies should first secure an understanding and acceptance
of the basic premises. It is also desirable to have manage-
ment and labor assist in the development of policy and program

so that they are committed to achieving its objectives.
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Chapter XI - Recommendations

As a result of the activities in which t he Regional
Department engaged, a pattern has been developed which is
designed to facilitate the stabilization of employment at
the community level. This procedure for organizing the
community is suggestive rather than definitive or rigid.
Local differences - in problems, in the economic structure,
in the interests of citizens -~ will necessitate adaptations
in the suggested procedure in order to stimulate the interest
and the support of citizens and organized groups.

There are, however, five basic recommendations formu-
lated here in brief, summary fashion whieh are intended as
suggestions for future application and study in similar
undertakings at the community level. They include the
following:

1. Achieving employment stabilization is of primary
and enduring importance. No metropolitan area in
the United States can afford to ignore it, especi-
ally in view of the possibility of another major
depression. We should not wait for catastrophe
to strike. KEvery metropolitan area, therefore,
should organize its resources at once. This is
primarily a local responsibility because of the
special local conditions.

2. The state and federal agencies with responsibili-

ties in this field should cooperate enthusiastically
with the central authority created by the local
community. Personnel and teohniocal assistance
should be provided to the local units. The local
program should be effectively integrated with those
of state and federal agencies, which should be
integrated with each other.
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3. Private foundations should give more financial
and intellectual aid to efforts of this sort.
Even if limited in time, the value of the Cin-
cinnati experiment for the philanthropie¢ dollar
was great. The difficulties in securing out-
standing technicians and administrators for
employment at the local level can be ameliorated
when private funds are made available. It is
unlikely that sufficient funds can be found at
the outset by governmental agencies, at the
local level because of legal restrictions and rigid-
ities of policy and organization. Valuable tech-
nical advice and assistance from private founda-
tions will make experimentation possible at the
local level, which otherwise might not take place.

L. A coordinating body, on which are represented the
major loc:zl governmental agencies in the area,
should be created., It should be responsible for
securing the cooperation of local agencies both
public and private, act as custodian for private
funds, formulation of policy, and selection of
key personnel for the community agency. Internally,
the agency should be organized along functional
lines, including the following activities: place-
ment; employment research; personnel services to
management and labor; vocational rehabilitation
and adjustment; and community services related to
employment stabilization.

5. Labor and management should study the problems of
employment stabilization at the local level act-
ively. They should establish their own central
machinery for cooperation. This can be done
through the creation of a labor-management com-
mittee which would act in a liaison capacity be-
tween management and labor and the community agency.
The problems encountered in seeking the cooperation
of individual industriasl establishments and labor
organizations would thereby be minimized. liost
important, increasing the likelihood of achieving
employment stabilization, in which management and
labor have such a vital stake, would thereby be
enhanced.

Finally, the continuing timeliness of the 'Cincinnati
plan' is worthy of mention. To the criticism that the ex-

periment took place under abnormal conditions and in a
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unique or special situation, the answer may be made that
the same or similar types of labor problems are present in
every modern urban community and at all times. Among the
years 1914-1948 there has been no "normal" year. The whole
period has been "abnormal", and as we emerge from it we find
that we still face many of the same plus still é%her and, in
many respects, more complex problems. Among these are: the
still greater concentration of population in metropolitan areas
with all of its attendant problems of economic and political
organizatioh, including unemployment; disposing of the em-
ployment problems created by a far greater number of disabled
war veterans and industrial workers with og¢cupational handi-
caps; meeting the demands of female workers called into
industry in great numbers during the war years, 1942-45, many
of whom are insistent on remaining part of the labor force;
the perennial problems of youth and "superannuated"” workers
which once more are coming to the fore; and the discrimination
against minSfity groups sometimes exercised by industry, labor
and go#ernmental agencies.

Our hopes for employment security in the future dépend
in part on the answers to be provided for the problems at
issue. The whole import of this dissertation may be summed

up in the proposition that intelligent solutions for these
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problems can more readily be attained through the types of
cooperative community effort illustrated or suggested by
the Cincinnati experiment. We cannot hope for solutions
which are fixed and ready-made; sound solutions have to be
custom~built to suit the special needs and conditions in

each metropolitan community.
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APPENDIX I STATISTICAL DATA

The data used in this report were compiled from Regimal»
Department recerds; including vselected data secured through the
Census conducted by the Regional Department in 1935, and are ine
cluded in the follewing series of tables,
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TABLE I - Regional Dep't Expenditures & Personnel

EXPENDITURES PERSONNEL
YEAR __ TOTAL __ SOURCE AMOUNT _ CIVIL SERVICE PROVISIONAL C.S. NON C.Se
City $1,000 N
#1934 $54,500 State 2, 500
Fed-{}ovt.. 3’000 28 '
Spelman 35,000 8
F.E.R.A. 13,000 55
54,y 500 32 63
City 15,000 b
State 10,000 27
Fed,Gov't 32,000
1935 507,000  Spelman 65,000 7
#*F,E,R.A. 100,000 100
***N.R.S. 85,000
W.P.Ae 200,000 (Census Proje)
- 507,000 33 107
State 5,000 3
FedsGov't 41,000 25
1936 326,000  N.R.S. 95,000 , 125
City 22,000 8
Spelman 62,000 _ , vi
WePoAo 103,000 - (Census Projs.)
326,000 33 3 132
State 5,100
1937 226,100  Fed. Gov't 40,000 20
N.R.S, 95,000 100
City 23,500 9
Spelman 28,000 5
HameCo, 8,500 Rental, Supplies, maintenance
Come Chest 2,000 1
W.P.Ae 214-*000 ) ‘ (PI'OJect)
_ 226,100 29 8 106
State - 5,200
Fed. Gov't 40,000 13 35
City 25,000 9
1938 178,700 N.ReSe 25,000 22
Spelman 18,000 2
Ham, Co. 6,500 Rental, Supplies, etc.
Coms Chest 6,000 o 3
W.P.A, 50,000 (Project)
178,700 22 35 27
*office opened Octe 1, 1934 State ~ state of Ohio
#%F ,EoR.Ae funde (Jan - June) Fed. Gov't - Wagner Peyser Matching Funds
N ,R.S, funds (Sept. = Bec.) Spelman -~ Spelman Foundation

City = City of Cincinmnati
F.E.R,A., ~ Federal Emergency Relief
NoR.S. = National Re-employment Service
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TABLE XII

EDUCATIONAYL, FACILITIES
of
CINCINRNATI METROPOLITAN AREA

ACADEMIC

High Schosls  Day Nite Total  High Schools Day Nite Total
Total 3055 2930 338L  Tetal % 5615
City 17885 2930 20815 MMCA 56 56
County 10791 10791 County Parochial 5439
Township |
Norwoed 1577 1577 Mt. St. Jeseph Acad. 120
Ste Bernard 301 301
University of Cinti Gblle;‘es & Universities
Total 1507 570 2077  Total 823 Thb 1569
Liberal A;'t._s 1293 570 1773 Mt, St. Joseph 263
Graduate 304 304  Our Lady of Cinti 75 40 115
o St. Xavier 485 706 1191
An;rieanization ) Bureau of Jewish
Elementary ) 755 Education 100
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TARLE XIII
EDUCATIONAL FACILITIES
of
CINCINNATI METROPOLITAN AREA
VOCATIONAL
PUBLIC
Trade High Schools Day Nite Total Commereial Day Nite Total
Total 3005 2781 5786 113 1170 2306
Automotive & Avia, 519 458 977  AJ.B. 147 147
Building Trades 141 201 342 Campbell 300 150 450
Commercial 804 321 1125 Comptometer 105
Electrical 317 380 697 CA (Commercial) 146 146
Mechanical 239 455 694 YMCA (Business) 121 118 239
Printing 255 187 L42 Littleford 310 350 660
Retail Selling 343 343 Miller 300 170 A75
Sewing 341 742 1083 .
Tailering L7 37 84 Correspondence
, , Tnt'l Ace't Society 4000
Nite High Schoels ,
(net Eith-ﬂughes Funds) Law 170 170
Mechanical ) = YMCA
Cabinet Mak'g ) 363 Technieal :
Woodworking ) Tot Cinel Cols Phare632 927 1559

) Cinci Cﬁl. Phar. 200
University of Cinti, : . Jourdan~Diesel 165 165
“‘I“"'l'rot 3358 4,860 8218  0.M.I. 24}, 895 1139

Professional Sage Inst. Neen 23 32 55
Household Admine. 246 46
Applied Arts 223 223  Nurs:
Teaching 609 609 Tetﬁi 1 531
Law 107 107 Bethesda 9
Medical = . .. " 294 294, Christ 164 164
Nursing (Gen'l Hosp. )79 79 Good Samaritan 175 175
Jewish 96 96
Technical : _ . _ v
Engineering 1800 1800 Social Service o ,
g Total 125 10709
Commerce L860 4860 Good Will Set., 125 125
: : Red Croas Volunteer 7000
W.P.A. (Ham, Co. Emergency 358,
Schools)
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APPENDIX II SAMPLE FORMS

Reproduced below are the forms used for consultation, registra-
tion and placement purposes and the Questionaire which was devised

‘to secure estimates on personnel needs in the community,.
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E-11)
CONSULTATION RECORD
Date

Ne, Counseler
Name Address Tel..
Referred by__ | Birthplace ___D.0.B.
Age Sex _ Coler Height Weight
Schoel Record: Yes Yo Social Service Clearance: Yes Ne
Test Results:
Reason for consultation:
Personal Appearance and Personality:
Home Situation:
Work Experience:
Employment Assets: Liabilities:

Reproduced with permission of the copyright owner. Further reproduction prohibited without permission.



=194~

Interview with Individual and Recommendations:

Referral to other agencies:

Agency - ' ~ Date
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E=-T1

Cincinnati Employment Center - Junior Division = CONSULTATION SERVICE - PLAN SUMMARY
DATE COUNSELOR
NAME ADDRESS C J P
REF. BY BORN___ DATE__ AGE____ YRS MOS

. TERM ‘ DAY
SCHOOL ATTENDING ATTENDING ____ DATE COURSE, EVE

’ or

6% LAST ATTENDED COMPLETED____ DATE COURSE %g

First Name : Age: Born in: Health: Occupation: Employed: Wages: Education
FATHER E : : : : ;
MOTHER H ¢ ¢ H H t : _
SIBLINGS Age: Educatien: At Home: Marrie ds Qccupation: Employed: Wages

8 36 35 6 03 e W0 (o0
5 2

5 B8

H

3 o3 ss e e» we
N

3 S 38 A% 35 30 8

:

S8 S0 3B 24 29 89 8
o8 S8 b o9 AD &
. S0 e e 0 o W

SCHOOL RECORD (Summary)

TEST RECORD (Summary)

WORK RECORD (Summary)

INTERESTS, FLANS FOR TRAINING AND WORK

APPEARANCE -~ PERSONALITY Ht.

Woo

HOME SITUATION = (OR OTHER DATR

PROBLEM

TENTATIVE PROGRAM TO DISCUSS

FINDINGS OF CONFERENCE (Date )
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SCHOOL RECORD

Junior Consultation Service
101/, Race Street

Cincimnati, Ohioe
Name Birth Date School Date
Tests =~ Name TDate Rating

e oarmeeemeeeempersamereraemrmnre]
]

Term Averages

‘ Yrl9 tol19 ¥Yrl9 t019 VYrl9 +to 19 Yrl9 tol9
Subject Ternms Terms Terms Terms Remarks
1st 2nd 1lst 2nd 1st 2nd ist 2nd

Majors Teachers' Estimates

School or Home Problems

Counselor's Recommendations
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E=G2
SCHOOL RECORD . Vocation Bureau Routing

For use in junior placement and vecational guid-] (1) Psych. Lab.
ance, Junior Div.~Consultation Service, Cincinnati
Employment Center, in coeperation with Cincinnati (2) weco
Bd. of Education,

Identifying Date: (filled in by Jr.Div.-Cons.Ser~
vice) (h.) v.T.

(3) Attendance Dept,

Day Scheol Grade

Ne. Sehool Grade (5) Gouns., piv,
last att'd Compl ,
Student , Sex M-F_ Color W=N~D
Address Phone

Father Mother D.0.B.

Others in Family ] ' D.0.B. Verified

Comment

(1) Psychological Tests: (filled in by Psychological Laboratory) D.0.B.
Dgte __Test CA o MA FR___ _Remarks _

Comment s

(2) Work Certificate Record: (filled in by Work Certificate Qffice)
Work Certificate Issued,Date No. B In Process
Health Defects ‘ '

Jobs Heéld ~ Kind of Work Firm Termination(Employer's Rpt.)

(3) Attendance Department Comments: (Factors which might influence employabil=-
ity)
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’ E=92
Student (to be filled in by Jr.Div.=Cons. Service)

D epmrag e gy oy seap g gy ey i roreg vy e pmregr ey ooy e g
D . D S A S D Tl 4 T S W S 4 D S S D S SITD ) A s R e A el 08 00

(4) Visiting Teacher summary of factors which might influence present & fut-
ure plans. .

(5) School Grades (Omit if in H.S. or H.S. drop-out):

Subjedts in which student excelled

Subjects in which student had difficulties

Pre~vocational Subjects

(6) Counselor's Record

Impression of Personality:

Health

Student's Plans .

School Counseler's Recommendations
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E 69
For Counseling Record Counselor
Name Age Sex Date
1. What do you do that you like best 10, What have you often thought
outside or work er school hours? that you would like to do for
Outdoors Indoors a living?
1, _le
24 : 2 Why?
3. kR

2+ Have you any hebbies"’ What are they? How long have you been intere
- ested in this field?

3. What things eutside your job would 1l.What occupations or fields of
you now like to learn to do either work would you like more in-
in connection with work eor with re- - formation about?

creation?

L. What school subjects did you like 12, What kind of work are you try-
best? ing to get now?

5. What school subjects did you 13. Do you read newspapers? Which
find most difficult? ones?

6+ Which of the fellowing subjects, What parts?
if you had them, did you like
better?

English or Mathemgtics 14+ What magazines do you read often?
Science or History

7. What have you studied outside yeurls' ?;::e;‘.h;::k:o:l}::tm;::ig:v:rroad

regular school course that you lik- _ .
ed? do yoeu especially like?

8+ What course of training or spec-
ial subjects would you like te
take ‘if you could?

16+ Where do you meet your friends?

17. What club meetings or athletic
' ' groups do you attend frequently?
9+ Where did you hear about the

Employment Center? What do you like best to do
there?
Cincinnati Employment Center (Use other side if necessary)
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Phone Parkway 5151  SCHOOL INFORMATION REQUEST E=126-a
Line 13 Junioer Divisien
Date

THE CINCINNATi EMPLOYMENT CENTER
1014 Race Street

Te Vocation High School

Will you please aid us by giving the follewing informatien about
a former pupil of your school? It will be regarded as confidential and
is important in eur placement service, The enclesed envelope, for your
convenience, requires no postage,

Head of Junior Divisien

Tast Name First Nam ~TDate of Birth
Date of Entrance Date of Leaving
Last Grade Completed ‘ Reason for Leaving School

Give pupil's attendance record:
Days absent.

Days prese
COMMENT ¢
Give pupil's attitude toward school and associates:
‘ Troublesome o Very Good
Difficult ~ Excellent
Average :
What is your estimate of the pupil's acadenic ability?
Failure ) Good
Poor Very Goed
Average Excellent
What is your estimate of pupil's trade ability?
Failurov , Good
" Poor Very Good
Average Excellent

If pupil held a co=op Job how did he get along? Please comment freely,
using other side if necessary. ,

What are your recommendations rfor Placement? '

(Signed) -
Principal or Teacher
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RETRAINING BUREAU
CINCINNATI EMPLOYMENT CENTER
1014 Race Street
Cincinnati, Ohio
E-164
RE: No.
Physician's Medical Statement ‘

Age ____Color
Sex  Ma. . ___Marital ﬁatus

The above person has registered for work at the Cincinnati Employ-

ment Center, and was classified as a . 5 5
at the time of registration.
He stated he had been a patient of your during : _r

Soclal Servicé Exchange Clearance ghows registration by your agency.

To insure him proper consideration for placement according to his
physical or mental limitations, please check below the statement or state-
ments which most nearly fit the applicantts abilities, Thank yeu very
much for your cooperation. '

Yours very truly,

Director, Director,
Gincinnati Employment Center Retraining Bureau
1 - Employable « Individual's record indicates no physical
restrictions or limitations of any sort.

2 - Emplojable ~ Physical limitations require placement on
work which involves:

= No heavy liftings « No reaching.
- No standing on
feet for long « No climbing on
periods ladder,
« Freedom from dust or other irritants te
respiratory tract.
= No empleyment in which food is handled
because of communicable disease,
= Limiting hours te a day.
~ Freedom from handling metals (copper,
lead, ete.) because of toxic susceptibility.
~ No eyestrain (_____% of vislen in _eye,)
« No danger from TTack of hearing ( 7 of
hearing,) « Totally deafs

3 = Unemployable «~ Individual's physical limitations are such as te
magke any employment impossible.

NeBe: If temporarily unemployable, name approximate date when individ-
ual can return to empleyment. Date
REMARKS:

Signed
Title
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REGIONAL DEPARTMENT OF ECONCMIC SECURITY
CINCINNATI EMPLOYMENT CENTER
of the
OHIO STATE EMPLOYMENT SERVICE
Affiliated with
UNITED STATE EMPLOYMENT SERVICE
Cincinnati, Ohilo

..........".....‘.'.....'.....“. lom R‘ce &r.et
#s4c000000000ss000000000000000000s Telephﬂne Pa 5151
@sccss0sscesssssssansssccssesonse Dat€scesccoceelTese

ecescseesesssssccsssansesssssesnas been registered 48 an appli~
cant for a position aSeesesesssceseStating service in your employ
@SesssecccscssscessccccsccsefTOMesssssssscsscsslOoscascssscnccne
under supervision...................................o..o...o...

Is the above correct? Yes No _No record

If in error, the cerréct position WaSeesceseccossssscsscccsssssThe
immediste superviser WasS.scessscsccssccsscsscsThe employment dates
were froMececccesccssccscse LO secsovcssccesscsconces

It will be service to us, as well as the applicant, if, in entire
confidence, you will give us the informetion requested below as
promptly as convenient. You will thus aid us in the placing of
applicants in the job for which they are best fitted, thereby helpe
ing the applicant and the new employer.

l. How would you rate the applicant's 2¢ Is he reliable?

efficiency on the job? Yes No
_Excellent Goed _Fair No record
Averago Foor _No record
3e Initiative? Le I8 he henest in
_Resourceful and clever _Good plot- money matters?
_ Dull and lifeless ter _Yes _No
No record No record

5, How much time did the applicant lose because of illness dure
ing the peried of his employmant? 0006600000000 080000000008000000

A prompt reply will facilitate quick referral,

_Nb record Other £AUSES sees0eescsevscsscscssccccccccse
6. Why did he leave your empley?
_Quit _Layoff
Dischargc NO record Other T'eaS0N esevcevccscseseccrvcce
7. Weuld you be willing be re-employ?
Ye8 NO Kindly give reason if "No"eessceoseecsscses

If you have information which can best be given in personal cone
versation with our represertative, may we telephone you?

IGS NO Your phéne number scesseccecsscscccsccscccecse
'Have a representative call

_Yes Mo

Signature® eceecesccecsscscsscccsescscssscssselatCoscececsceceelFecees

" This form is being sent at my request, and it is agreed that I shall
not hold you liable in the event that your reply is in any way te my
discredit,

Signaturt 000000000000 000080000000000000000

OffiCial title 000 0000000000000 00008000000
Please return in the enclosed franked envelope, which requires no
postage. Thanking you, we are
Yours very truly,
CINCINNATI EMPLOYMENT CENTER

By.

Director
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EMPLOYERS LABOR REQUIREMENTS

1, Name of enterprise Ind. Code

24 Address Census Tract ~ Tel.No.
3¢ Officers Title . Individ, Contacted
L4+ Employees: Total Number B WM,  W.F,

Date ' B N.M. ' N.F.

5¢ Information:
a) Within the next six months in what occuations do you anticipate

an increase in your plant?

O ‘ _ - Noos
Occupation anticipated Occupation anticipated

b) Where and how do you antiéipate recruit ing these new employees?

¢) What special abilities and requirements of a technical nature
should employee have, such as familiarity with machines and oth=
er processos9

d) What ?ersenality traits are desirable?

e) Age Color Sex
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f) How much and what kind of education and training is necessary?

g) What specific subject should new employees have had?

h) What facilities has your fimm for training new employees?
1. Supervisory staff ‘
2. Equipment

3. Space

i) When can you start such a program?

j) Approximately how many can you take?
k) How long will the training time or learning period take?

6o Remarks:

Date ~_Contacted by

M-58

Append. 1, M=57 _
L«Point Form 1, to be used for contacting employers, Committee I and II
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