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THE SECRETARY OF HEALTH, EDUCATION, AND WELFARE

DEAR MR. PRESIDENT :

WASHINGTON

January 11, 1969.

In March of 1966, you directed the Secretary of Health, Education
and Welfare to search for ways to improve the Nation's ability to
chart its social progress. In particular, you asked this Department "to
develop the necessary social statistics and indicators to supplement
those prepared by the Bureau of Labor Statistics and the Council of
Economic Advisers. With these yardsticks, we can better measure the
distance we have come and plan for the way ahead."

I have the honor to submit a report which reflects our efforts as of
this time to assemble some relevant information that will lead to the
development of such yardsticks. It deals with such aspects of the qual-
ity of American life as : health and illness; social mobility; the physi-
cal environment; income and poverty; public order and safety; learn-
ing, science, and art; and participation and alienation.

This document represents a preliminary step toward the evolution
of a regular system of social reporting. We are offering it for the
widest possible discussion, comment, and suggestion. We believe that
it warrants the critical review not only of the Executive Branch and
of the Congress, but also of State and local officials, the academic
community, and leaders of business and industry.

I strongly recommend the continued allocation of staff resenrces in
the Executive Branch to prepare a comprehensive social report to the
Nation with emphasis on the development of social indicators which
will measure social change and be useful in establishing social goals.
With the preliminary steps already developed under your leadership
I believe a first Social Report could be developed within two years. in
our complex social order, it is difficult to measure the condition of any
society. We need to examine additional areas of American life before
we can arrive at a comprehensive social report. Moreover, we need to
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develop far more refined and varied techniques for measuring social
conditions than are currently available. These additional steps should
be taken promptly.

It is important to our Nation's future to examine the qualitative
condition of society regularly and comprehensively. An accurate as-
sessment of our social well-being is essential so that we can make in-
formed decisions about priorities and directions in this Nation's social
programs. It, is our hope that "Toward a Social Report" paves the
way for such an annual assessment.

Respectfully,

The PRESIDENT,
The White House,
Washington D.C.

--6LA,uAAA,

iv

Secretary.
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INTRODUCTION AND SUMMARY

The Nation has no comprehensive set, of statistics reflecting social
progress or retrogression. There is no Government procedure for per-
iodic stocktaking of the social health of the Nation. The Government
makes no Social Report.

We do have an Economic Report, required by statute, in which the
President and his Council of Economic Advisors report to the Nation
on its economic health. We also have a comprehensive set of economic
indicators widely thought to be sensitive and reliable. Statistics on
the National Income and its component parts, on employment and
unemployment, on retail and wholesale prices, and on the balance of
payments are collected annually, quarterly, monthly, sometimes even
weekly. These economic indicators are watched by Government officials
and private citizens alike as closely as a surgeon watches a fever chart
for indications of a change in, he patient's condition.

Although nations got along without economic indicators for cen-
turies, it is hard to imagine doing without them now. It is hard to
imagine governments and businesses operating without answers to
questions which seem as ordinary as: What is happening to retail
prices? Is National Income rising? Is unemployment higher in Chi-
cago than in Detroit? Is our balance of payments improving?

Indeed, economic indicators have become so much a part of our
thinking that we have tended to equate a rising National Income with
national well-being. Many are surprised to find unrest and discontent
growing at a time when National Income is rising so rapidly. It seems
paradoxical that the economic indicators are generally registering
continued progressrising income, low unemploymentwhile the
streets and the newspapers are full of evidence of growing discontent
burning and looting in the ghetto, strife on the campus, crime in the
street, alienation and defiance among the young.

Why have income and disaffection increased at the same time? One
reason is that the recent improvement in standards of living, along
with new social legislation, have generated new expectationsexpec-
tations that have risen faster than reality could improve". The result
has been disappointment and disaffection among a sizeable number of
Americans.
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It is not misery, but advance, that fosters hope and raises expecta-
tions. It has been wisely said that the conservatism of the destitute is as
profound as that of the privileged. If the Negro American did not pro-
test as much in earlier periods of history as today, it was not for lack of
cause, but for lack of hope. If in earlier periods of history we had few
programs to help the poor, it was not for lack of poverty, but because
society did not care and was not under pressure to help the poor. If the
college students of the fifties did not protest as often as those of today,
it was not for lack of evils to condemn, but probably because hope and
id' aiism were weaker then.

The correlation between improvement and disaffection is not new.
Alexis de Tocquoville observed such a relationship in eighteenth
century France: "The evil which was suffered patiently as inevitable,
seems unendurable as soon as the idea of escaping from it crosses men's
minds. All the abuses then removed call attention to those that remain,
and they now appear more galling. The evil, it is true, has become less,
but sensibility to it has become more acute."

Another part of the explanation of the paradox of prosperity and
rising disson',,ont is clearly that "money isn't everything." Prosperity
itself !.1ings its own problems. Congestion, noise, and pollution are
bv2roducts of economic growth which make the world less livable.
The large organizations which are necessary to harness modern tech-
nology make the individual feel small and impotent. The concentration
on production and profit necessary to economic growth breeds tension,
venality, Pnd neglect of "the finer things."

Why a Social Report or Set of Social Indicators?

Curiosity about our social condition would by itself justify an .at-
tempt to assess the social health of the Nation. Many people want
answers to questions like these: Are we getting healthier? Is pollu-
tion increasing? Do children learn more than they used to? Do people
have more satisfying jobs than they used to Is crime increasing? How
many people are really alienated ? Is the American dream of rags to
riches a reality ? We are interested in the answers to such questions
partly because they would tell us a good deal about our individual
and social well-being. Just as we need to measure our incomes, so we
need "social indicators," or measures of other dimensions of our wel-
fare, to get an idea how well off we really are.

A social report with a set of social indicators could not only satisfy
our curiosity about how well we are doing, but it could also improve
public policymaking in at least two ways. First, it could give social
problems more visibility and thus make possible more informed judg-
ments about national priorities. Second, by providing insight into
how different measures of national well-being are changing, it. might
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ultimately make possible a better evaluation of what public programs
are accomplishing.

The existing situation in areas with which public policy must deal
is often unclear, not only to the citizenry in general, but to officialdom
as well. The normal processes of journalism and the observations of
daily life do not allow a complete or balanced view of the condition
of the society. Different problems have different degrees of visibility.

The visibility of a social problem can depend, for example, upon
its "news value" or potential drama. The Nation's progress in the
space nze and the need for space research get a lot of publicity be-
cause of the adventure inherent in manned space exploration. Tele-
vision and tabloid remind us almost daily of the problems of crime,
drugs, riots, and sexual misadventure. The rate of infant mortality
may be a good measure of the condition of a society, but this rate is
rarely mentioned in the public press, or even percieved as a public
problem. The experience of parents (or infants) does not insure that
the problem of infant mortality is percieved as a social problem; only
when we know that more than a dozen nations have lower rates of
infant mortality than the United States can we begin to make a valid
judgment about the condition of this aspect of American society.

Moreover, some groups in our society are well organized, but others
are not. This means that the problems of some groups are articulated
and advertised, whereas the problems of others are not. Public prob-
lems also differ in the extent to which they are immediately evident
to the "naked eye." A natural disaster or overcrowding of the highways
will be immediately obvious. But ineffectiveness of an educational
system or the alienation of youth and minority groups is often evident
only when it is too late.

Besides developing measures of the social conditions we care about
we also need to see how these measures are changing in response to
public programs. If we mount a major program to provide prenatal
and maternity care for mothers, does infInt mortality go down ? If we
channel new resources into special programs for educating poor child-
ren, does their performance in school eventually increase? If we mount
a "war on poverty," what happens to the number of poor people? If
we enact new regulations against the emission of pollutants, does pol-
lution diminish?

These are not easy questions, since all major social problems are
influenced by many things besides governmental action, and it is hard
to disentangle the different effects of different causal factors. But at
least in the long run evaluation of the effectiveness of public programs
will be improved if we have social indicators to tell us how social con-
ditions are changing.



The Contents of the Report
The present volume is not a social report. It is a step in the direc-

tion of a social report and the development of a comprehensive set of
social indicators.

The report represents an attempt, on the part of social scientists, to
look at several important areas and digest what is known about prog-
ress toward generally accepted goals. The areas treated in this way are
health, social mobility, the condition of the physical environment,
income and poverty, public order and safety, and learning, science,
and art.

There is also a chapter on participation in social institutions, but
because of the lack of measures of improvement or retrogression in
this area, it aspires to do no more than pose important questions.

Even the chapters included leave manyperhaps mostquestions
unanswered. We have measures of death and illness, but no measures
of physical vigor or mental health. We have measures of the level and
distribution of income, but no measures of the satisfaction that income
brings. We have measures of air and water pollution, but no way to
tell whether our environment is, on balance, becoming uglier or more
beautiful. We have some clues about the test performance of children,
but no information about their creativity or attitude toward intellec-
tual endeavor. We have often spoken of the condition of Negro Ameri-
cans, but have not had the data needed to report on Hispanic
Americans, American Indians, or other ethnic minorities.

If the Nation is to be able to do better social reporting in the future,
and do justice to all of the problems that have not been treated here,
it will need a wide variety of information that is not available now.
It will need not only statistics on additional aspects of the condition
of the Nation as a whole, but also information on different groups of
Americans. It will need more data on the aged, on youth, and on
women, as well as on ethnic minorities. It will need information not
only on objective conditions, but also on how different groups of
Americans perceive the conditions in which they find themselves.

We shall now summarize each of the chapters in turn.

Health and Illness
There have been dramatic increases in health and life expectancy

in the twentieth century, but they have been mainly the result of de-
velopments whose immediate effect has been on the younger age groups.
The expectancy of life at birth in the United States has increased
from 47.3 years at the turn of the century to 70.5 years in 1967, or by
well over 20 years. The number of expected years of life remaining
at age 5 has increased by about 12 years, and that at age 25 about
9 years, but that at age 65 not even 3 years. Modern medicine and

xiv
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standards of living have evidently been able to do a great deal for
the young, and especially the very young, but not so much for the
old.

This dramatic improvement had slowed down by the early fifties.
Since then it has been difficult to say whether our health and life
status have been improving or not. Some diseases are becoming less
common and others are becoming more common, and life expectancy
has changed rather little. We can get some idea whether or not, there
has been improvement on balance by calculating the "expectancy of
healthy life" (i.e., life expectancy free of bed-disability and institu-
tionalization). The expectancy of healthy life at birth seems to have
improved a trifle since 1957, the first year for which the needed data
are available, but certainly not as much as the improvements in medi-
cal knowledge and standards of living might have led us to hope.

The American people have almost certainly not exploited all of
andapotential for better health inherent in existing medical knowledge nd

standards of living. This is suggested by the fact that Negro Ameri-
cans have on the average about seven years less expectancy of healthy
life than whites, and the fact that at least 15 nations have longer life
expectancy at birth than we do.

Why are we not as healthy as we could be? Though our style of
life (lack of exercise, smoking, stress, etc.) is partly responsible, there
is evidence which strongly suggests that social and economic depriva-
tion and the uneven distribution of medical care are a large part of
the problem.

Though the passage of Medicare legislation has assured many older
Americans that they can afford the medical care they need, the steps
to improve the access to medical care for the young have been much
less extensive.

The Nation's system of financing medical care also provides an
incentive for the relative underuse of preventive, as opposed to cura-
tive and ameliorative, care. Medical insurance may reimburse a patient
for the hospital care he gets, but rarely for the checkup that might
have kept him well. Our system of relief for the medically indigent,
and the fee-for-service method of physician payment, similarly pro-
vide no inducements for adequate preventive care.

The emphasis on curative care means that hospitals are sometimes
used when some less intensive form of care would do as well. This
overuse of hospitals is one of the factors responsible for the extra-
ordinary increases in the price of hospital care.

Between June 1967 and June 1968, hospital daily service charges
increased by 12 percent, and in the previous 12 months they increased
by almost 22 percent. Physicians' fees have not increased as much



they rose by 51/2 percent between June 1967 and June 1968but they
still rose more than the general price level. Medical care prices in the
aggregate rose at an annual rate of 6.5 percent during 11. 35-67.

Social Mobility

The belief that no individual should be denied the opportunity to
better his condition because of the circumstances of his birth continues
to be one of the foundation stones in the structure of American values.
But is the actual degree of opportunity and social mobility as great
now as it has been ?

It was possible to get a partial answer to this question from a survey
which asked a sample of American men about their fathers' usual
occupations as well as about their own job characteristics. Estimates
based on these data suggest that opportunity to rise to an occupation
with a higher relative status has not been declining in.recent years, and
might even have increased slightly. They also show that by far the
largest part of the variation in occupational status was explained by
factors other than the occupation of the father.

These encouraging findings, in the face of many factors that every-
day observation suggest must limit opportunity, are probably due in
part to the expansion of educational opportunities. There is some
tendency for the sons of those of high education and status to obtain
more education than others (an extra year of schooling for the father
means on the average an extra 0.3 or 0.4 of a year of education for the
son), and this additional education brings somewhat higher occupa-
tional status on the average. However, the variations in education that
are not explained by the socioeconomic status of the father, and the
effects that these variations have on occupational status, are much
larger. Thus, on balance, increased education seems to have increased
opportunity and upward mobility.

There is one dramatic exception to the finding that opportunity is
generally available. The opportunity of Negroes appears to be re-
stricted to a very great extent by current race discrimination and
other factors specifically related to race. Though it is true that the
average adult Negro comes from a family with a lower socioeconomic
status than the average white, and has had fewer years of schooling,
and that these and other "background" factors reduce his income, it
does not appear to be possible to explain anything like all of the differ-
ence in income between blacks and whites in terms of such background
factors. After a variety of background factors that impair the qualifi-
cations of the average Negro are taken into account, there remains a
difference in income of over $1,400 that is difficult to explain without
reference to current discrimination. So is the fact that a high status
Negro is less likely to be able to pass his status on to his son than is a
high status white. A number of other studies tend to add to the evi-
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dence that there is continuing discrimination in employment, as does
the relationship between Federal employment and contracts (with
their equal opportunity provisions) and the above-average proportion
of Negroes in high status jobs.

The implication of all this is that the American commitment to op-
portunity is within sight of being honored in the case of whites, but
that it is very far indeed from being honored for the Negro. In ad-
dition to the handicaps that arise out of history and past discrimination,
the Negro also continues to obtain less reward for his qualifications
than he would if he were white.

The Physical Environment

This chapter deals with the pollution of the natural environment,
and with the manmade, physical environment provided by our housing
and the structure of our cities.

Pollution seems to be many problems in many placesair pollu-
tion in some communities, water pollution in others, automobile junk
yards and other solid wastes in still other places. These seemingly
disparate problems can be tied together by one basic fact: The total
weight of materials taken into the economy from nature must equal
the total weight of materials ultimately discharged as wastes plus any
materials recycled.

This means that, given the level and composition of the resources
used by the economy, and the degree of recycling,.any reduction in one
form of waste discharge must be ultimately accompanied by an increase
in the discharge of some other kind of waste. For example, some air
pollution can be prevented by washing out the particlesbut this can
mean water pollution, or alternatively solid wastes.

Since. the economy does not destroy the matter it absorbs there will
be a tendency for the pollution problem to increase with the growth
of population and economic activity. In 1965 the transportation sys-
tem in the United States produced 76 million tons of five major pollu-
tants. If the transportation technology used does not greatly change,
the problem of air pollution may be expected to rise with the growth in
the number of automobiles, airplanes, and so on. Similarly, the indus-
trial sector of the economy has been growing at about 41/2 percent per
year. This suggests that, if this rate of growth were to continue, indus-
trial production would have increased ten-fold by the year 2020, and
that in the absence of new methods and policies, industrial wastes
would have risen by a like proportion.

The chapter presents some measures of air and water pollution indi-
cating that unsatisfactorily high levels of pollution exist in many
places. There can be little doubt that pollution is a significant prob-
lem already, and that this is an area in which, at least in the absence
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of timely reporting and intelligent policy, the condition of society can
all too easily deteriorate,.

As we shift perspective from the natural environment to the hous-
ing that shelters us from it, we see a more encouraging trend. The physi-
cal quality of the housing in the country is improving steadily, in city
center and suburb alike. In 1960, 84 percent of the dwelling units in
the country were described as "structurally sound ;" in 1966, this per-
centage had risen to 90 percent. In center cities the percentage had
risen from 80 percent in 1960 to 93 percent in 1966. In 1950, 16 percent
of the nation's housing was "ove, rowded" in the sense that it con-
tained 1.01 or more persons per room. But by 1960, only 12 percent of
the nation's housing supply was overcrowded by this standard.

The principal reason for this imprOvement was the increased per
capita income and demand for housing. About 111/2 million new hous-
ing units were started in the United States between 1960 and 1967,
and the figures on the declining proportions of structurally unsound
and overcrowded dwellings, even in central cities, suggest that this new
construction increased the supply of housing available to people at all
income levels.

Even though the housing stock is improving, racial segregation and
other barriers keep many Americans from moving into the housing
that is being built or vacated, and deny them a full share in the benefits
of the improvement in the Nation's housing supply.

Income and Poverty

The Gross National Product in the United States is about $1,000
higher per person than that of Sweden, the second highest nation. In
1969 our GNP should exceed $900 billion. Personal income has quad-
rupled in this century, even after allowing for changes in population
and the value of money.

Generally speaking, however, the distribution of income in the
United States has remained practically unchanged over the last 20
years. Although the distribution of income has been relatively stable,
the rise in income levels has meant that the number of persons below
the poverty line has declined. The poor numbered 40 million in 1960
and 26 million in 1967.

A continuation of present trends, however, would by no means elimi-
nate poverty. The principal cause of the decline has been an increase
in earnings. But some of the poor are unable to work because they are
too young, too old, disabled or otherwise prevented from doing so.
They would not, therefore, be directly helped by increased levels of
wages and earnings in the economy as a whole. Moreover, even the
working poor will continue to account. for a substantial number of per-
sons by 1974: about 5 million by most recent estimates. This latter
group is not now generally eligible for income supplementation.

xviii
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The Nation's present system of income maintenance is badly in need
of reform. It is inadequate to the needs of those who do receive aid
and millions of persons are omitted altogether.

This chapter concludes with an analysis of existing programs and
a discussion of new proposals which have been put forward in recent
years as solutions to the welfare crisis.

Pub7ic Order and Safety

The concern about public order and safety in the United States is
greater now than it has been in some time.

The compilations of the Federal Bureau of Investigation show an
increase in major crimes of 13 percent in 1964, 6 percent in 1965, 11
percent in 1966, and 17 percent in 1967. And studies undertaken for
the President's Crime Commission in 1965 indicate that several times
as many crimes occur as are reported.

Crime is concentrated among the poor. Both its perpetrators and its
victims are more likely to be residents of the poverty areas of central
cities than of suburbs and rural areas. Many of those residents in the
urban ghettoes are Negroes. Negroes have much higher arrest rates
than whites, but it is less widely known that Negroes also have higher
rates of victimization than whites of any income group.

Young people commit a disproportionate share of crimes. Part of
the recent increase in crime rates can be attributed to the growing
proportion of young people in the population. At the same time, the
propensity of youth to commit crime appears to be increasing.

Fear of apprehension and punishment undoubtedly deters some
crime. The crime rate in a neighborhood drops with much more in-
tensive policing. But crime and disorder tend to center among young
people in ghetto areas, where the prospects for legitimate and socially
Useful activity are poorest. It seems unlikely that harsher punishment,
a strengthening of public prosecutors, or more police can, by them-
selves, prevent either individual crime or civil disorder. The objective
opportunities for the poor, and their attitudes toward the police and
the law, must also change before the problems can be solved.

Learning, Science, and Art
The state of the Nation depends to a great degree on how much our

children learn, and on what our scientists and artists create. Learning,
discovery, and creativity are not only valued in themselves, but are
also resources that are important for the Nation's future.

In view of the importance of education, it might be supposed that
there would be many assessments of what or how much American
children learn. But this is not in fact the case. The standard sources
of educational statistics give us hundreds of pages on the resources
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used for schooling, but almost no information at all on the extent
to which these resources have achieved their purpose.

It is possible to get some insight into whether American children
are learning more than children of The same age did earlier from a
variety of achievement tests that are given throughout the country,
mainly to judge individual students and classes. These tests suggest
that there may have been a significant improvement in test, score
performance of children since the 1950's.

When the chapter turns to the learning and education of the poor and
the disadvantaged, the results are less encouraging. Groups that suffer
social and economic deprivation systematically learn less than those
who have more comfortable backgrounds.

Even when they do as well on achievement tests, they are much less
likely to go on college. Of those high school seniors who are in the
top one-fifth in terms of academic ability, 95 percent will ultimately go
on to college if their parents are in the top socioeconomic quartile, but
only half of the equally able students from the bottom socioeconomic
quartile will attend college. Students from the vop socioeconomic
quartile are five times as likely to go to graduate school as comparably
able students from the bottom socioeconomic quartile.

It is more difficult to assess the state of science and art than the learn-
ing of American youth. But two factors nonetheless emerge rather
clearly. One is that American science is advancing at a most rapid rate,
and appears to be doing very well in relation to other countries. The
Nation's "technological balance of payments," for example, suggests
that we have a considerable lead over other countries in technological
know-how.

The other point that emerges with reasonable clarity is that, however
vibrant the cultural life of the Nation may be, many of the live or
performing arts are in financial difficulty. Since there is essentially
no increase in productivity in live performances (it will always take
four musicians for a quartet), and increasing productivity in the rest
of the economy continually makes earnings in the society rise, the
relative cost of live performances tends to go up steadily. This can be
a significant public problem, at least in those cases where a large num-
ber of live performances is needed to insure that promising artists get
the training and opportunity they need to realize their full potential.

Participation and Alienation: What We Need To Learn

Americans are concerned, not only about progress along the dimen-
sions that have so far been described, but also about the special func-
tions that our political and social institutions perform. It matters
whether goals have been achieved in a democratic or a totalitarian way,
and whether the group relationships in our society are harmonious and
satisfying.
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Unfortunately, the data on the performance of our political and
social institutions are uniquely scanty. The chapter on "Participation
and Alienation" cannot even hope to do much more than ask the right
questions. But such questioning is also of use, for it can remind us
of the range of considerations we should keep in mind when setting
public policy, and encourage the collection of the needed data in the
future.

Perhaps the most obvious function that we expect our institutions
to perform is that of protecting our individual freedom. Individual
liberty is not only important in itself, but also necessary to the viability
of a democratic political system. Freedom can be abridged not only by
government action, but also by the social and economic ostracism and
discrimination that results from popular intolerance. There is ac-
cordingly a need for survey data that can discern any major changes
in the degree of tolerance and in the willingness to state unpopular
points of view, as well as information about the legal enforcement of
constitutional guarantees.

Though liberty gives us the scope we need to achieve our individual
purposes, it does not by itself satisfy the need for congenial social
relationships and a sense of belonging. The chapter presents evidence
which suggests (but does not prove) that at least many people not
only enjoy, but also need, a clear sense of belonging, a feeling of
attachment to some social group.

There is evidence for this conjecture in the relationship between
family status, health, and death rates. In general, married people
have lower age-adjusted death rates, lower rates of usage of facilities
for the mentally ill, lower suicide rates, and probably also lower rates
of alcoholism than those who have been widowed, divorced, or remained
single. It is, of course, possible that those who are physically or
mentally ill are less likely to find marriage partners, and that this
explains part of the correlation. But the pattern of results, and
especially the particularly high rates of those who are widowed,
strongly suggest that this could not be the whole story.

There are also fragments of evidence which suggest that those who
do not normally belong to voluntary organizations, cohesive neighbor-
hoods, families, or other social groupings probably tend to have some-
what higher levels of "alienation" than other Americans.

Some surveys suggest that Negroes, and whites with high degrees
of racial prejudice, are more likely to be alienated than other Ameri-
cans. This, in turn, suggests that alienation has some importance for
the cohesion of American society, and that the extent of group par-
ticipation and the sense of community are impertant aspects of the
condition of the Nation. If this is true, it follows that we need much
more information about these aspects of the life of our society.

xxi

19



It is a basic, precept of a democratic society that citizens should have
equal rights in the political and organizational life of the society.
Thus there is also a need for more and better information about the
extent to which all Americans enjoy equality before the law, equal
franchise, and fair access to public services and utilities. The growth
of large scale, bureaucratic organizations, the difficulties many Ameri-
cans (especially those with the least education and confidence) have
in dealing with such organizations, and the resulting demands for
democratic participation make the need for better information on this
problem particularly urgent.

Though almost, all Americans want progress along each of the
dimensions of well being discussed in this Report, the Nation cannot
make rapid progress along all of them at once. That would take more
resources than we have. The Nation must decide which objectives
should have the higher priorities, and choose the most efficient pro-
grams for attaining these objectives. SocU reporting cannot make the
hard choices the Nation must make any easier, but ultimately it can
help to insure that they are not made in ignorance of the Nation's
needs.



Chapter I

Health and Illness
ARE WE BECOMING HEALTHIER?

GOOD HEALTH and a long life are among the most elementary
requirements for human achievement and enjoyment. The primary

concern of this chapter is to review and appraise both the change in
health and life expectancy among groups in our society and also the
factors which have influenced the Nation's health status.

The satisfactions a positive state of health can bring are matters for
other chapters. Even the extent of pain, worry, and discomfort due to
poor health must be neglected because they cannot be measured at this
time.

ARE WE GETTING HEALTHIER?

Long-Run Gains
The advance of medical science and rising standards of living in the

twentieth century have brought about major improvements in health
and life expectancy. Some diseases, like polio and diphtheria, have
almost disappeared. Others, like tuberculosis and measles, are far less
common than they used to be. The "miracle" drugs have reduced the
danger from pnuemonia and other infectious diseases to an extraordi-
nary degree.

The increase in life expectancy has been striking (table 1). At the
turn of the century, the average life expectancy at birth in the United
States was 49.2 years; in 1966, it was 70.1 years. Women have gained
more than men. In 1900, women lived 2 years longer than men on
the average; they now live 7 years longer.

TABLE 1.Average Number of Years of Life Remaining at Specified Ages: United
States, 1900-02 and 1966

Age at beginning of year
Average number of years of

life remaining
Increase in average
remaining lifetime

(in years)
1900-02 1966

Birth 49.2 70.1 20.9
1 55.2 70.8 15.6
5 55.0 67.1 12.1
25 39.1 48.0 8.9
65_ 11.9 14.6 2.7
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The gain in expectation of life at birth has occurred mainly be-
cause of the reduction in the death rates among infants and children.
In 1900, the average. child, age 5, could expect an additional 55 years
el' life; now a 5 -yeas -old can expect to live an additional 67.1 years,
or a gain of 12.1 years. In contrast, -.Ife expectancy among 25-year-olds
has increased 8.9 years, and a typical 65-year-old can only expect
another 2.7 years of life.

Life expectancy at older ages has not improved greatly because
medical science has not yet developed the knowledge needed to con-
trol the degenerative diseases of old age. As more people survive long
enough to become vulnerable to these diseases, death rates from the
chronic, noninfectious diseases have continued to increase. In 1966,
heart disease, cancer, and stroke accc.,inted for two-thirds of all deaths,
compared to less than 20 percent in 1920. (However, with the recent
breakthrough in drug therapy for hypertension and Parkinson's dis-
ease, new knowledge is beginning to be brought. to bear on some of the
degenerative diseases of old age.) The incidence of some degenerative
diseases that are painful or crippling, but usually not fatal, such as
arthritis, has also increased.

Though all groups of Americtins have come to have a longer life
expectancy, some group are still far behind others. Nonwhite expec-
tation of life at birth in 1900 was 33.0 years, 14.6 years below that
of whites. By 1965, nonwhite life expectancy had risen to 64.1 years
but was still 6.9 years below that of whites. Though the risk of
death in early childhood has decreased markedly for both white and
nonwhite children, the disparity between the death rates for white
and nonwhite children has actually increased over the years. In 1965,
the nonwhite death rate for infants under one year of age was 187
percent of the white rate, as compared to 160 percent in 1935.

Some Recent Trend

Since the mid fifties, there have been sme gains in health, some
losses, and some areas where w, are holding our own or where progress
has been uncertain. For exampi,,, the incidence of such infectious dis-
eases as diphtheria, measles, soli'), and whooping cough has declined
since 1957. On the other hand, scale diseases, including hepatitis, food-
borne infections and streptoco,Tal i ifections, have become mot e fre-
quent. Iii addition, age-sr<3cific death rates for coronary heart disease
among adults have continued ;,o advance, as have death rates for cancer
of the lung, cirrhosis of the liver, and chronic lung diseases such as
emphysema and chronic bronchitis. The death rate from motor vehicle
accidents has also risen but leis markedly.

We can get an impression of what this mixed picture of gains and
losses means on balance with the aid of a social indicator calculated
for this Report. This is the "expectancy of healthy life" (or, more

2
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precisely, life expectancy free of bed-disability and institutional con-
finement). It take.; into account any changes in the length of healthy
life that are due to reductions in bed-disability or institutional con-
finement and also those that are due to increases in life expectancy.
It reveals that the number of years of healthy life that Americans can
look forward to has changed little since the late fifties, when the data
on which this index is based first became available.

As table 2 shows, the unchanged life expectancy over the decade
and the static expectation of disability days have resulted in a nearly
constant expectation of healthy life. The figure in 1957-58 was 67.2
years, but this .vas a year of an influenza epidemic, so no upward trend
can be clearly established, and if one exists at all it is very slight. The
figures on expectation of healthy life remaining at age. 65, shown in
table 2, also indicate only limited improvement.

Males and females show slightly different patterns. Since 1958,
females gained a full year of total life expectancy at birth or 1.3 years
free of bed-disability, while males improved their situation by only
0.4 years of life expectancy or 0.6 years free of bed-disability. Expec-
tations at age 65 show even greater sex discrepancies, with males hav-
ing made no advances at all while females gained about. a half year
in both total and disability -Tree years.

The finding that expectation of healthy life is increasing so slowly
does not necessarily mean that, the health of the population has not
improved. The measure of expectation of healthy life does not take
into account differences in suffering. It is likely that the average day
of bed-disability has become easier to bear in recent years because
of the development of tranquilizers, pain killers, and sedatives. Also,
the index does not measure any progress in relieving victims of the
many illnesses that do not require bed disability. During July 1966
June 1967, the average American experienced 15.4 days of restricted
activity, of which only 5.6 days involved bed-disability.

TABLE 2.-Expectation of Healthy Life at Birth, United Slates, Fiscal Years 1958-66
(in years)

Fiscal year
Expectation of

lifer
Expected bed-disability
and institutionalization

during life I

Expectation of
healthy life

1958 69.5 2.3 67.2
1959_ 69.6 1.8 67.8
1960_ 69.9 2.0 67.9
1961_ 69.9 1.9 68.0
1962 70.2 2.1 68.1
1963 70.0 2.1 67.9
1964 69.9 2.0 67.9
1965 _ 70.2 2.0 68.2
1966 _ 70.2 2.0 68.2

See footnote on continuation of table, page 4.



Expectation of !lea lay Life at Age 65 (in years)

Fiscal year Expectation
of life I

Expected beddisability
and institutionalization I

Expectation of
healthy life

1958 14.2 1.1 13.1
1959 14.3 1.0 13.3
1960 14.5 1.1 13.4
1961 14.4 1.1 13.3
1962 14.6 1.1 13.5
1963_ 14.4 1.1 13.3
1964 14.3 1.1 13.2
1965 14.6 1.1 13.5
1966 14.6 1.1 13. 5

I Disability and institutionalization figures are given in terms of the fiscal year. Expectation of life figures are for the
calendar year during which the fiscal year began.

SOURCE: Estimated from published and unpublished data obtained from the Censuses of 1950 and 1960, and from the
Health Interview Survey and Vital Statistics Division of the National Center for Health Statistics.

Recent reductions in infant mortality offer some hope. Though the
infant mortality rate was practically unchanged from 1950 to 1965,
it decreased by more than 5 percent in 1966 and by another 5 percent
in 1967. We cannot be certain about the causes of this possible trend,
but the sudden reduction in infant mortality may well be related to
the new Federal programs for maternal and infant care and family
planning.

Trends in AI eni.al Health and Illness

It is difficult to know with certainty whether mental illness repre-
sents an area of improvement or a growing problem. Because of still
unsolved problems of psychiatric diagnosis, and because the types of
behavior that are considered manifestations of mental illness change
with our culture, no adequate measures of the mental health of a popu-
lation have been developd. There is, accordingly, very little nation-
wide data on the prevalence of emotional disturbance in the general
population.

Local surveys have been carried out in the United States to deter-
mine the prevalence of mental disorders, but their results do not lend
themselves to comparison. Despite the lack of comparability among
studies, each shows that sizeable proportions of the population studied
suffer or have suffered from a. mental disorder.'

Data on trends in mental health status are also limited. Only for the
most serious and incapacitating forms of mental illness which require
hospital care do the data allow any judgments about changes over
time.

To illustrate, three of these surveys carried out in different parts of the United States
during the past 30 years suggested the following ;

(1) 00 per 1,000 of the total population of an urban area were on the active rolls of
mental hospitals or a large number of other health. welfare. social, educational and
correctional agencies that provided serviees to persons with mental disorders ;

(2) at least 70 per 1.000 of the population of a rural county would have been referred
to a mental health clinic had one existed in the county ;

(3) at least 100 per 1,000 of the noninstitutional population, all ages, of a major urban
area were found to have a serious mental disorder.

4
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Still, it is noteworthy that the number of persons in state and county
long-term care mental hospitals has declined, from 559 Thousand in
1955 to 401 thousand in 1968. These data probably reflect mainly
the impact of tranquilizers and other new drugs and. the wider avail-
ability of community-based care which have reduced the need for pro-
longed hospitalization of the mentally ill.

HOW MUCH HEALTHIER COULD WE BE ?

Is it realistic to hope for major gains in health and life expectancy
during the next decade? In the absence of extraordinary scientific
breakthroughs in the treatment of degenerative diseases, the gains in
expectation of life will not begin to match those achieved during the
first half of this century. Even if all deaths below age 55 were elim-
inated, expectation of life at birth would increase only 6.5 years.

To what extent could we improve health or extend life with pres-
ently known bio-medical knowledge and technology ? To obtain some
insights into this question we can compare the health status of differ-
ent groups in this country. Though the possibility of some genetic
differences in health and life expectancy cannot be excluded, large
group differences in health and life expectancy would probably indi-
cate that we had not done all that we could in applying medical skills
and resources to advance health and life. Such differences would also
be of interest because of what they told us about the inequalities in
our society.

Another way in which we can examine the question of whether
we could be significantly healthier with present technology and re-
sources is by comparing the life expectancy of the United States with
that of other developed countries. Some differences may conceivably
be due to climatic or genetic factors, but large differences could surely
not be explained in this way.

Differences Within the United States

The data reveal striking differences among the regions and groups
in our society. There are, for instance, substantial differences in life
expectancy among the geographic regions of the country. For white
males, life expectancy at birth in the South is about one-half year be-
low that in the North and West. There is a difference of about 5 years
in life expectancy at birth between those States with the best records
and those with the worst. Moreover, the infant mortality rate is
twice as great in the poorest State as in the best State, and the maternal
mortality rate was four times as great. Infant mortality rates are also
available by county. In the worst 10 percent of the counties the infant
mortality rate in 1961-65 was about 21 per 1,000 live births more
than in the best 10 percent of the counties.
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There is a significant difference in health status between whites and
nonwhites. Though bed-disability is only slightly greater for Negroes,
there is a major disparity between the life expectancy of Negroes and
whites at almost every age (table 3).

Negro infant mortality has been about four-fifths greater than that
whites. Though infant mortality for whites was 20.6 per 1000 live

births in 1966, for nonwhites it. was 38.7 per 1000. Negro maternal
mortality has been about four times as great as the white rate (in 1965,
90.2 and 22.4 maternal deaths per 100,000 live births, respectively).

TABLE 3.-Average Number of Years of Life Remaining at Selected Ages, by Color
and Sex: United States, 1964

Age

Average Number of Years of Life Remaining

Males Females

White Nonwhite Difference White Nonwhite Difference

0 67.7 61.1 6.6 74.6 67.2 7.4
5 64.6 59,5 5.1 71.3 65.1 o.2

15 54.9 49.9 5.0 61.5 55.4 6.1
25 45.6 40.9 4.7 51.8 45.9 5.9
45 27. 4 24.7 2. 7 32. 9 28. 7 4. 2
65 13.0 12.8 0.2 16.3 15.6 0.7
75 8.1 9.8 -L7 9.6 11.1 -1.5

Negroes also have higher death rates for infectious diseases than
whites, and higher death rates for certain tumors, such as cancer of
the cervix. Since all of these death rates are subject to large reductions
through more and better health services, the inequalities in the dis-
tribution of health services in our society are clearly an important
factor accounting for these differences.

Furthermore, the available information indicates that illness caus-
ing limited activity is significantly higher for persons with low in-
comes, both black and white. For example, for males in the working
age group 45-64, those with incomes of 'ess than $2,000 have three and
one-half times as many disability days as those in the over $7,000
income group.'

In addition, several studies have shown that less than half of the
low-income children with chronic conditions, including mental and
emotional disorders and hearing and vision defects, are under treat-
ment. Yet two - thirds of these conditions could be prevented or cor-
rected if the appropriate health services were available.

Into'ilallonal Compapisons

At least 15 nations have a longer life expectancy at birth than the
United States. Life expectancy in the leading countries, Holland,
Sweden, and Norway, is about 3.5 years longer than it is in the United

1 In comparing low and high income groups, it should be noted that one season why
persons may have low income is t hat they are ill.
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States. At the start of the decade at least, 27 countries had lower age-
adjusted death rates for heart disease, among males than the United
States.

Part of the explanation for our relatively low rank in life expect-
ancy in comparison with other developed nations is our style of life
and the competitive pressures in our society. More than a dozen coun-
tries have lower rates of ulcers, diabetes, cirrhosis of he liver, hyper-
tension without heart involvement, and accidents than we do. Our
high automobile accident rate is probably due to the fact that we
have more automobiles and use them more. The rates of death from
diabetes and cirrhosis of the liver may be partly explained by the fact
that we eat and drink more than some other peoples. The high rates
of ulcers and hypertension may be part of the price we pay for our
dynamic and competitive economy.

Some of the areas in which we lag behind could be affected by the
amount and quality of health services available to our population. In
1964, the United States ranked fourteenth among the countries with
the lowest infant mortality rates. Moreover, our relative rank with re-
spect to infant mortality rates has progressively worsened in recent
decades. In 1950 the United States ranked fifth ; in 1955 we ranked
eighth; and we fell to twelfth by 1960. While many other countries
were making great progress in the reduction of infant mortality, the
United States rate declined sluggishly. At least five countries also
have better maternal mortality rates than the United States. Finally,
our death rates from tuberculosis and pneumonia are far from the best.

WHY AREN'T WE HEALTHIER?

The United States cannot attribute the shortcomings of its health
record to a lack of total expenditures for health services or to defi-
ciencies in its supply of highly trained health manpower. The United
States spends more on health services as a percentage of Gross National
Product than any other country. And the proportion of GNP devoted
to health care is rising rapidly. It increased from 4.6 percent in fiscal
year 1950 to 6.5 percent in fiscal year 1968 or from $12.1 billion to
$53.1 billion. When compared to the 13 countries with better infant
mortality rates than the United States in 1964, we had the fourth
highest ratio of both dentists and physicians to population, and the
third highest ratio of professional nurses to population.

Nor can our poor showing compared to many other developed na-
tions be blamed on the state of biomedical science and technology in
this country. The United States spends considerably more on biomedi-
cal research than any other country. It is widely thought that we are
the leading nation in biomedical science and technology.
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Genetic and environmental factors could possibly help to explain
why our health is not better. Indeed, it is passible that adverse environ-
mental factors and changes in life styles have canceled out many of
the more recent improvements in health services. The chapter on the
Physical Environment shows that air pollution can be detrimental to
health. This is also evident from the increase in death rates during
periods when pollution is exceptionally severe. And a growing major-
ity of Americans live in large metropolitan areas which are generally
subject to concentrations of polluted air.

Perhaps more important than environmental factors, however, is the
American style of life. For the vast majority of the population, health
may be adversely affected by rich diet., smoking, lack of exercise, and
the pressure of business and professional life. The high pressure of
life may explain why the United States' male life expectancy is so
much lower, even in relation to other countries, than its female life
expectancy. For the underprivileged minority, bad health may reflect
inadequate diet and ignorance about both proper preventive behavior
and the value of early medical care, as well as unfavorable housing and
sanitary conditions.

Of all these adverse factors, the health consequences of smoking
have been perhaps best documented in recent years. 1 A wide variety
of studies indicate that cigarette smoking leads to a substantial excess
of deaths among those who smoke. It increases the risk of death from
chronic bronchitis, pulmonary emphysema, heart disease, and lung
cancer. Life expectancy for young men is reduced by an average of 8
years in "heavy" cigarette smokers, those who smoke over two packs
a day, and by an average of 4 years among those who smoke less than
one-half pack per day.

Style of life and physical environment do not account fully for the
shortcomings in our health status. Two other factors, the unequal dis-
tribution of our medical care and the deprivation suffered by the Na-
tion's poor and disadvantaged, are also major causes of these
shortcomings.

Socioeconomic Deprivation and Ow Distribution of Medical Care
The lower a person's income is, the less often he sees a doctor.

Whether we look at data on visits to physicians per year, or the interval
since the last visit, or the use of a specialist's services, we see a clear,
positive relationship between higher income and greater use of physi-
cians' services. At the same time, there is more illness to be treated
among low income than high inooane people.

The use of dentists also varies markedly with income. More than 20
percent of people in families with incomes under $3,000 have never

1 See, for example : The Health Coneequencee of Smoking, 1968 Supplement, U.S. Public
Health Service Publication No. 1969.



visited a dentist, as compared to 7.2 percent of those in families with
incomes over $10,000.

There is further evidence of the unequal distribution of medical
care, and its importance for our'health status, in the provision of pre-
natal care. Though virtually all American babies are now delivered
in hospitals, the expectant mother usually seeks out prenatal care on
her own initiative and at her own expense. As a result, in most major
cities, one-third to one-half of the women delivered in public hospitals
have had no prenatal care. This is in sharp contrast to the practice
in the Netherlands, for example, where infant mortality rates are
among the lowest. There, nearly all expectant mothers get prenatal
care, but a substantial proportion of the babies are delivered at home
rather than in hospitals.

A person's race is also related to the likelihood that he will obtain
medical care, even after adjusting for differences in incomes. Negroes
at every income level use medical services less than whites. The num-
ber of physician visits per year for Negroes earning $10,000 or more,
for example, was 4.3 in 1963-64 as compared to 5.1 fcr whites with
similar inoomes. This suggests that cultural and educational factors
may also influence the use of health services, and that fewer health
services may be available and accessible to Negroes.

The place a person lives has a major effect upon his access to medi-
cal care. For example, Mississippi has less than one-half as many phy-'
sicians in relation to its population as New York, and only 58 percent
as high a doctor/population ratio as the national average. Rural areas
tend to have fewer doctors in relation to population than metropolitan
areas (about 55 percent as many) whereas inner city ghetto areas have
fewer doctors than middle class neighborhoods in the same cities. In
general, States with low doctor/population ratios tend to have high
infant and maternal mortality rates, a relatively high incidence of
infectious diseases, and a shorter than average life expectancy.

The Cost of Medical Care
The uneven distribution of medical care in this country is due in

part to the fact that medical care is becoming more costly, even in
relation to other goods and services. Medical care prices have been ris-
ing faster than other prices throughout the postwar period. From
1946 to 1967, all consumer prices increased 2.6 percent annually while
medical care prices increased at an annual rate of 3.9 percent. More-
over, in recent years the rise in medical care prices has accelerated.
They increased at an annual rate of 6.5 percent during 1965-67.

Hospital daily service charges have been increasing faster than
other medical care prices. They rose at an annual rate of 8.3 percent
from 1946 to 1967. More recently, hospital daily service charges
have increased sharply. During the two-year period 1965-1967, hospital
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charges rose about 16 percent per year. Physicians' charges increased at
an average annual rate of 7.0 percent during the same two-year period.

The relatively rapid rise in medical care prices and increases in de-
mand for services have resulted in an increase in the percentage of
personal disposable income devoted to medical care (from 4.1% in
1950 to 5.9% in 1966). Even so, the public probably consumes fewer
medical services than they would have if prices had risen less rapidly.

Fortunately, the proportion of the direct medical expenditures that
are paid by private health insurance or public programs has been
rising, and this has greatly reduced individual financial burdens.
From 1950 to 1966, the proportion of personal health care expenditures
met by "third party" payments (government, private health insur-
ance and philanthropy) rose from 35 percent of the total to 50 percent.
Still, there are millions under 65 without private health insurance who
do not qualify for aid under Medicaid, and who are accordingly left to
their own resources when illness strikes. Moreover, it is estimated that
Medicare covers only about 35 percent of the total medical care ex-
penses for those age 65 and older. Thus, despite the fact that public
outlays for personal health services have risen from $7.9 billion in
fiscal year 1966 to $15.7 billion in fiscal year 1968, even the medically
indigent and those persons over age 65 must still pay for a substantial
share of their own medical expenses.

Though low income families spend a higher percentage of their
income for medical care than more affluent families, they spend less
in absolute terms. This shows up most notably where preventive, as
opposed to curative or ameliorative, care is concerned. During 1963-64,
for instance, 54 percent of those persons under 17 years of age with
family incomes in excess of $10,000 had at least one general physical
examination, but only 16 percent of those persons under 17 years of
age with family incomes of less than $2,000 had such a routine checkup.
Generally, poor people fall farther behind high income people in their
expenditures for physicians' and dentists' services, which are partly
for preventive purposes, than for hospital care, which is largely de-
signed to cure or ameliorate existing health problems.

In addition to the direct costs of medical care, there are the costs of
the earned income foregone when a person is sick or obtaining medical
care. For the family with the medical problem, as for the economy
as a whole, these costs are considerable. In 1963, an estimated 6.2
million man-years were lost through illness, and 4.6 million of these
would have been economically productive.

One estimate has placed the value of the labor lost for that year at
$23.8 billion. Such an estimate can only be illustrative, for we cannot
know what labor would be'worth in a society without any health prob-
lems. But it does emphasize the point that the indirect costs of health



problems are considerable, and that the burden of expenditures for
medical care often falls on people whose incomes have been diminished
because they could not work.

The System of Providing Health Care
Given the unmet health needs of our population and the rapidly

increasing cost of medical care, the Nation can certainly not afford
to waste its health resources. Yet our system of providing and financing
medical care fosters inefficiency and waste in several ways.

First, our methods of paying for health care provide incentives to
use too little preventive care, and relatively too much curative and
amelioratil e care. Both private and public insurance generally cover
hospital and surgical care, but they rarely reimburse patients for physi-
cal checkups and other forms of preventive care. There is considerable
evidence that, as a consequence, our prevailing forms of health insur-
ance have some effect on the decisions of patients, and the advice of
physicians to patients, to use surgical services. A number of studies
indicate that surgical rates for such "elective" procedures as tonsillec-
tomies, hysterectomies, and appendectomies are. considerably higher
for persons with hospital insurance.

Even those who have no insurance are induced to take relatively too
much curative and ameliorative care and relatively too little preven-
tive care. The Chinese in ancient times used to pay their doctors when
the patient was well, but not when he was sick. This system of pay-
ment gives a doctor a strong incentive to provide preventive care, but
our system does not. Health professionals are usually paid in ac-
cordance with the amount of care rendered, and therefore they have
little financial incentive (but considerable ethical incentives) to avoid
providing unnecessary care.

Second, prevailing insurance plans generally give the patient in-
centives to use the highest cost component of the health care system
the hospitalwhen less costly outpatient facilities or services might
be equally satisfactory. The United States has more short-term hospi-
tal beds in relation to population than all but a few countries, and there
is a good deal of evidence that hospitals are overused in this country.
For example, a detailed study of the Kaiser Health Plan in California,
which is a comprehensive prepaid health care plan providing a full
range of health care services, showed that the age-adjusted utilization
rates for Kaiser hospitals were more than 30 percent below the Cali-
fornia average. Thus, the Kaiser Plan held its rise in hospital ex-
penditures to 15 percent during 1950-65, as compared to a 50-percent
increase for the country as a whole.

Third, the reimbursement of hospitals on the basis of costs provides
no rewards for efficient operation. The Medicare and Medicaid hospi-
tal reimbursement formulas, based on "reasonable cost," and the
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formulas of most private insurance plans, mako it easy for hospitals
to "pass on" cost increases to third parties. At present, there are gen-
erally no reimbursement, systems which make the level of income of
hospitals depend upon the ability to operate effectively and thereby
control costs.

Further, our system of independent hospitals and practitioners dis-
courages coordination among the various elements responsible for
providing medical care. This in turn leads to gaps in the type of care
offered, a wasteful duplication of facilities and equipment, and con-
siderable difficulty for many individuals in finding points of entry
into our medical care system. However, there are some examples which
show that a greater degree of coordination of health services is readily
possible. In some areas of the country regional planning bodies have
been effective in assuring that unneeded facilities are not constructed.
Further, some group practice plans provide convenient access to care,
the appropriate utilization of the skills of different medical specialists,
and comprehensive care. The experimental federally supported neigh-
borhood health care centers for the poor may, moreover, demonstrate
that greater use of paramedical personnel outside of the hospital setting
can work effectively in this country. Our present almost exclusive
reliance on the physician for care outside the hospital is in sharp
contrast to the extensive use of such personnel as visiting nurses and
midwives in many foreign countries.

Finally, a factor that may help account for the high cost of medical
care is the basically "small scale" of the health industry. Hospitals in
the United States are generally small in comparison to those of Europe
and, unlike foreign hospitals and U.S. commercial plants, are usually
independently managed. The most striking example of small-scale
production is, of course, the individual physician, especially the general
practitioner. Although group practice is increasing, it is still unusual
for moderate size groups of physicians to practice together and utilize
common laboratory facilities and ancillary staff.

THE POLICY CHALLENGE

We have seen that the first half of the twentieth century saw ex-
traordinary advances in health and life expectancy, but that the rate of
advance has been slower in the fifties and sixties. In large part this
slower rate of advance has been due to the fact that many of the most
serious health problems of infants, children, and young adults had been
solved by midcentury, and to the fact that it has not been possible to
make many significant scientific breakthroughs in the treatment and
prevention of degenerative diseases associated with the process of
aging.

Nonetheless, the considerably longer life expectancy in some other
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countries, and the differences in health status among the different
groups in our own country suggest; that we could have better health
and longer life, even without any new breakthroughs in medical science.
There can be little doubt that appropriate public policy decisions can
help to alleviate some of the factors adversely affecting the health status
of our population. Public policy can aim to redress the imbalance in
health resources, prevent and control harmful environmental factors,
and even influence our thinking about those personal habits and forms
of behavior which may prove detrimental to our health.

We have. made some progress in the provision of health care for
the, young, in offering better preventive care, and in providing broader
access to mental health facilities. The neighborhood health care centers
of the Office of Economic Opportunity and the comunity mental health
centers supported through the National Institute of Mental Health
are examples of new public policy actions in these areas.

But. much remains to be done. Many old but still unresolved public
policy questions must be reexamined. The preceding discussion of the
health status of our Nation suggests that these are among the most
important, is; ies that must be resolved :

How much of our resources should be devoted to medical research
for tomorrow and how much to provide services new?

Can the Nation provide health services in a main*: which will not
discourage preventive care, and which will inure that all persons
have access to health services which are reasonably comprehensive?

How much of the Nation's health resources should be used to serve
the elderly as opposed to young children and those in the prime of
life?

Can we find new ways to meet the challenge to the health status of
the population posed by sharp increases in medical care costs?

How can public policy redirect or control harmful practices which
damage our environment., and alter personal habits and styles of
life harmful to health, while still allowing organizations and indi-
viduals a satisfactory degree of freedom?

At present, we have no answers or only partial answers to these
and other questions. America, in short, needs not only more effort, but
also more debate and thought, if it is to realize the full potential for
better health and longer life inherent in its advanced level of scientific
and economic development.
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Chapter II

Social Mobility

HOW MUCH OPPORTUNITY IS THERE?

ccA_MERICA MEANS OPPORTUNITY." So said Ralph Waldo
Emerson over a hundred years ago. Ever since our Nation began,

:Lmericans, probably more than of lers, have believed that the
should have the opportunity to achieve whatever his talents

con bring. They have not enjoyed complete equality of opportunity,
but a belief in greater equality of opportunity has always been a part
of the American crec "i.

Thus any inventory of the state of American society must ask how
much equality of opportunity we have, and whether there is more or
less than there used to be. Complete equality of opportunity exists
when the social and economic status a person has, is determined by
his own abilities and efforts rather than by the circumstances of his
birth. If a person's family background or race, for example, affect his
ability to "get ahead," then the ideal of equality of opportunity has
not been realized.

An improvement throughout the society in the prospects for a high
income, an advanced education, or a white collar job, however, does
/tot necessarily mean greater equality of opportunity. Such improve-
ments in "life chances" for the population as a whole are, of course,
important, but they are largely the result of economic progress, which
is considered in another chapter. Here, we focus instead on the extont
to which a person's status, relative to that of others in his society, is
determined by his ability and effort, rather than by his social origins.
True equality of opportunity means that some families must fall in
relative social or economic position if others rise. Indeed, many
Americans might not want, complete equality of opportunity with its
extreme emphasis on individual talent, and some might question
whether an aristocracy of ability is really preferable to an aristocracy
of birth. A society in which the most capable people were always able
to rise to positions of leadership, however fair this might seem, could
prove intolerable to those who were condemned to failure because they
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lacked the particular talents valued in that culture. We must, then,
temper our desire for more equality of opportunity with the realiza-
tion that it may also be necessary for the successful and talented to
share their good fortune with those less well endowed. But, in this
chapter, these issues need not concern us 'unduly, for no matter Low
much equality of opportunity there may be in our Nation, most peo-
ple want. more than we now have.

To assess the degree of opportunity and measure its changes over
time, we have to be able to determine a man's relative "position" in
society, so that we can say whether he has risen or fallen in status.
Though there is no one ideal measure of social and economic position,
a man's occupation is probably the best single indicator of his socio-
economic level. Other characteristics, like high income, education,
social standing-, community influence, and membership in prestigious
organizations, an also bring high socioeconomic status. The man of
independent means and wide influence may have a high standing in
his community even if he does not work at a job, and the man in a
religious or ethnic minority may be denied access to prestigious or-
ganization 3 in spite of his career success. Thus occupational. mobility
is not a perfect indicator of social mobility, and we cannot be sure
that there is more or less equality of opportunity just because a man's
occupational position is more or less dependent on his family back-
ground than at some earlier point in our history. Yet changes in oc-
cupational mobility probably tell us as Much about changes in social
mobility as any other single measure we could use. All of the ingre-
dients of a high status usually vary with occupation and are roughly
measured by it. In a modern society like the United States, moreover,
men are admired primarily for the work they d/;. Accordingly, in this
chapter, we will measure the extent of opportunity by looking at
changes in occupational status from one generation to the next, asking
in particular how an individual's family bac.k?-round bears on his
chances of success. Toward the end of the chapter, we will also con-
siderhow the color of a man's skin affects his position in our society
(or at least his economic opportunities). In this first attempt toward
a social report, it was not possible to consider other circumstances,
such as sex, religion, or national origin, that may limit success in our
society. The special problems facing some of these groups are also of
great concern to the Nation and it is hoped that any future report can
give greater attention to them.

HOW MUCH EQUALITY OF OPPORTUNITY IS THERE?

Earlier in American history, the rossibility of moving to the fron-
tier, with its lack of established social structure, was supposed to pro-
vide at least some degree of equality of opportunity. The opportuni-
ties of the unsettled frontier have vanished, and modern American
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society has on-going institutions, established families, and an emphasis
on educational credentials that could limit equality of opportunity. A
number of observers have been understandably concerned that the
extent of equality of opportunity may be decreasing as the. Nation's
institutions become older and the demands of modern technology
place, those with an inadequate educational background under an ever
grefiter disadvantage. Among sociologists there has been a debate on
the ouestion of whether class lines, as reflected by occupational mobil-
ity, have or have not been hardening in the last several decades.

In 1962, the Bureau of the Census conducted a survey o-f "Occupa-
tional Changes in a Generation" which has made it possible to estimate
the present extent of opportunity in this country and -whether or not
there is more m less than there used to be. This survey asked a repre-
sentatk e sample of American men not only about their own first occu-
pation, income, education, and the like, but also about. their father's
usual occupation. A separate survey asked a cross section of the Ameri-
can public what degree of status they thought attached to each occu-
pation, and these responses were used to derive a numerical status
"score" (ranging from 0 to 96) for each of 44G detailed Census
occupations.1

As a result of these two surveys, it is possible to compare the occu-
pational score of each man surveyed in 1962 with the score his father
had, and thereby see how much influence the father's relative socio-
economic position had on the ranking of his son. Since the men sur-
veyed were of different ages, it is also possible to get some impression
about whether equality of opportunity has been increasing or decreas-
ing by comparing the father-son status relationship of the older men
with that of the younger.

The Present State of Opportunity

An analysis of the survey results undertaken by Professors Dudley
Duncan and Peter Blau shows that the occupational achievements of
the sons were 920t in any large degree explained by the socioeconomic
levels of their fathers. To be exact, only 16 percent of the variation
in the occupational scores of the men surveyed in 1962 was explained
by the father's occupational status.= If the data and analyses are cor-
rect., it follows that the remaining 84 percent of the variation in socio-
economic status among the sons was not related to the socioeconomic

The survey provided prestige ratings for 45 occupations. Census information on the
income and education within each occupation was used to assign scores to all other
occupations. The procedure was to assume that the relationship bet ween the socioeconomic
status of an occupation and the general level of income and education in that occupation
was similar to the relationship found to exist between these variables in the 45 occupations
for which direct scores were available. It was also known that the relt tire prestige of
various occupations changes very Ilttle over time, which made it possible to use the same
scores to measure the occupational status of both fathers and sons.

Jul2 the language of the statistician, the correlation coefficient relating the occupational
scores of fathers and sons was .40,
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status of their fathers. Since there is a probability that the men whose
fathers were of high socioeconomic status had on the average some-
what, more ability than those whose fathers had lower socioeconomic
status, some relationship between status of father and son might be
expected even in a society with perfect equality of opportunity. Ac-
cordingly, the findings, though extremely tentative, tend to suggest
that there is a considerable de;ree of social mobility in America.'

Trends in Opportunity

There is also some reason to suppose that the degree of equality of
opportunity has not been declining in recent decades. The oldest
group of men surveyed were between 55 and 64 years of age in 1962,
and the youngest between 25 and 34, so the oldest group of men held
their first jobs about 30 years before the youngest. As table 1 shows,

TABLE I.Degree of relationship* between father's occupation and respondent's
first job for four age groups, men 25 to 6.4 years old

Age (years) in March 1962

25-34 .380
35-44 .377
45-54 .388
55-64 .384

'Correlation Coefficient.

SOURCE; Peter M. Blau and Otis D. Duncan, The American Occupational Structure (New York, John
Wiley & Sons, 1967), p. 110.

the degree of relationship between the status of father and son is
roughly the same for older and younger groups. The relationship ap-
pears to be slightly less for the two younger groups than for the two
older groups, but it. would be a mistake to attach significance to these
small changes, and infer that se mobility is increasing. The con-
clusion should rather be that opportunity and social mobility have
shown no tendency to decline.

It might seem that historical changes in the occupational structure,
such as the increasing importance of white collar and other high
status jobs, have invalidated the conclusions. But, in fact, the statisti-
cal analysis that was used tended to abstract from these changes,
since it related the relative, not the absolute, occupational positions
of the men in the two generations. As a result, such changes in occupa-
tional structure presumably could not account for the findings.

3Some Americans may also w,.nder whether there is more or less opportunity in the
United States than in other parts of the world. At least one study has shown that
occupational opportunity, as here measured, is about the same in all industrialized
countries. Interestingly enough, however, there is evidence that long distance social
mobilitythat is, the ability to go from rags to riches in a single generationis greater
in the United States than elsewhere, so there does seem to be a grain of truth in the
Horatio Alger myth.
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There is, to be sure, the possibility of other shortcomings in the data
or analysis that qualify or invalidate the conclusions. If the material
wealth of the fathers of the men surveyed were known, and compari-
sons made with the wealth or income of the sons, the results might
well have been less impressive, since material wealth is presumably
easier to pass on from generation to generation than a given occupa-
tional status.

These and other qualifications notwithstanding, it is most encourag-
ing that the relative, socioeconomic status of the father has only a small
influence on the relative socioeconomic status of the son, and that this
influence is not increasing.

EDUCATION AND OPPORTUNITY

What accounts for the degree of social mobility that we enjoy?
And the obstacles to opportunity that remain? Here education plays
an important but uncertain role. Education is the principal route to
a high status occupation, but it is not obvious whether, on balance,
it promotes social mobility. As the subsequent chapter on Learning,
Science, and Art, shows, socioeconomic status influences not only ac-
cess to higher levels of education, but also the motivation and capacity
to learn. In part, then, education is a "transmission belt," whereby
initial advantages stemming from the family are maintained for the
fortunate, whereas initial disadavantages are perpetuated for the un-
fortunate. On the other hand, education allows some able people from
low status families to rise to a higher relative position iu the society.
We must assess the extent to which education limits social mobility
and also the extent to which it increases it, so that we can evaluate
the effect of additional education on equality of opportunity and find
educational policies that will further this objective. We look first
at the evidence which tends to suggest that education is the means
by which parents bequeath superior status to their children.

Education as a Barrier to Mobility

The average, person born in this century received more years of
schooling than his parents did. As table 2 shows, the average white
male born between 1900 and 1934 (aged 35 to 69 in 1969) spent 11
years in school whereas his father who was educated at a much earlier
point in time spent only about 8 years in school. But, whenever these
men were born, the education they obtained depended to some extent
on the education their father received. Thus, fathers who had above-
average education for their day have tended to produce sons who were
well-educated relative to their own contemporaries. Specifically, for
every extra year of education the family head receives, the son tends
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to get an additional three-tenths or four-tenths of a year of education.
It is also clear from table 2 that this relationship between the rela-
tive educational attainment, of fathers and sons has not changed much
since the turn of the century.

TABLE 2, Mean number of school years completed by native white males and by
(he heads of their families of orientation, and average relationship of respondent's
to head's schooling, by age, for men in the civilian non - institutional population of
the United States: March 1962

Respondent's year of birth
Family
head Respondent

Average Increase in re-
spondent's schooling for each

year completed by head

All, 1900-1934 7.9 11.0 .376
1900-1904 7. 4 9. 4 .401
1)05 -1909 7.4 10.1 .398
1910-1914 7.5 10.6 .333
1915-1919 7.8 11.1 .336
1920-1924 8.0 11.4 ,368
1925-1929 8.3 11.8 .337
1930-1934 8.7 12.0 .366

SOURCE: Beverly Duncan, Family Factors and School Dropout: 1920-1960, Cooperative Research
Project No. 2258. U.S. Office of Education (Ann Arbor: University of Michigan, 1965), tables 3-1 and
3-2. (Based on data collected by the Bureau of the Census in the Current Population Survey and supple-

mentary questionnaire, "Occupational Changes in a Generation," March 1962.)

Evidently, one way in which high status parents can assure the
future success of their children is by providing them with a better than
average education. The influence of socioeconomic status on years of
schooling is particularly notable where college and graduate education
are concerned. This is true even after differences in academic ability
have been taken into account, as can be shown by using previously
unpublished data from Project Talent, and considering only those
high school graduates who rank in the top one-fifth of the sample in
academic aptitude. If the parents of these relatively able youth are
from the top socioeconomic quartile, 82 percent of them will go on
to college in the first year after high school graduation. But, if their
parents come from the bottom socioeconomic quartile, only 37 percent
will go on to college in the first year after high 3hoo1 graduation. As
table 3 shows, even 5 years after high s,.thool graduation, by which time
almost everyone who will ever enter college has done so, only 50 percent
of these high ability but low status youth will have entered college,
and by this time 95 percent of the comparable students from high status
families will have entered college. High school graduates from the
top socioeconomic quartile who are in the third ability group are
more likely to enter college than even the top ability group from the
bottom socioeconomic quartile.

Differences in attendance at graduate or professional schools are
even more striking. Five years after high school graduation, those
high school graduates in the top fifth by ability are five times more
Week to be in a graduate or professional school if their parents were
in the top socioeconomic quartile than if their parents were in the
bottom socioeconomic quartile.
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There is also, as the subsequent chai.'er on Learning, Science, and
Art. will show, a tendency for children from families of low socio-
economic status to perform less well on tests than other chiltiren even
when they have spent the same number of years in school. This learning
differential further accent uat es the differences in the initial advantages
of children from low and high status

How Education Promotes Equal ity of Opportunity

On the other side of the ledger, we know that there are many factors
independent of family socioeconomic status which influence educa-
tional attainment, and in t urn occupational achievement. These include
native mental ability, personality traits, the influence of stimulating
teachers, and the like. If educational attninment depends mostly on
these and similar factors, it will promote social mobility, by allowing
those with ability and ambition to rise to a higher socioeconomic level
than their parents. If, on the other hand, education depends mainly
on family status it may simply be the means by which successful
parents bequeath social and economic advantages to their children.

TABLE 3.-Entrance to college, by ability and socioeconoLic status (within 5 years
after high school graduation)

Socioeconomic
status

quartile

Number of
high school
graduates in

group

Number who
enter college

Talent
Loss

Top ability group (100-80%) I. High 203, 000 192, 000 (95%) 11, 000 ( 5%)
2. 153, 000 120, 000 (79%) 33, 000 (21%)
3. 122, 000 d2, 000 (67%) 40, 000 (33%)
4. Low 60, 000 30, 000 (50%) 30, 000 (50%)

Totals 538, 000 424, 000 (79%) 114, 000 (21%)
Ability group two (80-60%) 1. High 130, 000 109, 000 (84%) 21, 000 (16%)

2. 143, 000 '0, 000 (63%) 53, 000 (37%)
3. 148, 000 78, 000 (52%) 70, 000 (48%)
4. Low 94, 000 34, 000 (36%) 60, 000 (64%)

Totals 515, 000 311, 000 (60%) 204, 000 (40%)
Total (top 40%) 1, 053, 000 735, 000 (70%) 318, 000 (30%)
Ability group three (60-40,70 1. High 94, 000 65, 000 (69%) 29, 000 (31%)

2. 135, 000 63, 000 (46%) 72, 000 (54%)
3. 159, 000 55, 000 (34%) 104, 000 (66%)
4. Low 148, 000 35, 000 (24%) 113, 000 (76%)

Totals 536, 000 218, 000 (41%) 318, 000 (59%)
Subtotal (1-3 quintiles) 1, 600, 000 952,000 (60%) 648,000 (40%)

NOTE.-Entrance to College means degree-credit only,

SOURCE: The probabilities for those tables are derived from unpublished data from Project Talent,
5-year follow-up surveys cf the 1960 twelfth and eleventh grade high school students. The 1965-1966 High
School Uraduates (Digest of Educational Statistics, 1967 edition, Office of Education, U.S. GPO, table 65,
"Number of public and nonpublic high school graduates, by sex and State: 1955-66") were then distributed
according co the Project Talent probabilities.

A statistical analysis, using again the data from the survey of
"Occupational Changes in a. Generation," tells us something about
the role which education plays in promoting social mobility. In this
analysis, which is summarized graphically in figure II-1, family back-
ground is defined to include father's occupation and education, nuraber
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of siblings, nativity of birth, color, region of birth, and region of resi-
dence. It is evident from figure 2 that some part of the variation in
occupational achievement is accounted for by the family background
factors we have just mentioned. This is largely because individuals
born in favorable circumstances (for example, in well-educated, white
families in the North) come to be better educated than those born in
less favorable circumstances. But, to a great extent, the educational
attainment of a child is due to factors that are independent of his
family background, and this education, in turn, helps him achieve a
higher occupational status el _a if he had a disadvantaged family
background. Indeed, individual differences in educational attainment
that are independent of family background explain more than half
of the variation in occupational scores attributable to education.

We can then conclude that social background factors, though impor-
tant determinants of educational and occupational achievements, are
not as important as the other factors that influence educational attain-
ment and thereby allow those of humble birth to rise to the more pres-
tigious occupations. What might be called the democratic discovery
of talent through universal education is quantitatively more important
than the educational advantages children from high status families
enjoy.

Education could, to be sure, do still more to equalize opportunity.
If education depended less on family background than it now does
then it would give children from families with a low socioeconomic
position a still greater opportunity to rise to a higher level. If, for
example, the chance to go on to college did not depend so much on the
financial resources of one's family, education would enable many more
to climb up the ladder of occupational success. Though education
could contribute much more to equality of opportunity, the fact that
it has already contributed a good deal may explain why we expect
so much of it.

OPPORTUNITY AND RACE

There is one glaring exception to the encouraging conclusions we
have drawn. The same data that show abundant opportunity for most
Americans also show that Negroes have much less occupational mobil-
ity than whites. This can be seen by looking at table 4. This table shows
the occupational distributions of men whose fathers were in the same
occupation, and also distinguishes the occupational distributions of
Negroes from all of the others surveyed in the study of "Occupational
Changes in a Generation."

The table reveals a striking result : Most Negro men, regardless of
their fathers' occupations, were working at unskilled or semiskilled
jobs. Even if their fathers were in professional, managerial, or pro-

22

41



Figure 11--1: Sources of Variation in Occupational Achievement, for Men 20.64 Years Old
in Experienced Civilian Labor Force: March 1962.

PERCENTAGE OF TOTAL VARIATION IN OCCUPATIONAL ACHIEVEMENT

0 20 40 60 80 100

I 1 I I I I l I

BACKGROUNDS,
EDUCATION ALL OTHER FACTORS

NOT EXPLAINED BY
EDUCATION AND/OR

6.4CKGROUND (60.7%)

EDUCATION, APART FROM BACKGROUND (18.4%)

OVERLAPPING INFLUENCE OF EDUCATION AND BACKG: JUND .. (17.1%)

BACKGROUND -',APART FROM EDUCATION (3.8%)

TOTAL (100.0%)

Source: P.M. Blau and O.D. Duncan, The American Occupational Structure,
(New York: Wiley, 1967), Appendix H.

'Background factors included:

Family head's occupation
Family head's education
Number of siblings and sibling position
Nativity
Color
Region of birth and region of residence

prietary positions, they were usually operatives, service workers; or
laborers. Growing up in a family of high socioeconomic status way
only a slight advantage for the Negro man. By contrast, the majority
of white men with higher white collar backgrounds remained at their
father's level and almost half of the white men whose fathers were in
clerical or sales work and almost, two-fifths of those with a farm or
blue collar background moved up into the more prestigious professional
and managerial group. But the Negroes from similar origins did not.
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The Negro man originating at the lower levels is likely to stay there,
the white man to move up. The Negro originating at the higher levels
is likely to move down ; the white man seldom does. The contrast is
stark.

As we saw earlier in the chapter, education is an important, source
of occupational opportunity. Because most Americans can realize their
highest ambitions through education, it is often assumed that. Negroes
can similarly overcome the handicaps of poverty and race. But this
has not been so in the past. To be sure, even in minority groups, better
educated individuals tend to occupy more desirable' occupational posi-
tions than do the less educated. Yet the returns en an investment in
education are much lower for Negroes than for the general population.
Indeed, for a Negro, educational attainment may simply mean ex-
posure to more severe and visible discrimination than is experienced by
the dropout or the unschooled.

TABLE 4.-Mobility from father's orcupation to 1962 occupation (percentage dis-
tributions), by race, for civilian men 25 to 64 years old, March 1962

Race and father 's occupation

1962 Occupation' Total

High
white
collar

Lower
white
collar

Higher
manual

Lower
manual

Farm
Not in ex-
perienced

civilian
labor force

Percent Number
(000)

Negro
Higher white collar 10.4 9.7 19.4 53.0 0.0 7.5 100.0 134
Lower white collar 14.5 9.1 6.0 69.1 0.0 7.3 100.0 55
Higher manual 8.8 6. 8 11. 2 64. 1 2. 8 6. 4 100. 0 251
Lower manual 8.0 7.0 11.5 63.2 1.8 8.4 100.4 973
Farm 3.1 3.0 6.4 59.8 16.2 11.6 100.0 1,389
Not reported 2.4 6.5 11.1 65.9 3.1 11.1 100.0 712

Total, percent 5. 2 5. 4 9. 5 62. 2 7. 7 10.0 100. 0
Total, number 182 190 334 2,184 272 352 3,514

Non-Negro
Higher white collar 54.3 15.3 _1.5 11.9 1.3 5.6 100.0 5, 836
Lower white collar 45.1 18.3 13.5 14.6 1.5 7.1 100.0 2, 652
Higher manual 28.1 11.8 27.9 24. ii 1.0 7.3 100.0 6, 512
Lower manual 21.3 11.5 22.5 3d.0 1.7 6.9 100.0 8,798
Farm 16.5 7.0 19.8 28.8 :d.O. 4 7.5 100.0 9, 991
Not reported 26.0 10.3 21.0 32.5 3.9 6.4 100.0 2,666

Total, percent 28.6 11.3 20.2 26.2 6.8 6.9 100.0
Total, number 10, 414 4,130 7, 359 9,560 2,475 2,517 36,455

I Combinations of census major occupation groups. Higher white collar: professional and kindred workers,
and managers, officials, and proprietors, except farm. Lower while collar sales, clerical, and kindred workers.
Higher manual: craftsmen, foremen, and kindred workers. Lower manual: operatives and kindred workers,
service workers, and laborers, except farm. Farm: farmers and farm managers, farm laborers and foremen.
Classification by "father's occupation" includes some men reporting on the occupation of a family head
other than the father.

SOURCE: Unpublished tables, survey of "Occupational Changes in a Generation."

Thus, in addition to the handicap of being born in a family with
few economic or other resources, the average Negro also appears to
have less opportunity because of his race alone. Let us examine the
relative importance of each of the different types of barriers to success
for Negroes.

Figure 2 shows that' the average Negro male completed 2.3 fewer
years of school than the average white male, that his occupational
score is 23.8 points lower, and that his income is $3,790 lower. Much
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of the shortfall in the relative achievement of Negroes can be attributed
to specific causes. One year of the educational gap arises .from the fact.
that; Negroes conic, from disavantaged families while an additional (1.1
year is the result of the fact that, Negroes tend to be born into larger
families where. resources must be spread among more children. But
even with the allowance of 1.1 years of schooling traceable to these
disadvantages, there remains an unexplained gap of 1.2 years. Evi-
dently, this must, be caused by something other than the initial socio-
economic differences between blacks and whites. Perhaps it is the
Negro's knowledge that. he will be discriminated against whatever
his education.

FIGURE 2.Differences in means between white (TV) and Negro (N) with respect
to educational attainment, occupational status, and income, with components of
differences generated by cumulative effects in a model of the socioeconomic life
cycle, for native men, 25 to 64 years old, with nonfarm background and in the
experienced civilian labor force: March 1962.

Years of school completed 1952 occupation score 1961 income (dollars) Component I

(W) 11.71
1

10, 71
1

10.61
J

(N) 9.4

1.0

0.1

1.2

2.3

(W) 43.5
J

36.977
J

36.36.3]
J

31.51
J

(N) 19.7

6.6

0.6

4.8

11.8

23.8

(W) 7,070 1
J 940

6, 1301
1 70

6, 0601 .

J 520
5, 5401

J 830
4,7101

J 1,430
(N) 3,2801

J 3,790

(A) [Family'

(B) [Siblings'

(C) 'Education]

(D) !Occupation]

(E) V ncornef

(T) ]Total'

I Difference duo to:
(A) Socioeconomic level of family of origin (head's education and occupation).
(13) Number of siblings, net of family origin level.
(C) Education, net of siblings and family origin level.
(D) Occupation, net of education. siblings, and family origin level.
(E) Income, net of occupation, education, siblings, and family origin level.
(T) Total difference, (W) minus (N) =sum of components (A) through (E).

SOURCE: 0. D. Duncan, "Inheritance of Poverty or Inheritance of Race?" forthcoming.

If we look at the occupational gap of 23.8 points, we see that 6.6
points can be ascribed to initial Negro-white differences in family
socioeconomic levels and an additional 0.0 to differences in family
size. The residual educational gap, already identified, carries over
into occupational achievement, lowering the Negro score relative to
the white by 4.8 points on the average. There I' .'rains a gap, not, other-
wise accounted for, of 11.8 points. This discreouicy derives from the,
fact. that Negro men with the same, schooling and the same family
background as a comparable group of white men will have jobs of ap-
preciably lower status. It, is surely attributable in part, to racial dis-
crimination ill hiring, promotion, and other job-related opportunities.

All of the factors mentioned are converted into an income gap total-
ing $3,790. Substantial components of this are due to socioeconomic
status and family size ($1,010", lower educational attainment ($520),
and job discrimination ($8::))), so that disadvantages detectable at
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earlier stages clearly have an important impact ir. lowering Negro
income compared to white income. But there remains a gap of $1,430
not otherwise accounted for, suggesting that Negro men, relative to a
group of white men of comparable family background, educational
attainment, and occupational level, still receive much lower wages and
salaries. The specific magnitudes obtained in calculations of this kind
are not to be taken as firm estimates. Nevertheless, the substantial
discrepancies existing ')etween Negro and white attainment suggest
that the Negro has severely limited opportunity, not only because his
social and economic background place him at a disadvantage, but also
because he faces racial discrimination in the school system and in the
job market.

What can we conclude about social mobility in America? We have
seen that there is opportunity for the great majority of our citizens
to improve their relative occupational status through their own efforts.
Yet we are far from achieving true equality of opportunity. Economic
and social status in our society still depend in a striking way on the
color of a man's skin. Until we can eliminate this barrier to full
participation, we will not have been faithful to our historic ideals:



Chapter III

Our Physical Environment
ARE CONLITIONS IMPROVING?

T N THIS CHAPTER we are concerned with our physical surround-
"- ings : wit; L the air we breathe, the water we use, the housing we
occupy, the landscapes we see, and the transportation systems and
urban patterns that determine the spatial dimensions of our lives.

THE NATURAL ENVIRONMENT

The natural environment is different for each community. In one
community the air is polluted, but the water is reasonably clean;
in another the reverse may be true. In a third place solid wastes
expanding graveyards of abandoned cars, or piles of trashmay be
the most serious problems. In one pace problems are getting worse;
in another they are getting better. Programs designed to deal with
pollution are as diverse as the problems themselves. Air, water, and
land pollution are treated as separate and independent problems; the
two Federal agencies with primary responsibilities for air and water
pollution are in separate cabinet departn'ults. Many State and local
agencies also deal with one pollution problem or another.

To summarize the vast variety of em ironmyntal problems and
policies we need to consider the interdependence of air, water, and
lard pollution, and the level and composition of the National Income.
The "materials balance" framework provides an approach which can
enable us to do this.

The Materials Balance Fr,,n2/..work

We start with the fact that the total weight of materials taken
into the economy from naiure must ultimately equal the total weight
of the wastes discharged, plus any materials recycled. This means that
a reduction in any one kind of waste. such as particulate matter into
the atmosphere, must be accompanied by an increase in some other
kind of waste, such as dry solids or solids discharged into waterways,
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or else, by a continual recycling of this material. Except for respiratory
carbon dioxide and water, it is technologically possible to stop most of
the present; discharge of wastes into the air and watersheds. But the
result would be an accumulation of solid wastes that might be equally
objectionable.

The economy uses almost 1.5 billion tons of fuel each year,' The
main product's of combustion are gaseous oxides of carbon, hydrogen,
sulfur, and nitrogen. These plus a portion of the solid ash are normally
discharged into the atmosphere. The economy also takes in about
another tons of minerals and food and forest products. Con-
sinners use these goods in the form they receive them, or further
transform them (e.g., by eating), but must sooner or later dispose of
the end product, whether it be empty tin cans, "throw-away" bottles,
worn-out refrigerators, plastic toys or human excreta.

Thus we can see that the pollution problem will probably increase
as the economy grows. If, for example, industrial production tends to
grow at VA percent per year, it will have increased fourfold by the
year 2000 and almost tenfold by 2020. Unless there are changes in
technology or the composition of output, the total weight of materials
going through the economy, and the wastes generated, will have in-
creased by a like amount. Surd, this will not be allowed to happen.
The society must continuously recycle more of the materials it uses,
or reduce. pollut ion in s,,me other way. Still, this hypothetical projec-
tion alerts us to the fact that a new type of natural resource scarci(,y
is emerging.

Since Malthus' time, the possibility of resource scarcity has held
the attention of economists and laymen alike. Available evidence today
suggests, however, that, resource scarcity has not posed a threat to
American, economic growth over the last 60 years, nor is it likely to
over the next 50 years.

The same cannot be said of the new type of scarcity : nature's limited
capacity to absorb wastes. The present levels of pollution are serious
enough. But unless we develop new technologies of recycling, they
could become much worse.

We cannot draw any direct lines from the amonnt of wastes dis-
charged in an area to the 0-12!)p-,e done by pollution. Some wastes, such
as carbon dioxide, p-e. not usually considered pollutants. In some areas,
especially rural areas, the level of pollution may be below the threshold
at which it' begins to do damt..,,e. It is also possible that some parts of
the ell vironmen; can speci.-lize as receivers of waste. Certain land
areas and rivers could be loaded with wastes almost without limit, and

1 This and the following estimates are from Ayres and Kneeme, "Environmental
Pollution," Federal Programs for the Derelopmrnt of II um an Rorourres, A Compendium
of Papers Submitted to the Subcommit# .e on Econonde Progress of the Joint Economic
Committee, Congress of the United States, 1968.
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other areas and rivers kept in good condition for other uses. We must
therefore look at each type of pollution in turn, along with its sources,
effects, and geographic dispersion.

Air Pollution
In most of our large cities today more wastes are being discharged

into the atmosphere than can be dissipated. The result is air pollution.
Polluted air can contribute to sickness, disability, and premature
death ; it can soil and damage buildings and materials of all kinds; it
can injure and destroy farm crops and other vegetation ; and it can
blight our cities and degrade the quality of our lives. In addition,
the more distant future holds the ominous possibility of radical changes
in climatic conditions.

a. Major Pollutants and Their Adverse Effects
Carbon monoxide is the most important air pollutant in terms of

weight emitted into the atmosphere. Generated principally from trans-
port vehicles and combustion processes, it can cause physical and
mental impairment, and death.

Oxides of nitrogen and hydrocarbons (from autos and industrial
sources) photochemically react to produce photochemical smog, the
most irritating effect of which is eye irritation. Smog makes breathing.
more difficult, especially for those with respiratory diseases, and it has
been known to cause serious plant damage.

Sulfur dioxide, from burning of coal and oil, damages vegetation,
affects the lungs adversely, and has been associated with an increase
in respiratory death rates and cardiovascular ailments among older
persons. Sulfur trioxide, from the same source, converts to sulfuric
acid in the air and causes corrosion and deterioration of certain fabrics
and of steel and stone structures.

Particulate matter, such as lead from auto exhausts, may be directly
harmful to human beings. Other particulates may magn.ify the adverse
effects of other pollutants on the lungs, and soil structures and mate-
rials. Major sources are ash products of combustion in electric power
and industrial production.

b. Air Pollution Levels
Are the levels of air pollution high enough in major American

cities to create serious problems? Some idea of the significance of
the air pollution problem can be obtained by comparing the actual
levels of each type of pollutant in various cities with some standards
for air quality, to see if air pollution exceeds an acc,-,, le level.
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It should be emphasized here that. the best presently available in-
formation on air pollution problems is incompletehence the tentative
nature of the goals. Because of the dire consequences of continued
increases in pollution we have to take precautionary measim:.- in the
face of information which is not only insufficient. but subject to change
as our knowledge grows.

Two different, sets of tentative air quality goals have been adopted.
If the "tentative, short range goals" were achieved, most, of the unde-
sirable effects now understood would be eliminated. The long range
goals set more rigorous standards, since not all of the effects of air
pollutants are known, and there is evidence which suggests that still
lower levels must be reached to eliminate all of their detrimental
effects.

An index of air pollution can be obtained by comparing a city's
maximum pollution levels to the tentative air quality standards. There
are six major American cities for which the index exists. None of the
six cities meets even the tentative short. range standards, suggesting
that the air pollution problem is quite significant. A comparison of
the maximum air pollution levels of the six cities Nvith the long range
standards indicates an even worse situation.

TABLE 1 .Air Pollution Index (1 is barely adequate air; the higher the number
the greater the pollution)

Based on tentative
short range standards

Chicago 2.7
los Angeles 2.2
Philadelphia 2.2
Washington 1.6
Civinnati 1.6
San Francisco 1.1

On the basis of less det: 'led information, the National Center for
Air Pollution Control (n j.PC) has ranked 65 metropolitan areas in
order of the seriousness of their air pollution problems. The ten with
the most serious problems are, in order :

1. New York
2. Chicago
3. Philadelphia
4. LALong Beach
5. Cleveland

6. Pittsburgh
7. Boston
8. Newt-, dc
9. Detroit

10. St. Louis

A glance at the major oources of air pollution makes it evident that
substantial reductions in air pollution will not be easy. The NCAPC
has estimated that energy conversion in the transportation system is
the source of nearly 60 percent of all the major air pollutants, and
90 percent of the carbon monoxide. This suggests that a major reduc-
tion in the extent of air pollution would require either a substantial
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limitation in the use of the automobile, nr else a type of automobile
(like a steam or electric car) capable of generating less pollution.

Less radical and costly changessuch as smaller cars or more ex-
tensive use of trains could, however, make a significant contribution.
So would more emission control measures in industry and public util-
ities. Industrial sources account for 18 percent of all pollutants, and
utilities and other energy conversion for another 21 percent. In the
case of particulate matter resulting from electric power generation,
for example, it has been estimated that rates of emission could be re-
duced by 80 percent by the year 2000 at a cost of $11 million per year,
which is quite small in relation to total production cost.

Water Pollution
Water, like air, is often used as a waste receptacle. The accumulation

of wastes that cannot be dissipated leads to pollution. The uses of
water are more numerous and the relationships more complex than for
air. Water which is too polluted to swim in may not be too polluted
for fish. Water too polluted for fish may still be suitable for sailing
or hydro-electric power generation. The uses of water must accord-
ingly be taken into account before the severity of water pollution can
be judged.

In recent years the use of water for recreational purposes has become
more important. But the dumping of industrial wastes and municipal
sewage into the Nation's waterways has diminished their ability to
serve the rising demand for recreational facilities, which require
higher water quality. It is necessary, therefore, uot simply to maintain
but to raise water quality.

The most common standard by which the quality of water is judged
is the quantity of dissolved oxygen (d.o.) in it. When considerable
quantities of organic materials are dumped into a river, the oxygen-
using bacteria in these wastes draw down the level of dissolved oxy-
gen. Since oxygen is necessary to support all forms of animal life,
plankton and higher orders of animal life in the food chain, including
fish, disappear. The depletion of oxygen also ultimately keeps the
oxygen-using bacteria from decomposing the organic substances in
the water into their basic chemical constituents, and a septic situLtion
develops. Anerobic or non-oxygen using processes continue to bring
about some decomposition of wastes, but these processes produce foul
smelling gases.

Though they do not usually cause disease themselves, the presence
of those forms of coliform bacteria normally found in the feces of
warmblooded animals, including humans, indicates that there is a
serious danger of harmful c. ganisms in water. Thus the concentration
of fecal coliforms, which normally come from municipal sewerage, is
another measure of water quality. So is the concentration of synthetic



organic compounds (from detergents), toxic substances (-from herbi-
cides and pesticides), plant nutrients, and specific industrial wastes,
such as sediment, dissolved solids, and radioactivity. Industrial proc-
esses, and especially the generation of nuclear power, can also cause
"thermal pollution" by heat ing the. water and thereby harming fish.
Tile acid draina;res resulting from coal mining also make water un-
suitable for fish or drinking, yet may make water clearer and more
attractive and enhance its usefulness for sonic industrial purposes.

Sonic standards for water quality have been determined by a Tech-
nical Advisory Committee convened in 1967 to advise. the Secretary
of the Interior. This committee took account of both recreational and
industrial uses, and the danger of polluted water to health. It estab-
lished different standards of quality for different water uses.

These criteria can be compared with actual measurements of quality
to determine where and how often water pollution forecloses certain
uses of water. A sample of 25 stations in the Federal surveillance sys-
tem was drawn, and the levels of disso;-,-,A oxygen and fecal conforms
observed. Seventeen of the stations reported at least one reading below
the dissolved oxygen standard needed for fish and wildlife, and nine
stations experienced such a condition more than 5 percent. of the time.
All of the stations observed had maximum conform counts above the
standard for general recreation use and public water supplies, and
10 had average counts above this standard. The Missouri-Mississippi
Basin and the Cuyahoga, Sacramento, Delaware, and Potomac Rivers
were unsafe even for boating more than TO percent of the time. Thus,
it. appears that many major rivers are in appalling condition much of
the time. On the other hand many rivers, particularly in the West, are
relatively free of pollution.

The primary sources of water pollution are municipal and industrial
wastes. The households of about 125 million people, or almost 90 per.
cent of the urban population, are connected to sewer systems. Manufac-
turing wastes are also discharged through the same sewers and
produce an organic waste load three times as ['Teat as households.
Industrial wastes are probably responsible, for a substantial part. of
the water pollution problem.

The extent of treatment of manufacturing wastes is not known,
but, we do know that sewer systems serving about 104 million people
treat the wastes before aro discharged. About three-fifths of
these, in turn, have. both "primary" and "secondary" treatment, which
removes at least 85 percent of the biological oxygen demand of the
wastes,

If all municipal wastes were treated and if the effectivess of
treatment were raised to 85 percent, on average, actual municipal dis-
charges into rivers would still be greater in 1980 than they were in
1962, and would have doubled by 2020. If, on the other hand, we raised

32

51



the effectiveness of all treatment to 95 percent., municipal waste (1w-
charges into rivers would probably decline over the next 60 ye:u6s.
95 pertz,tnt treatment goes the outer limits of present technology,
and would perhaps triple or quadruple treatment costs.

One estimate puts the costs of building and operating treatment
plants that would remove at least 85 percent of the organic wastes
from both municipal and industrial effluents by 1973 at over $20
billion, or $4 to $6 billion a year.

Pollution of the Land
Solid wastes are increasing both in variety and in volume. They

include, in addition to garbage and ashes, considerable quantities of
industrial wastes, old appliances, construction refuse, junked cars,
agricultural chemicals, "throw away" cans, bottles, or plastic contain-
ers, and even radioactive materials. In an earlier period solid wastes
were mainly organic materials that would be degraded over time, but.
they are now about 65 percent inorganic solids.

In 1966, the Nation disposed of an estimated 165 million tons of solid
wastes. This total is expected to grow to about 265 million tons in
1976. Household wastes alone are considerable. Data in the late fifties
showed that several cities collected close to four pounds of refuse per
capita per day, and this level has since increased. In 1965, the Nation
also disposed of about 6 to 61/, million motor vehicles. The byrden of
junked automobiles is, however, lessened by the fact that muCa of the
material can be profitably reused; in 1965, about 15 percen of the
rubber, and at least. 90 percent of the steel was recovered from junked
automobiles.

The accumulation of solid wastes has almost exhausted convenient
landfills in many urban areas.2 Solid wastes can be transported to
rural areas, though at increasing cost. Landfills can also be used to
reclaim swamps and marshes for urban uses, although there is evidence
that this may have adverse effects on marine life. Filling coastal marsh-
lands also appears to have an impact on fisheries which is not yet
properly understood or measured.

Solid wastes also can be (and often are) incinerated, composted, or
barged to the sea.. This can increase air and water pollution. indeed,
the incineration of certain types of plastics found in solid wastes
(especially Teflon, and fluorinated and vinyl plastics) produces chemi-
cal contaminants whose physiological effects may be similar to those
of phosgene gas, a severe respiratory irritant used in World War I.

The costs of disposing of solid wastes are often considerable. Ayre3
and Kneese estimated that local governments spend about a billion and
a half dollars on collecting and disposing of such wastes. Schools and

2 A Strategy for a Liveable Environment. Report to the Secretary of HEW by the Task
Force on Environmental Health and Related Problems, June 1967.
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roads are the only items on which local governments spend more. These
costs wary considerably with the level of service provided. A study of
refuse ollection in St.. Louis showed th:; t changing the pickups from
the curb to the house doubled costs, and thaf an increase from two to
three pickups a. week increased costs by almost atlii rd."

The costs of different methods of disposal and locations for dumps
are particularly crucial. Even with present technology, it is possible
to prevent great damage to the quality of the environment, if only
by hauling the wastes to uninhabited areas. But measures that com-
pletely protect the quality of the environment may be so costly they
are not worthwhile. A wise policy concerning solid wastes must there-
fore be based on informed judgments about the benefits and costs of
the relevant alternatives in each local situation.

Other Environmental Hazards
Some problems of the natural environment cannot. be described in

terms of the flow of materials through the economy. This is true of
floods, droughts, erosion, hurricanes, and other natural hazards. In-
creased meteorological knowledge, better transportation and cornnuni-
cation, new dams, irrigation works, and drainage systems, and better
housing have greatly eased the problem of such natural disasters.
Because of these and other protective measures; more people are able
to live in disaster-prone areas. However, this tends to increase the
population at risk to natural disasters.

Another environmental problem is noise. Noise is not only unpleas-
ant and disruptive, but can also be a. threat. to health. Clinical evidence
shows conclusively that noise can damage hearing. It has been esti-
mated that more than 6 million Americans are subjected to hazard-
ous noise levels at their jobs. Current levels of electronic amplification
of music have also been shown to lead to at least temporary impair-
ment of hearing. With increased crowding, electronic amplification of
sound, 'use of machinery, sonic booms and other noises from the trans-
portation system, the average noise level rises each year.

Outdoor Recreation
The natural environment is a source of esthetic satisfaction and the

setting for outdoor recreation. Vast rural areas are almost totally
unspoiled, and even some areas with significant pollution problems can
be used for outdoor recreation.

Outdoor recreation is accordingly enjoyed on a wide scale. The
Bureau of Outdoor Recreation has estimated the total number of
"occasions" of outdoor recreation at 6.5 billion in 1965, or up 50 per-
cent from 1960. This figure is expected to rise to 10 billion by 1980.

Werner Hirsch, "Cost Functions of an Urban Government ; Refuse Collection," The
Review of Economies and Statistiea (190).
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The forms of outdoor activity that attract the greatest number of
people are walking for pleasure, swimming, picnics, and pleasure
driving.

In 1965 there were some 345 million acres of designated rural recre-
ation lands administered by Federal, State, and local agencies, or about
1.8 acres per capita. The Mountain States have 20,000 acres of such land
per person, but New Jersey has only .06 acre per person.

The Bureau of Outdoor Recreation has indicated that outdoor recre-
ation rises with income. This suggests that the extremely unequal
distribution of public recreation land is a problem, and that the de-
mand for outdoor recreation can be expected to increase as incomes
rise.

THE MANMADE ENVIRONMENT

The quality of life obviously depends on the places we live inour
homes and communities.

D. THE QUANTITY AND QUALITY OF HOUSING

When high- or middle-income families build new homes at P. faster
rate than that at which the population grows, this tends to improve
housing for low income people as well. The housing that is vacated
by those who move into the new housing is usually sold or rented to
families with lower incomes, and the housing these families occupied
is usually then taken up by families with still lower incomes. We shall
see that this procss hag led to better housing for Americans at all in-
come levels, but that some Americans have been denied the full bene
fits vf t; le increase in the housing supply.

The quality of housing has improved substantially in recent years.
The 1950 census revealed that 39 percent of the Nation's occupied
housing failed to meet minimum standards, in the sense that it was
either "dilapidated" or "deteriorating," or lacked .adequate plumbing
facilities. By 1960 only 16 percent, and by 1966 only 10 percent, of
the Nation's housing failed to meet those standards.

Suburban areas had the lowest percentage of inadequate units with
center cities second and nonmetropolita.n areas the highest. The re-
duction in the amount of unsatisfactory housing was greatest in non-
metropolitan areas, next greatest in city centers, and least in the
suburbs. The improvement, in other words, was greatest in the areas
where the need was greatest..

The proportion of overcrowded housing has also declined. In 1950,
16 percent of the housing units were overcrowded, i.e., contained 1.01
or more persons per room. In 1960 the percentage of overcrowded units
by this standard had fallen to 12 percent.

Admittedly, the change in ,Lie proportion of Americans with sub-
standard or overcrowded housing is in some respects misleading. The
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minimal standards are too low to have any meaning, for the average
American, whose housing has exceeded the standards for some time.
The unchanging standards also ignore the rising expectations that
accompany the Nation's rising standard of living. Still, they do
fairly reveal a substantial absolute improvtent in the quaThy of
housing for most of those who have lived in the poorest housing.

b. CAusr.s OP THE hiPROVEMENT

The principal reason for improvement is the construction of new
housing, most of which has apparently been built for middle and up-
per income families. Between 1960 and 1P07, 11.5 million new housing
units were started in the United States. Of these, 98 percent were
privately owned and 2 percent publicly owned. As was pointed Out
earlier, new housing construction has helped to elevate the ality of
Dousing available to all.

Urban renewal has provided better housing for sonic poor families,
but its effect has been slight. From the inception of the 1949 housing
act. through fiscal 1907, urban renewal provided only 107,000 new and
75,000 rehabilitated housing units. Urban renewal projects usually
take from 6 to 9 years to complete.4 As of July 1967, the nrban renewal
program had demolished 383,000 dwelling units, or more than it had
built and rehabilitated. This is due in part to the fact that new con-
struction in many of the urban renewal areas is not yet complete.
Urban renewal efforts have, not, in any case, been generally designed
to add to the housing of the very poor. Of the new units built in urban
renewal projects, only 10 percent were low rent public housing. Most
of the 636,000 low rent federally administered housing units in exist-
ence at the end of 1900 were outside of urban renewal projects. These
636,000 housing units, though dwarfed by the size of the increase in
new private housing, have nonetheless made a very important con-
tribution to the housing of the poor.

C. BARRIERS AND INEQUITIES IN THE liousixo MARKET

-Unnecessary barriers and inequities have denied many Americans
a fair share, of the gain from the increase in the supply of good hous-
ing. A lack of access to credit, ignorance of available housing, zoning
laws, and above all racial segregation have put many Americans at
it disadvantage in the housing market, and limited the extent to which
the construction of new housing has added to the housing available
to them. Racial segregation in housing, for example, makes it diflicult
for 'Negroes to obtain new houses in the suburbs or even the hous',er
vacated by others within the city. Most of the increased housing sup-

'This estimate was made by staff members of the National Commission on Urban Prob-
lems. See Anthony Downs, "Moving Toward Realistic Housing Goals.- in yen du for the
Nat ion. Kermit Gordon. ed. I Washi,ngton: The Brookings Institution, 1955). pp. 141-175,

36

55:



ply is reserved for whites, and blacks are left to compete for such
housing as exists in the ghetto. Zoning laws which prohibit, apart-
ments, or houses on small lots, can similarly restrict the supply of
housing of a kind that the poor can afford.

The importance of these barriers in the case of the Negro' is clear.
There is an almost total segregation of Negroes in most American
cities. Table 2 shows that, more than 85 percent of the Negroes in 109
cities would have to move from the block in which they live in order
to achieve a rawlom distribution of Negroes and whites over the
entire metropolitan area..

The extent of segregation, moreover, is apparently not decreasing.
As table 2 reveals, segregation has probably even increased from 1950
to 1960, because of the considerable increase in urban segregation ill
the South. The exact extent of housing segregation since the 1960
census is not known, but studies conducted since then suggest that
there has been little progress since 19G0.

TABLE 2. Average indexes of residen!ial segregation of the white and nonwhite
population, for 109 cities, 1940 to 1960

Year Total North and West South

1940 85.2 85.5 84.9
1950 87.3 86.3 88.5
1960 86.1 82.8 90.7

SOURCE: Karl E. Taeuber and Alma F. Taeuber, Negroes in Cities, Chicago, Aldine Publishing Co.,
1965, table 5, page 44.

The different income levels of whites and Negroes contribute to the
segregated pattern in housing. But race is a far better predictor of
where a person will live than is incomeor any other attribute. For
example, a disproportionate number of Negroes with incomes high
enough to afford to live in more prosperous neighborhoods nonetheless
live in poverty areas. In 1960 only 12 percent of whites with incomes
above the poverty level were living in poverty areas, but two-thirds
of all Negroes who had incomes above the poverty line lived in poverty
areas. The tendency for Negroes with middle-level incomes to be con-
fined to poverty areas may also help explain the fact, noted in the
chapter on "Social Mobility," that middle class Negroes are less likely
to be able to pass their status on to their sons than middle class whites.

Racial segregation in housing not only has "social" costs of the
sort just described, but also operates as a barrier in the housing market
which sometimes denies Negroes their share of the benefits from the
increase in the Nation's housing supply. The extent and rigidity of
racial segregation in housing suggest that Negroes cannot move into
white residential areas without considerable difficulty. To the extent

5 Reynolds Farley and Karl E. Taeuber, "Population Trends and Residential Segregation
Since 1960," Science (March, 190). p. 955.
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this is true, they are denied access to most of the Nation's housing
supply. This in turn would imply that -Negroes would have to pay
higher rents for comparable housing than whites.

There is evidence that this is often the case. As table 3 shows, in
three of the places studied, rents are much higher in mainly Negro
neighborhoods than in mainly white neighborhoods with the same per-
centage of "sound" housing (housing with adequate plumbing, and
neither deteriorating nor dilapidated) and the same number of rooms
per dwelling. In four other cities, there was probably no meaningful
difference in the rent for housing of comparable quality.

TABLE 3.Rents paid by Negroes and whiles for comparable housing

City

Average monthly Average monthly Negro rent
rent in median rent in white census minus white
Negro census tract with compa- rent for compa-

tract rable housing rable housing

Atlanta $37 $38 1
Baltimore 66 55 11

Detroit 61 60 1

Los Angeles 58 56 2
New York:

Manhattan 59 61 2
Brooklyn 60 51 9

Philadelphia 49 40 9

Non.This estimate was provided by Professor Barbara Bergmann of the Department of Economics
at the University of Mary lar d.

Though the complexity of this problem and the limitations of the
data call for caution, these results tend to strengthen the logical pre-
sumption that practices which exclude Negroes from most of the
housing supply will mean that the pressure of increasing demi, 1 by
Negroes will force up the prices of the housing they are allowed to
occupy. The barrier of residential segregation is particularly impor-
tant when the Nation's housing supply grows faster than the popula-
tion: it limits the process by which new housing for the well-to-do can
open up better housing for the poor. Since this process is the main
source of better housing for the poor, segregation, along with credit,
zoning, and other barriers which limit the access of the poor to avail-
able housing, are outstandingly important.

City Space and Urban Amenities

Most Americans now live in cities or suburbs. Thus the manmade
physical environment includes not only the house or apartment, but
also that complex of stiluctures. streets, and services we call the city
or tie metropolitan area. The geography of the city, and the trans-
portation system that. let-, the resident move within it or escape °in-
side it, are therefore important parts of our physical environment.

The metropolitan environment is infinitely varied. But there is a
common problem that. links the lives of all the residents of a metro-
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politan area. This problem is the scarcity of urban space, for which
all the residents of a metropolis compete, whether they are buying
homes or looking for a place to park.

a. POPULATION AND URBAN SPACE

As we argued earlier, Malthus' dismal prediction that population
tends to grow faster than food production has lost its credibility, at
least for the economically developed nations. But population growth
in the United States is posing new kinds of problems, different from
those that were expected. One of these is the scarcity of urban space.
The growth and increasing concentration of our population deny us,
privacy and elbow room. Our increasingly congested cities are already
depriving many people of the satisfaction of Open space. As cities con-
tinue to grow, it will be even more difficult to find a quiet park, an
open space, or a secluded beach. This problem may already be serious
in such areas as Harlem, which has a sardine-can density of 67,000
persons per square mile.

It is not possible to say for certain whether such crowding degrades
the quality of life significantly for very many people. Perhaps only a
minority want privacy or open space, or can experience claustrophobia.
It is evident from any number of parks and beaches that, just as a
few seek secluded spots, so many others congregate wherever the most
people are.

Animal experiments have shown, however, that severe congestion
tends to increase aggressive behavior, to break down normal mating,
nesting, and maternal activity, and to contribute to higher rates of ill-
ness and death. There may also be a limit to the congestion that hu-
man beings can tolerate.

The number of persons that can be accommodated per square mile
without serious crowding depends in part on what might be called
the "technology" of urban space. It is possible to build more living
space on each acre, by building up rather than out, providing com-
munal landscaping and recreational space, using underground trans-
portation, and the like. There are undoubtedly limitations to the
number of people who can live satisfactorily in each square mile--the
amount of open space with access to sunlight is inherently limited
but a great deal can be done, thrdugh imaginative city planning, to
make a congested environment congenial.

b. URBAN TRANSPORTATION AND SPACE

The scarcity of urban space can also be eased by more extensive use
of transportation. The people of a metropolis can have more space
simply by traveling farther out, and that is what many Americans
have been doing. They have "traded off" the time and money spent in
commuting for the open space available in the suburbs. The move to

39



suburban, single family homes on separate lots suggests that, many
Americans value space and privacy very highly. There are also, of
course, other factors that draw many people to the suburbs. This move
has to some extent been subsidized by public policy, encduraged by the
desire for better schools, and even hurried at times by prejudice
against the groups in the central city.

There is an important., if implicit, subsidy for the move to the sub-
urbs in the tax advantages given homeowners. Homeownership is most
common where single family dwellings are common, as in the suburbs,
and homeowners pay no income tax on the imputed rent, (the extra
money they would have had to earn and pay in rent, to have the same
standard of living with an equivalent rented dwelling) on an owner-
occupied dwelling. Homeownership is also subsidized through FHA
loans and government, loans to veterans. Subsidies to rapid transit,
systems, though not usually so regarded, sometimes also subsidize
the flight to the. suburbs. The fact that, the central city government.
must provide services to those who work in the. city, yet, cannot, tax
their property in the suburbs, has a similar effect.

The patterns of segregation, and even sonic zoning laws, suggest
that a desire to exclude low income and low status groups also accounts
for some movement to the suburbs. This exclusion also creates a further
monetary incentive for emigration to the suburbs, since the central
city must assume the burden of dealing with poverty and other social
problems. The suburbanite often enjoys both better schooling for his
children and lower taxes as well.

The desire for space and privacy, along with the inducements to
suburbanization, have led to "urban sprawl." Metropolitan areas will
tend to expand to the point where they grow together. The vision of one
sprawling megalopolis, reaching from Boston to Washington, comes
closer to reality each year.

The collision of metropolitan areas shows the undeniable reality of
the problem of urban space. But even then the cities can grow in other
directions. If the technology of commuter transportation can be made
to improve fast enough, and the quality of city planning and land use
can be increased fast enough, the sprawling metropolis can still pro-
vide a wholesome environment for man.
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Chapter IV

Income and Poverty
ARE WE BETTER OFF?

TNCOME is a rough but convenient measure of the goods and serv-
-I- icesfood, clothing, entertainment, medical care, and so forth
available to a person or a family or a nation. This chapter first dis-
cusses the general level of income in the United States: What is hap-
'riling to total and average income for the country as a whole? Next,
it describes the distribution of that income: Are incomes becoming
more or less equally distributed and how are Negroes faring relative
to whites? Third, it discusses poverty : How many people have incomes
which are lower than what is generally considered a minimum stand-
ard of decency ? Finally, this chapter discusses, at somewhat greater
length than other chapters, the policy implications of present trends:
What are we doing to eliminate poverty and what could we do?

Obviously, income is not the. only measure of the well-being of indi-
viduals, families, or nations. If two people have the same income but
one is sick and one is healthy, the healthy person is clearly better off.
Similarly, the well-being of a nation is measured, not just by its level
of income, but also by its health, its education, and many other aspects
of national life, some of which are discussed in other chapters of this
report.

Moreover, people, individually and collectively, often trade income
for leisure. As productivity has increased in the United States and
other advanced countries, the workweek has fallen. We have chosen
to give up additional income for increased leisure.

Money income, of course, cannot buy happiness, and it is by no
means obvious that satisfaction rises along with income. Perhaps the
very poor in contemporary America. feel most dissatisfied with their
level of income; perhaps not. It may be those who are most dissatisfied
have incomes just below the average and see all about them evidence
of a generally high standard of living to which they aspire but cannot
reach. Since we cannot measure satisfaction and dissatisfaction, how-
ever, we must turn to the more easily measurable statistics of money
income.
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AFFLUENT AMERICA

The most obvious fact about American income is that it is the
highest. in the world and rising rapidly. In terms of gross national
product per capitaor any other measure of the average availability
of goods and servicesthe United States far outranks its nearest com-
petitors, Canada and the countries of northern Europe. Average in-
comes in the United States are several orders of magnitude larger than
those in the underdeveloped world. (See figure IV-1.)

Aggregate personal income (the amounts paid to individuals in
wages, grants, interest, dividends, and other forms) increased from $14
billion at the turn Of the century to about $584 billion in 1966 or more
than 40-fold. After adjusting for price level increases and population
increases, it is estimated that personal income per capita in constant
dollars was four times greater in 1966 than at the turn of the century.
In other words, those of us living today have four times as much in the
way of goods and services as did those living in 1900.

The signs of affluence are everywhere. Americans own more than 60
million automobiles ; 95 percent of American households own at least
one television set, 25 percent own at least two ; and over 60 percent of
American families own their own homes.

THE DISTRIBUTION OF INCOME

Although overall income levels are high and rising, the distribution
of iAcome in the Unitci States has remained practically unchanged in
the last 20 years. As table 1 shows, the Depression of the 1930's brought
a sharp drop in the share of the top 5 percent of all families and
unrelated individuals and a rise in the share of the lowest 20 percent,
World War II brought an even more marked rise in the share of the
lowest 20 percent. However, since the mid- 1940's, there has been little
observable change in the over tll distribution of income. The lowest 20
percent of households have consistently received 5 percent or less of
personal income and less than 4 percent of total money income.

Perhaps one of the most interesting questions with respect to income
and its distribution is what has happened to nonwhites relative to
whites.

Income Levels of Whites and Nonwhites: The ratio of nonwhite to
white median incomes for several different groups in selected years is
shown in table 2. In 1947, the median money income of nonwhite males
was a little over half that of white males. By 1966, both groups had
money incomes about two-thirds larger ($2,961 and $5,364), but the
level for nonwhite men was still only a little over half that of white
men. However, the trends for nonwhite women and for nonwhite
families as units have been more favorable.
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The most dramatic shift has been in the position of nonwhite women.
In 1953, the median income of nonwhite women was about 60 percent
that of white women. In the North, it was about SO percent, and in
the South it was less than 50 percent. At the end of 1966, the median
income of nonwhite women was about 75 percent that of white women.
It was above that of white women in all regions except the South where
it was slightly more than half that of -white women.

Figure IST-1: Gross National Product Per Capita (1955 and 1966).
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TABLE 1.-Distribution of personal and money income: mean income and share of
aggregate received by each fifth and top 5 percent of families and unrelated indi-
viduals, selected years, 1929-1966

Year and income

Mean incomq Percentage distribution of aggregate income
before tax
(current owest Second Middle Fourth Highest Top 5
dollars) fifth fifth fifth fifth fifth percent

PERSONAL INCOME

Families and unrelated individuals
1929 52,335 12.5 13.8 19.3 54.4 30.0
1935-36 1,631 4.1 9.2 14.1 20.9 51.7 26:5
1944 3,6!4 4.9 10.9 16.2 22.2 45.8 20.7
1947 4,126 5.0 11.0 16.0 22.0 46.0 20.9
1957 6,238 4.7 11.1 16.3 22.4 45.5 20.2
1962 7,262 4.6 10.9 16.3 22.7 45.5 19.6

MONEY INCOME

Families and unrelated individuals
1947 3,224 3.5 10.5 16.7 23.5 45.8 19.0
1957 4,861 3.4 10.8 17.9 24.8 43.1 16.7
1962 6, 049 3.5 10.3 17.3 24.5 44.3 17.3
1966 7,425 3.7 10.5 17.4 24.6 43.8 16.8

Families
1947 3,566 5.1 11.8 16.7 23.2 43.3 17.5
1957 5,483 5.0 12.6 18.1 23.7 40.5 15.8
1962 6,811 5.1 12.0 17.3 23.8 41.7 16.3
1966 8,423 5.4 12.3 17.7 23.7 41.0 15.3

Unrelated individuals
1947 1,692 2.9 5.4 11.5 21.3 58.9 35.3
1957 2,253 2.9 7.2 13.6 25.3 51.0 15.7
1962 2,800 3.3 7.3 12.5 24.1 52.8 21.3
1966 3,490 2.8 7.5 13.2 23.8 52.7 22.5

SOURCE: Ida C. Merriam, "Welfare and it s Measurement," Indicators of Social Change, Sheldon de
Moore, eds., p. 735.

TABLE 2.-Ratio of nonwhite to white median incomes for selected groups and years,
1947-1966

1947 1953 1957 1964 1966

Males 14 and over 0.54 0.55 0.47 0.57 0.55
Females 14 and over . 49 . 59 . 62 . 70 . 76
Families . 51 . 56 . 54 . 56 .60
Unrelated individuals .72 . 80 . 67 .69 . 73

SOURCE: Ida C. Miriam, "Welfare and Its Measurement," ladleators of Social Change, Sheldon dr
Moore, eds., p. 744.

There are several factors accounting for this change. It would appear
that nonwhite women in the North and West have been shifting into
higher paying jobs. Nonwhite women are also more likely to work
full time than are white women. For the country as a whole, full-time
employment among nonwhite females has been increasing to a greater
extent than part-time work, while the opposite has occurred among
white women.

In interpreting these differences, several factors are important. The
longer hours worked by nonwhite women have been noted. Nonwhite
men, on the other hand, experience more unemployment or part-time
employment than do white men. Nonwhites, both men and women, are
generally employed in the low-paying occupations. Beyond this, there
is some indication that even within the same occupations, there may
be significant differentials in the opportunity to advance.
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One analysis, which takes account of the effects of family back-
ground, education, mental ability, number of siblings, and occupation
concludes that perhaps one-third of the difference in average income
(for 1961) between Negroes and whites "arises because Negro and
white men in the same line of work, with the same amount of formal
schooling, with equal ability, from families of the same size and the
same socioeconomic level simply do not draw the same wages and
salaries." I

Measured by income levels, nonwhites have made substantial prog-
ress in absolute terms and, to a lesser degree, in comparison to whites.
However, the degree of inequality of income among nonwhites has
chnaged very little.

Table 3 shows how total nonwhite income was shared by nonwhites.
As in the overall distribution of income in the U.S., there has been
little change in the share of the lowest 20 percent. of nonwhite house-
holds. In 1947, the lowest 20 percent received 4.8 percent of total
money income. In 1966, their share stood at 4.7 percent. There does,
however, seem to be a rising trend in the share of this group beginning
with 1960.

TABLE 3.-Total money income of nonwhite families: mean income and percentage
share received by each fifth and top 5 percent, 1947-1966

Year Mean
income

Percentage distribution of aggregate income

Lowest
fifth

Second
fifth

Middle
fifth

Fourth
fifth

Highest
fifth

Top 5
percent

1947
1948
1949
1950
1951

$2, 016
2,104
1,965
2, 128
2, 368

4.8
4. 3
3.8
3. 8
3. 8

10.2
10. 1
9.9
9. 7

10. 3

15.7
16. 9
16.6
17. 9
16. 9

23.6
24. 4
24.6
25. 1
25. 3

45.8
44. 3
45.1
43. 4
43. 8

17.0
16. 6
17.1
16. 6
16. 1

1952 2, 639 5.0 11.4 17.9 23.7 41.9 16.0
1953 2,890 3.9 10.7 17.0 25.1 43.4 15.2
1954 2, 758 3.6 10.0 17.2 25.8 43.4 15. 5
1955 2, 890 4.0 10.3 17.8 25. 5 42.4 14.3
1956 3, 073 3.9 10.5 17.2 25.3 43.1 15.0
1957 3, 241 3. 6 10. 2 16.9 26. 0 43. 1 15. 0
1958 3, 351 4.0 9.9 16.2 25.0 44.9 17.0
1959 3, 523 4. 1 9. 5 16. 5 25. 3 44. 7 16. 2
1960 3, 913 3. 9 9. 6 16. 4 25. 4 44. 7 16. 2
1961 4, 031 4.0 9.6 15.9 24. 5 46.0 17.4
1962 4, 020 4. 2 10. 6 16.6 24. 2 44. 5 16. 3
1963 4, 340 4. 4 10. 2 16. 1 24. 6 44. 7 17. 2
1964 4, 772 4. 5 10. 5 16. 2 24. 3 44. 6 16. 7
1965 4, 903 4.6 10.7 16.5 24.7 43,5 15.5
1966 5, 526 4.7 10.7 16.8 24.9 42.9 15.4

SOURCE: Ida Merriam, "Welfare and its Measurement," Indicatora of Social Change, Sheldon ctr Moore,
eds., p. 797.

It may also be significant that in 1947 nonwhites comprised 8.3
percent of the families in the lowest 20 percent of all families (whites
comprised 91.7 percent), and received 4.1 percent of the total income
which accrued to this group of families (whites received 95.9 percent).
In 1966, nonwhites accounted for 10 percent of the families in the

I Otis Dudley Duncan, Inheritance of Poverty or Inheritance of Race ( forthcoming )
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lowest 20 percent of all families and received 5.5 percent of the in-
come.

POVERTY

Although the distribution of income has remained virtually un-
changed, rising income levels have meant that fewer and fewer people
have incomes below the "poverty line."

in 1963, the Council of Economic Advisers established a tentative
level of "poverty income" of $1,500 or less per year for individuals
and $3,000 or less per year for families of two or more. By that stand-
ard, there were 33 million poor Americans in 1963. The standard
was a useful first approximation; but, it obviously was only that.

To gain a greater understanding of the nature and composition of
our poor population, the Social Security Administration developed
new criteria built around minimum food requirements. The amounts
required to purchase necessary food are based on the Department of
Agriculture's "economy food plan." This plan is described as "for
temporary or emergency use when funds are low." The base estab-
lished by the food budget is raised by a factor of approximately
three to allow for the minimum amounts necessary to purchase
housing, clothing, medical care, etc. Adjustments are also made to re-
flect differences in family size, age, and farm or nonfarm residence.
In 1966, the poverty level for a nonaged, nonfarm, male headed
family of four was $3,335. Using this standard, the poor numbered
some 40 million persons in 1960. By 1967, that number had dropped
to 26 million (the most recent year for which poverty statistics are
available) .

The decline in poverty came during a unique period of sustained
economic expansion and in the midst of increased governmental efforts
to alleviate the poverty problem. Not surprisingly, the benefits of
economic growth and of the War on Poverty have fallen unevenly
on the poor population. As table 4 shows, the sharpest declines have
been in those families headed by an able-bodied working man. From
1961 to 1966, the number of nonaged, male headed poor families de-
clined by more than 35 percent. In contrast, the number of aged poor
households declined by about 6 percent, and among the unemployed
and families headed by a female, the decline was less than 5 percent.

Although the reduction in poverty has been impressive among some
groups, an extrapolation of past trends suggests that poverty in the
United States is not likely to disappear in the near future even for those
groups. With a 4 percent rate of growth in GNP (in constant dollars,
which ;s higher than the average growth since 1960), there are likely to
be clJse to 17 million persons in poor households in 1974 compared to 26



SAMII1.

TABLE 4.Poor households, 1961-1966, by age, family status, and sex of
family head

Status 1961
number

1966
number

Percent
change

Total households (thousands) (excluding military) 12,881 10,826 16
Nonaged households 8,360 6,591 21

Families 6,149 4,476 27
Male headed families 1,579 2,900 37

White 3,416 2,102 39
Worked 3,005 1,740 42
Didn't work 411 362 13

Nonwhite 1,163 797 32
Worked 1,060 691 35
Didn't work 103 106 +2

Female headed families 1,570 1,576 (*)
White_ 939 934 1

Worked 451 460 +1
Didn't work 488 474 3

Nonwhite 631 642 +1
Worked 383 376 3
Didn't work 248 266 +7

Unrelated individuals 2,211 2,115 4
Male 815 712 13

White 567 534 6
Worked 421 386 8
Didn't work 146 148 +1

Nonwhite 248 178 28
Worked 186 116 38
Didn't work 62 62 0

Female 1,396 1,403 (*)
White 1,048 1,079 +3

Worked 590 571 3
Didn't work 458 508 +10

Nonwhite 348 324 7
Worked 204 199 3
Didn't work 144 125 13

Aged households 4,521 4,235 6
'Less than 0.5 percent.

million in 1967. Of these, more than 4 million will be in families headed
by a nonaged working male compared to 10 million in 1967. More-
over, unless we are more successful than in the past in dealing with
the problem of inadequate income among the aged, and among those
in families headed by a female or an unemployed male, these groups
will still account for 11 million poor persons in 1974, compared to
13 million in 1967.

Again, it is important to emphasize that these estimates are based
on a poverty standard which, by 1974, will have remained unchanged
for 15 years except for adjustments to reflect changes in the cost of
living. Should our notion of what constitutes a minimum income
change during this period, the forecast of poverty made above would
be even more bleak.

THE PATTERN OF PRESENT PROGRAMS

The incidence of poverty and the distribution of income are over-
whelmingly determined by the operation of the Nation's economic sys-
tem. In large part, this means earnings for work.

Employment and wages depend primarily on the tastes, preferences
and incomes of consumers, the technology used in producing goods,
the productivity of labor as determined by education, experience, age,
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skill levels, and so forth, and the supply of labor. Overlaying these
basic forces are other factors which also have a powerful effect on
employment and wages. These include the bargaining power of labor
unions and discriminatory practices with respect to the aged, women,
and nonwhites.

Since the wage system is driven primarily by market forces, it does
not necessarily insure everyone an adequate income or an equitable
distribution of income for the Nation as a whole.

The programs which have evolved since the 1930's to deal with the
shortcomings of the wage system fall essentially into two fategories.
On the one hand, insurance type solutions have been applied in cases
where loss of earnings is due to a severing or weakening of the tie to
the labor force due to age, disability, death, or unemployment. This
approach has been supplemented by a more or less parallel system of
public assistance for those individuals not covered by the insurance
type mechanism or for whom protection, though available, is
inadequate.

On the other hand, solutions to the problem of low income for those
who work have been primarily concerned with increasing the level
and coverage of the minimum wage and, more recently, with a series
of human investment programs designed to help individuals become
n.ore productive members of the labor force. The Federal Government
has not directly intervened in the market place to supplement the
earnings of those who work but still have inadequate incomes.

Although this section is confined to a discussion of those programs
which provide a direct transfer of money income from one group to
another or increase the income of some groups relative to others
through the wage system, it is important to realize that almost every
Government program can and does have an effect on the distribution
of real income and wealth (physical and human), sometimes explic-
itly, sometimes implicitly. Government programs to finance the cost
of health services for large segments of our population are examples
of a large and explicit redistribution in which the beneficiaries receive
a service at a much lower cost (or no cost) rather than money incomes.
The Food Stamp Program is another example.

What is not frequently realized is that other Government policies,
such as provisions for tax deduction of interest paid on owner-occu-
pied homes, for oil depletion allowances, and for farm price supports
represent intentional and unintentional transfers in the other direction.

With these thoughts in mind, we now turn to a discussion of some
of the more important programs affecting the distribution of income.

Social Insurance: It is fair to say that our insurance type programs
have worked better and gained greater acceptance than either our
public assistance programs or those designed to aid the working poor.
This is undoubtedly due, in large part, to the idea that protection
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grows out of the work that people do, with eligibility for, and the
amount of, benefits related to past earnings and contributions. Also
characteristic is the absence of any individualized means test. Just
about all industrial countries now base their "income maintenance"
systems on social insurance.

In the United States, the largest and most important of the social
insurance programs is the Federal system popularly called social
security. This program insures against the loss of earnings due to
retirement, disability or death and pays benefits to meet the great bulk
of hospital and medical costs in old age.

This year, 90 million people will contribute to social security. Ninety
percent of our population age 65 and over are eligible for monthly
social security benefits. More than 95 out of 100 young children and
their mothers are eligible for monthly benefits in the event the family
breadwinner should die. Four out of five people of working age have
income protection against loss of earnings du3 to long-term severe
disability of the breadwinner. When the Federal civil service system,
the railroad retirement program, and State and local government staff
retirement systems are taken into account, nearly everyone now has
protection under a Government program against the risk of loss of
earned income for selected causes.

Public Assistance: Public assistance and programs for the working
poor have worked less well. In 1965, only 20 percent of poor persons
received public assistance payments and, of these, 82 percent remained
poor after payment.. Payment levels are crratic with wide State-by-
State differences; in New York, for example, the average monthly pay-
ment for a family of four on Aid for Dependent Children is almost
$250, compared to $115 in Ohio and $35 in Mississippi. Moreover, the
determination of eligibility has frequently been made by procedures
which detract from dignity and which stigmatize the recipient as being
on relief or the beneficiary of a welfare. handout..

The program of Aid to Families with Dependent Children has come
in for the lion's share of the criticism of present welfare programs.
Originally conceived as a program for widowed mothers and their
children, over time, the character of the program has changed; the
source of dependency has been rooted less and less in the death or
incapacitation of the father and increasingly in socially less acceptable
causesthe absence of a father due to divorce, desertion, imprison-
ment, or even the lack of a legal father.

At the same time, public attitudes toward working mothers have
become less negative and in the postwar period, there has been a
tremendous upsurge in labor force participation of married women.

Both of :hese facts must form the backdrop for understanding the
recent attacks on public assistance. Not only have payment levels
been so miserably low in some places that the perpetuation of poverty



from one generation to another seems inevitable, but paradoxically,
the programn has contributed to the creation of dependency for less
socially acceptable causesfamily breakupsand at the same time has
stultified individual initiative and self-help because of the fact, that
additional income from earnings or elsewhere meant an equal reduc-
tion in assistance payments, in effect a 100 percent tax rate on earnings.

Recently enacted changes in public assistance should improve the
program on the latter point. After July 1, 1969, recipients of AFDC
will be permitted to exempt the first $30 of earnings and one-third of
earnings above that in determining assistance levels. In addition, the
1967 Amendments established a Work Incentive Program of training
and education, and increased support for day care and related services
to enhance the employability of AFDC recipients.

Minimum, TV age and Training Programs : Minimum wage legisla-
tion, as a solution for the problem of the working poor, has been criti-
cized by its supporters for establishing a minimum wage level which
is too low and for restricting coverage too narrowly. It has been at-
tacked by its critics on the grounds that it results in significant unem-
ployment of marginal workers and that this loss outweighs the gain
in higher wages for those who remain employed. Hard data on the
quantitative effects are lacking.

Advocates and skeptics also abound with respect to manpower train-
ing programs, and in some sense over the same issues: coverage and
effectiveness.

Although no analyses are available which resolve these issues, it
is clear that even if there were no employment effects, increases in
the minimum wage would be an inefficient and not totally effective
way of redistributing income because :

It does not distinguish between large and small families. Adequate
levels for small families would be inadequate for large ones.

Many households have inadequate incomes, but no connection with
the labor force.

Many of the poor work intermittently. A high minimum wagc, would
not assure them adequate annual incomes.

It is also clear that, even under the most optimistic assumptions
about the effectiveness of manpower training programs, these pro-
grams alone cannot be an entirely satisfactory solution to the problems
of income redistribution because :

It would take 5 to 10 years to reach all of the employable poor even
with much heavier funding than at present.

We have few programs that deal with persons at the lower end of
the income distribution who work full time (or even part time).
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In 1966, about one-third of the persons in poverty were in families
headed by a man or woman who worked all year.

Finally, it should be noted that there are some ethical issues in-
volved. Even if everybody who was employable had training and/or
a job there would be a good deal of variance in income levels. Wages
are largely a function of skill levels. The skill levels with which one
enters the labor force are largely a function of the opportunities
available in early life to get education, training, and to grow up
healthy. Yet, the opportunity structure is not uniformly open.

This has meant that the risk of poverty is much greater for some
than others, and that for these the poverty of one generation is more
likely to be perpetuated in the next. Children born into poor families
will not only be poor children, but face a higher probability that
they will be poor adults and that they, themselves, will raise poor
children. There is mounting evidence that malnutrition in early child-
hood may cause permanent and irremediable mental retardation. Chil-
dren in poor families often tend to drop out of school to contribute
to the family support, an action that drastically increases the risk of
being poor adults. It is unrealistic to suppose that training programs
can overcome all the barriers to obtaining an adequate income exclu-
sively from the wage system when these same barriers are the product
of an imperfect opportunity structure.

However, even if we had a completely equal opportunity structure,
there would still be a question of equity. Under these circumstances, the
distribution of income from earnings would largely reflect distribu-
tions among the general population of abilities that are in demand in
the labor marketprimarily intelligence. It is quite conceivable that
the resulting income distribution would still be unsatisfactory on social
grounds and one could argue for systematic redistribution of income.

The next section looks at some of the alternatives which are cur-
rently being considered for achieving such a redistribution.

INCOME MAINTENANCE ALTERNATIVES

Without question, there is a growing consensus that social security
programs need improvement, that public assistance is badly in need
of reform, and that better ways must be found to help the working poor
and their families. There is no lack of statements on the subject of
income maintenance by business and labor groups, Government offi-
cials, those from the academic community, and the press. The question,
it seems, is not whether, but how, and on that, there is far from a
consensus.
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The issue of "how" revolves around two fundamental but inter-
related questions :

To what extent can present programs be modified to develop a more
adequate system of economic security ?

Which of the major new proposals put forward in recent years
should be selected to round out the Nation's system of income
maintenance ?

With respect to social security, the specific issues raised by the first
question concern the benefit structure, the benefit levels, program
coverage, and the financing of benefits. Social security is a social in-
surance program. As is the case in most countries with such programs,
the benefits replace a higher proportion of previous earnings for low
than for high income groups and minimum benefit levels have been
established. A small number of aged persons have been blanketed into
the program with benefits financed from general revenues. Benefit
levels have been adjusted from time to time to reflect rising price and
real income levels. To what extent should social security be further
modified to provide additional income to the poor?

As a practical matter, the answer probably depends on how suc-
cessful we can be in reforming our present welfare system or develop-
ing a new program based on need. To the extent that a decent standard
of living for the aged, the disabled, and surviving widows and children
can be insured through a humanely administered program of public
welfare or a negative income tax, it can be argued that to try to re-
fashion social security so that it meets all income maintenance needs
would be inefficient, and possibly detrimental to the program.

The question of how and whether public assistance should be mod-
ified is a complex one. One proposal which has been put forward
would federalize the system for the present federally aided cate-
gories, establish minimum standards at the poverty level, and finance
the program entirely with Federal funds.

Such a program would overcome many of the defects of the present
system :

Within categories, much of the wide variation in payment levels
in present programs would be eliminated.

The program would be more adequate in terms of coverageby
1974, between 70 and 75 percent of those who are poor would fall in
the categories eligible for aid and would receive it compared to 55
percent under present programs.

The programs would be more adequate in terms of level of sup-
portby 1974, it would close about 60 percent of the total poverty
gap.
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The program would provide substantial financial relief for the
States by removing the shared cost of the present Federal/State
public assistance program. By 1974, the States would realize a sav-
ing of about $4 billion in welfare costs which could be allocated to
other uses.

Despite these improvements, however, the program has several dis-
tinct drawbacks :

The poor in households headed by a male who works, numbering
about 10 million in 1967, and expected to account for about 5
million persons in 1974, would not be eligible for supplementation.

The program would provide a substantial monetary incentive for
the adult members of intact families to establish separate households.

The program would intensify already serious equity problems with
respect to different treatment of poor families headed by a male
who works and those headed by a female who works. A man with
a wife and two children who works full time would receive no sup-
plementation whereas a woman with three children who works full
time and earns the same amount could receive a substantial amount
of additional support. This difference is much less under present
programs because of the low payment levels in some States for
female headed families.

As these facts suggest, the problem of income inadequacy cannot
be completely solved by reforms in public assistance. The third major
building block in addition to social security improvements and welfare
reform should be designed to close the remaining gaps in our income
maintenance system. The main options which have been advanced are
the Negative Income Tax and Children's Allowance.

The negative income tax would provide income supplementation to
everyone on the basis of an income test. The allowance would be
reduced fractionally as other income, particularly earnings, increased.
Because the negative income tax program is income tested, and com-
prehensive in cc-. erage, it is an effective and efficient tool for achieving
whatever degree of incorr redistribution is desired.

The children's allowance is a "demogrant" program; that is, entitle-
ment is based on a demographic characteristic, in this case, age. Benefits
would be paid to all families based on the number and perhaps the
age of the children. It would not, of course, meet the income needs of
other groups, and thus would have to be part of a multiprogram pack-
age including public assistance, social security, and so on.

The chief advantage of the children's allowance is that it is not
income tested. It is also its chief disadvantage. Programs without an
income test do not develop the stigma associated with programs that
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have an income test. Being on social security is not demeaning. Being
on public assistance can be and frequently is. The basic argument in
favor of using an income test is that it more efficiently channels funds
to those who are needy. Transferring funds on the basis of age or sex,
rather than on the basis of need, means that many nonneedy persons
are eligible and thus the percentage of total benefits going to the poor
may be small.

It is precisely this inefficiency which has led most children's allow-
ance proponents to include "recoupment" features in their plans. One
common recoupment plan would eliminate the $600 children's exemp-
tion in the present tax laws. This, and similar plans, tend to move the
costs of children's allowance programs toward a negative income tax
for children.

In summary, there is no such thing as a single, simple - answer to the
problems of poverty and of economic security. There are no magic
solutions. We will unquestionably continue our multifaceted attack
on the problem.

Nearly 35 years ago, in a message to Congress preceding the passage
of the Social Security Act, President Roosevelt outlined the goal that
still lies before us :

Our task of reconstruction does not require the creation of new and
strange 'values. It is rather the /Ending of the way once mare to
known, but to some degree forgotten, ideals and values. I f the means
and details are in some instances new, the objectives are as perma-
nent as human nature.

Among our objectives I place the security of the men, women, and
children of the Nation first.

This security for the individual and for the family concerns itself
primarily with three factors. People want decent homes to live in;
they want to locate them where they can engage in productive work;
and they want some safeguard against misfortunes which cannot be
wholly eliminated in this manmade world of ours.
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Chapter V

Public Order and Safety

WHAT IS THE IMPACT OF CRIME ON OUR LIVES?

TO ASSESS THE QUALITY OF AMERICAN LIFE, we must
"I- consider the impact of crime on our society. People neither want to

be the victims of crime nor .to live in fear of crime. Moreover, crime
challenges the basic assumptions of civilized society. A society cannot
claim to be minimally civilized if greed and aggression are regularly
permitted to override respect for other people.

An increase in crime has a variety of implications for the well being
of a society. It is reflected in the workload of the police, the amount
of harm to victims, and the prevalence of criminal behavior and atti-
tudes. The impact of crime needs to be appraised from each of these
perspectives to determine how crime can best be prevented and
controlled.

For these purposes it is best to concentrate on crimes generally con-
sidered most serious. There is a set of actions which almost every
society has felt it necessary to combat. These include criminal homi-
cide, assault, rape, a2d different. varieties of theft. Because such actions
have been prohibited at almost all times and places by a nearly uni-
versal consent, the study of these crimes answers best to the needs of
social reporting for data, for meaningful comparisons, and for phe-
nomena of clear concern to our society.'

INCREASES IN MAJOR CRIMES

The periodic reports of law enforcement agencies to the Federal
Bureau of Investigation show large and persistent increases in the
numbers of known crimes. The FBI statistics show increases in major
crimes generally considered serious of 13 percent in 1964, 6 percent ill

I It should not be forgotten, however, that other sorts of crimes create an immense
caseload fur the police and the courts. Over half of all armits are for public drunkenness,
drunk driving, other liquor offenses, disorderly conduct, vagrancy, and gambling.



1965, 11 percent in 1966, and 17 percent in 1967.2 Major crimes have
been increasing faster than the population. The FBI index of major
crimes per hundred thousand population increased at an average rate of
8.7 percent per year between 1958 and 1967.

Different types of crime have been increasing at very different rates.
Indeed, the homicide rate was actually lower in 1967 than in 1933.
From 1958 to 1967 FBI index crimes per 100,000 population increased
at the following average annual rates :

Homicide 2. 9%
Rape 5.6%
Aggravated as:3ault 7. 8%
Robbery 10.0%
Burglary 8.4%
Larceny 9. 9%
Auto theft 8.2%

The Problem of Underreporting
It has long been known that there has been a difference between the

total number of crimes and those officially reported. In fact, sample
surveys undertaken for the President's Crime Commission in 1965
indicate that several times as many crimes occur as are reported in
official crime statistics. One explanation is that the victims of crime
often do not report incidents because of the circumstances in which a
crime occurs. Assaults, for example, commonly occur among members
of the same family or among neighbors and the participants involved
often prefer to make their own peace with each other. If a juvenile
steals something it may seem kinder to obtain restitution through his
parents rather than through the police.

THE HARM DONE TO VICTIMS

In addition to information on the number of significant criminal
offenses, we need to know how much harm these offenses do to their
victims. If in a given year there were 90 more murders and 100 fewer
burglaries, most people would surely say that victims had suffered
more, though the number of criminal offenses would be less. We need
a way of "weighting" each crime that occurs according to the amount
of harm it does.

So that a burglary will not count as much as a murder, property
crimes could be weighted by the average amount of, the dollar loss

'The FBI Index of Crime is composed of murder and willful manslaughter, forcible
rape, robbery (involving at least the threat of personal violence in an attempt to steal),
aggravated assault, burglary (with or without the use of force), larceny (stealing without
the use of force or fraud), and automobile theft. Arson and kidnaping are the most
obviously serious crimes not included.
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which results and murders weighted by some appropriately much
greater figure. A very conservative, if not callous, figure would be the
projected life-time earnings of an individual, perhaps $200,000. This
weighting procedure would be crude, but it would be far less mislead-
ing than counting every crime equally as one. To illustrate, there were
on average 298,661 burglaries reported in the years 1938 to 1942. There
were on average 7,525 murders in the same years. In a later 5-year
period, 1952 to 1956, there were an average of 491,864 burglaries and
7,000 murders. The total number of the two crimes per year was 192,-
678 greater on average in the second period. But if we weight the
burglaries in constant dollars and the murders by $200,000, even this
crude and illustrative weighting would strongly suggest that there
was less harm to victims.

Vulnerability and Property 1?isles
Information on the aggregate amount of harm resulting from crime

would tell us something important from the victims' point of view,
but not enough. Different people or the same people at different
timesare vulnerable in different degrees. A physical injury which
represents a brief period of pain and inconvenience to a young person
can be catastropic to an older one. A loss of a few dollars might hardly
be missed by a rich man, but felt sorely by a poor one.

Analogously, we need to ask questions about the vulnerability of
whole societies or the same society at different times. How much does
crime hurt the members of a society, given their ages, activities, wealth
and way of life?

If we cansider only crimes of theft against property we can
estimate both the amount of harm and the degree of our vulner-
ability. We can estimate the dollar losses from such crimes from FBI
statistics going as far back as the thirties. At. the same time, we can
contrive a very crude dollar measure of our vulnerability over the
same period. We can estimate the dollar value of consumer durables in
each year together with the amount of currency in circulation in that
year as the measure of our wealth exposed to theft. This makes it
possible to say whether the rapacity of criminals is gaining on the
growing wealth of the country, or lagging behind it.

Has a dollar in property values become safer or less safe from the
common forms of theft? Table 1 shows that by the above calculation
the overall risk per $1,000 has increased from $3.55 to $3.91 from 1938
through 1967. For robbery, larceny, and auto theft it was less than in
1938 as recently as 1965; but for burglary it was already considerably
greater.
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TABLE 1.-Value of property involved in theft (whether recovered or not) per $1,000
of appropriable properly

Year Robbery Burglary Larceny Auto theft Total loss

1967 0.14 1.18 0.79 1.80 3.91
1966 . 12 . 99 .73 1.65 3,48
1965 .11 .94 .68 1.57 3.30
1964 .12 .89 .71 1.63 3.35
1963 .11 .80 .67 1.33 2.90
1962 .09 .70 .58 1.18 2.55
1961 .11 .68 .56 1.08 2.43
1960 .11 .66 .54 1.09 2.41
1959 .07 .54 .47 1.00 2.08
1958 .07 .55 .46 .99 2.08
1957 .06 .45 .53 1.12 2.16
1956 .06 .43 .51 1.09 2.09
1955 .07 .43 .48 1.02 2.00
1954 .08 .50 .54 1.13 2.24
1953 .08 .45 .55 1.35 2.43
1952 .08 .50 .61 1.43 2.63
1951 .07 .39 .47 1.30 2.23
1950 .10 .40 .46 1.16 2.12

1949 .09 .42 .51 1.20 2.22
1948 .11 .48 .62 1.48 2.69
1947 .12 .55 .67 1.60 2.94
1946 .13 .63 .74 1.94 3.44
1945 .12 .57 .70 2.19 3.58
1944 .08 .45 .60 1.90 3.02
1943 .07 .37 .56 1.66 2.66
1942 .08 .36 .56 1.52 2.52
1941 .13 .42 .62 1.90 3.07
1940 .13 .42 .57 1.83 2.95

1939 .15 .47 .62 1.90 3.14
1938 .15 .52 .69 2.20 3.55

1 Appropriable property respresents currency in circulation plus a rough estimate of the stock of con-
sumer durable goods.

Data not strictly comparable to previous year.

The Uneven Burden

There are groups in our society which bear a larger share of the
harm done by crime than others. Those most likely to be victims of
major crimes-poor Negroes living in the central city-appear to have
a rate of victimization several times that of those least likely to be
victims--middle-income whites living in a suburb or rural area (see
tables 2 and 3).

In general, victimization rates tend to decline as one moves outward
from central cities to rural areas. This tendency is pronounced for
violent crimes against the person, which seem to show a central city
rate five times greater than that of small cities find rural areas.
Property crimes, on the other hand, show a rate only twice as great.
The rates of "white collar crimes" such as forgery, counterfeiting, and
the various types of fraud do not seem to vary with the type of
community.

The Response to Risk
How do different groups in the population respond to their different

risks? Many people are seriously frightened by the risk of crime, and
forego certain activties in order to minimize this risk, such as working
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or seeking entertainment in certain areas of cities where they live. It
would be valuable to know the extent of such dislocations, for they
detract significantly from the quality of life.

TABLE 2.-Victimization by age and sex
(Rates per 100,000 population)

Male
Offense

10-19 20-29 30-39 40-49 50-59 60 plus All ages

Total 951 5,924 6,231 5, 150 4,231 3, 465 3,091

Robbery 61 257 112 210 181 98 112
Aggravated assault 399 824 337 263 181 146 287
Burglary 123 2,782 3,649 2,365 2,297 2,343 1,583
Larceny ($50+) 337 1,546 1,628 1,839 967 683 841

Auto theft 31 515 505 473 605 195 268

Female

10-19 20-29 30-39 40-49 50-59 60 plus All ages

Total 334 2,424 1,514 1,908 1,132 1,052 1,059

Forcible rape 91 238 104 48 0 0 83
Robbery 0 238 157 96 60 81 77

Aggravated assault 91 333 52 286 119 40 118
Burglary 30 665 574 524 298 445 314
Larceny ($50+) 122 570 470 620 536 405 337

Auto theft 0 380 157 334 119 81 130

SOURCE: 1965 Survey by the National Opinion Research Center for the President's Commission on
Law Enforcement and Administration of Justice.

TABLE 3.-Victimization by race and income
(Rates per 100,000 population)

Offenses
White

$0-
$2,999

$3 000
$5,999

$6,000-
$9,999

Above
$10,000

Total 2,124 2,267 1,685 2,170

Homicide__ 0 0 0 0

Forcible rape 58 46 0 11

Robbery 116 91 42 34
Aggravated assault 146 299 147 220
Burglary 1,310 958 764 763
Larceny ($50+) 378 700 565 916
Auto theft 116 183 167 220

Nonwhite

$0-$2,999 $3,000-$5,999 56,000+

Total 2,894 2,581 3,387

Homicide 56 0 0

Forcible rape 111 60 121

Robbery 278 240 121

Aggravated assault 389 420 121

Burglar), 1, 336 1,261 2, 056
Larceny (550+) 501 300 363
Auto theft 223 300 605

Rate per 100,000 population of each specific race and income group.
SOURCE: 1965 Survey by the National Opinion Research Center for the President's Commission on

Law Enforcement and Administration of Justice.
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Information on the character of such dislocations was obtained by
the President's Crime Commission. Sixteen percent of respondents in
one survey said they had recently wanted to go out but, had stayed
home because of fear for their own safety. One out of three Negroes
had clone so and one out of eight whites. Those who were worried about
burglary and robbery were 50 percent more likely to take precautions
(such as installing locks or bars on windows and keeping firearms)
than those who were not.

The Commission also discovered, however, that there was no clear
relationship between having been a victim or witness of crime and the
taking of precautions. There was a similar lack of clear relationship
between the relative rate of crime in a respondent's neighborhood and
his perception of it.

THE DEGREE OF CRIMINALITY IN AMERICAN SOCIETY

17-., harm criminals do to their victims is he main reason we are
concerned about crime, but it is not the only reason. The crimes that
are committed call in question the decency of our society and the de-
pendability of our social institutions.

When assessing the criminality or law abidingness of a population it
is necessary to consider the age distribution of the population. Since
young people commit a disproportionate share of crime at all times,
it would be possible for the crime rate to increase with a growing pro-
portion of young people even if the propensities of both older and
younger age groups remained the same.

This possibility is pointed up by the fact that for any one-year age
bracket, the greatest number of people arrested for rape, aggraval as-
sault and robbery are age 18, for burglary probably age 15, for auto
theft. age 16. Crime rates for all age cohorts fall off as their members
get older, the rates for the lesser property crimes as early as age 16 or
17, the rates for the major crimes considerably later.

Part of the recent increase in crime rates can thus be attributed to the
growing proportion of young people in the population, since there were
more adolescents and young adults in the United States in the sixties,
relative to the rest of the population, than there were in the fifties. But
part of the increase apparently must also be attributed to greater
criminality among the young. The percentage increase in juvenile
arrest rates from 1960 to 1967 was nearly a third more than that for
adults. Arrest rates themselves may not be a good indicator, but they
point to the possibility that the propensity of youth to -xime is
increasing.

If we take into account the size and age composition of the popula-
tion, the rate of increase in criminality over the past decade appears to
have been less than the rate of increase in the absolute number of re-
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ported crimes. In 1958, there were 1,573,210 major crimes officially re-
ported; in 1967, there were 3,802,300 such crimes, an increase of 142
percent, for a compound annual rate of increase of 10.3 percent. The
rate of such crimes per 100,000 population was 903.6 in 1958 and 1,921.7
in 1967. This crime rate increased 113 percent., for an annual rate of
8.7 percent. But if the proportion of young people, ages 13 to 20, had
been the same in 1967 as in 1958, there would have been fewer crimes,
a 92 percent increase in the rate, for an annual rate of increase of 7.5
percent.

CRIME PREVENTION

If "crime does not pay." it is because society tries hard to se,r that
it does not. It hires policemen and prosecutors and punishes those con-
victed of crime.

It is natural that any increase in crime or fear of crime should bring
forth demands to apprehend more criminals and punish them more
severely. Just as higher wages should attract more labor, so harsher
punishments and greater probabilities of apprehension and conviction
should deter more crime.

Incentives Thr: Deter Crime
There is obviously much to be said for this "deterrence" or incentive-

orienizei approach to the crime problem. Fear of punishment undoubt-
edly deters some crime. Moreover, if the legal system can, in fact,
succeed in inflicting harm only on the guilty, this approach appeals
to the sense of justice, in a way that police harrassment of "suspiciouL
characters" or reventive detention do not. And unlike vengeance, it
has a positive social purpose.

The ir plications of this approach are, however, a good deal less
c1earcut than they seem to be. If the theory is not properly stated
and qualified it can be a disastrous guide to policy. The conclusion that
an increased concern about crime demands harsher punishments is in
need of distinction and qualifici-,.;ion.

One alternative to harsher punishment is greater reward for legiti-
mate and socially useful activity. For example, there is not much doubt
that the poor have higher crime rates for the major and violent crimes
than those v ho are well off. That there is a relationship between pov-
erty and crime is clear, although its precise nature is not.

It is most unlikely that the greater involvement of the poor in crim-
inal activities can be explained entirely, if at all, in terms of the rela-
tive severity of potential punishment. In law the punishment is not
supposed to vary with the income of the criminal. The social and eco-
nomic loss resulting from a criminal record are probably greater for
those who are well off, but on the other hand, it has been observed that
the well-off often receive milder sentences. The rewards for legitimate
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activity are, on the other hand, systematically and considerably greater
for the well-off than for the poor, and this makes crime a relatively
less attractive alternative for them than for the poor. Thus informal
penalties and incentives to lawful and productive activity seem more
likely to explain the difference between the crime rates of rich and poor
than the formal deterrents of the law. Adding plausibility to this view
is the fact that those with a criminal record are more likely to commit
further crimes and have fewer opportunities for legitimate activity
because of their criminal records.

The Complexity of Criminal Motivation

Whether a potential criminal is tempted to commit a criminal act
or not depends on his perception of the alternatives open to him. There
is always a risk that the criminal may be caught, and the potential
criminal may perceive such a risk. But he is not likely to be deterred
from committing a criminal act by the perception that there is a small
chance that he will be severely punished.

The fact that the criminal is often confident he will not be caught,
and may be disposed to taking chances, does not mean that harsher
punishments would not deter some crime. But if punishments are al-
ready sufficiently severe that few will commit criminal acts unless
they are disposed to take chances and think the odds are good that
they will not be caught, then somewhat more severe punishments can
often have only a minor deterrent effect.

This line of reasoning does, however, argue that additions to police
forces that are large enough to make it clear to everyone that he is
very likely to get caught if he commits a crime would have a signifi-
cant deterrent effect,. And there is clear evidence that mere intensive
police deployment does, in fact, have such effects. When authorities
saturate a high crime area with policemen, the crime rate in the area
drops dramatically.

Most crimes are committed by the young, whose experience and
knowledge are limited. The alternatives a young person considers,
and his evaluation of them, depend particularly on what he learns
from his family and friends. Presumably most children brought up
in fortunate circumstances never even consider becoming criminals.
They know crime is wrong, realize it doesn't pay, and are intellectually
and emotionally prepared for legitimate careers. They are, moreover,
taught to look upon the police and the system of law and order as some-
thing that helps and protects them.

For some young Americans, the situation is very different. They
grow up in miserable circumstances and are given no reason to think
that legitimate effort will brighten their future. The law for their
forbears may have been an instrument of oppression ; the police a
source of rudeness or even brutality, rather than of protection. In some



slum areas most yoking men have police records, and a readiness to risk
arrest may be considered a sign of manhood.

What this means is that the social context of poverty, and the poorer
prospects for those who grow up in it, both tend to make socioeconomic
deprivation a major cause of crime. A crime prevention strategy which
focuses only on punishment, prosecution, and policing is therefore not
only insufficient in terms of the theory that is used to justify it, but
in addition neglects the cultural factors that must also be taken into
account.

Among those who commit crimes there are not only those whose
values and perceptions are the result of the influence of deviant social
groups such as teenage gangs. There are also those whose deviance
is a product of mental illness. There are some people in every social
class who act as though they wish to be 'punished or as though they
have determined that their values will be the opposite of those that
social authorities lay down, whatever these values may be. For those
who value punishment in general or deviance in general to some degree,
to a like extent the punishments generally prescribed to deter crime
will be ineffective. This illustrates the importance of keeping the
extraordinary complexity of criminal motivation in mind.

Crime and Civil Disorders
The importance of group attitudes toward the law and the police,

and of the objective obstacles to legitimate success in the slum environ-
ment, are illustrated by the civil disorders. These disorders tend to
center in ghetto areas whose residents regularly list police behavior
lack of service and protection as well as rudeness and brutalityas
primary complaints.

It seems likely that such negative attitudes toward the police and
the system of law, and pessimism about the prospects of legitimate
success, cannot be remedied through harsher punishment, a strengthen-
ing of public prosecutors, or more police. Such measures may help, but
they are unlikely by themselves to prevent either individual crime or
violent protest. The objective opportunities for the poor, and their
attitudes toward the police and the law, must also change before the
problems can be solved.

The Policy Challenge
The crime problem confronts society with a number of alternatives.

Apprehension and punishment serve as deterrents to crime, as does an
increase in police strength and effectiveness. At the same time an en-
largement of opportunities, and measures to improve the social context
in which crime emerges, are also necessary. Crime is, in other words,
an index of the health of the entire social organism.
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Chapter VI

Learning, Science, and Art

HOW MUCH ARE THEY ENRICHING SOCIETY?

KNOWLEDGE, intellectual skills and the creative capacity of
scientists and artists are an important part of the Nation's wealth.

Health, national defense, and the quality of the environment in future
years depend on the success of research and education now. So does
the future performance of the economy. Some studies have suggested
that as much as one-fourth of our growth in per capita income can
be traced to increased schooling and as much as one-third to inven-
tions and "advances in knowledge." The decisive productive potential
of the supply of knowledge is illustrated by the surprisingly rapid
recovery of the German and Japanese economies after the devastation
of World War II. However much physical capital had been destroyed,
the stock of useful knowledge remained.

This chapter will first attempt to bring together available informa-
tion on how much Americans are learning. It will then turn to the
sources of the knowledge that there is to teach : to the stock of sys-
tematic knowledge which we call science, and to the unstructured
collection of human wisdom and creativity which we call art.

LEARNING

Exposure to Learning
The average American has spent far more time in school than his

parents did. Today, three-fourths of the Americans just old enough
to have done so have finished high schoolroughly the same propor-
tion that finished the eighth grade in 1929. Today, about 15 percent
of Americans in their late twenties have graduated from collegeabout
the same proportion that had graduated from high school at the time
of World War I.

In addition there has been an increase in the proportion of each
year that the student spends in school. Since 1900, 34 days have been
added to the average academic year. Pupils are also absent much less
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often, so the actual number of days of school attendance per year by
the average pupil has increased by more than half.

The difference in years of schooling received by different groniis of
Americans has at the same time decreased. Among Americans born in
1901 or shortly before, those in the 90th percentile had 13.5 years of
schooling, and those in the 10th percentile 2.6 years of schooling, for
a difference of almost 11 years. Among those born between 1932 and
1936, those in the 90th percentile had 16.4 years of schooling, and those
in the 10th percentile, 8.4 years, for a difference of 8 years. This
difference is projected to decline to about 5.5 years for those born
between 1956 and 1960. The gap in median years of schooling between
whites and Negroes has fallen from an average of 3.4 years for those
born in 1901 or before to one-half year for those born between 1942
and 1946, and appears to be narrowing still further.

The amount of resources used to educate each pupil is also increasing.
In 1956, there were 27 pupils for each teacher; now there are 24.
Teachers have also had moi..e formal training; 93 percent of the teachers
now have college degrees, as compared with 78 percent only 13 years
ago. The one-room school, commonplace in rural areas as late as World
War II, has largely disappeared. Total expenditures per pupil in ele-
mentary and secondary public schools increased from $2.25 to $3.43
per day (in constant dollars) between 1954 and 1964. There have also
been improvements in curricula, especially in science and mathematics.

It is generally assumed that these increases in the length of school-
ing and expenditures on education have brought about an increase in
the amount children have learned. There is, however, almost no direct
evidence on this pointunless it be the evidence that parents often
have difficulty with their children's homework. The Digest of Educa-
tional Statistics, for example, contains over a hundred pages of edu-
cational statistics in each annual issue, yet has virtually no informa-
tion on how much children have learned. The Department of Health,
Education, and Welfare has recently encouraged an attempt, at a
"national assessment" of educational achievement in the United States.
This assessment would involve administering tests measuring standard
academic skills to a representative sample of Americans of various
ages. Such an assessment, if repeated periodically, would yield for the
first time a series of estimates of the change taking place in the intel-
lectual skills and knowledge of the population.

Are We Learning 11 f ore?

In 1870, 20 percent of the white and 80 percent of the Negro popu-
lation were illiterate. Now only 2.4 percent are deemed illiterate. They
are mostly older people and Negroes, and are concentrated mainly in
the South. The rate of illiteracy among Americans from 14 to 24 years
of age is only about one-half of 1 percent. These facts mark our
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progress in bringing most Americans up to the rudimentary but criti-
cal point of being able to read and write.

What about higher levels of skill and knowledge ? Although there
is no national assessment of what students are learning, testing is
widespread and some clues to changes in test performance of school-
age children are available.

The Educational Testing Service recently assembled 186 instances
in which comparable tests have been given to large and roughly repre-
sentative national samples of students at two different times over the
past two decades.

In all but 10 of the 186 paired comparisons, the later group per-
formed better than the earlier group. On the average an additional
eight percent of the students in the more recent group scored higher
than the median student in the old group.1

The results that have been described cannot be accepted uncritically ;
neither can they be casually dismissed. Until better evidence is pre-
sented, the tentative judgment must be that American children in the
sixties are learning more than their older brothers and sisters learned
in the fifties.

This collection of achievement test data also suggests that high
school students, and perhaps students in the higher grades generally,
have not improved as much as students in the lower grades. Typically,
the test comparisons for high schools showed a smaller gain in per-
formance than was usual in the elementary grades. In addition, the
Preliminary Scholastic Aptitude Test and the American College Test,
program, which are given to juniors and seniors in high school, showed
no improvement on balance.2

One possible reason for this disparity is that the increase in the pro-
portion of teenagers attending high school may have reduced the aver-
age level of intellectual ability and cultural background in high
schools. The increase in preschool education may also have had a par-
ticularly beneficial influence on the lower grades. Television may have
at the same time significantly raised the intellectual level of younger
children, but seldom stretched the minds of high school students.

I This amounts to an improvement of one -fifth, assuming a normal distribution of scores.
These test results must be interpreted with extreme caution. There is the possibility
students are becoming increasingly "test wise" as time goes on, and this might account for
the improvement in test scores. Moreover, test results do not measure all types of intel-
lectual achievement. There could have been retrogression along Uiose dimensions of in-
tellectual development that the tests did not measure.

= Average scores on the Medical College Admission Test and the Law School Admission
Test have been increasing. But this does not show that college students are necessarily
learning more, since the sort of students who apply for medical and law school admission
may change over time.



How Mite/till. ore Could We Be Learning?

One way to answer this question is by comparing the performance
of American students with those in other countries to see if we are
doing as well.

One of the few sources on how well American students do as com-
pared with foreign students is the International Study of Achieve-
ment in Mathematics. It deals with only one subject, but this is prob-
ably the one in which performa, e can best be compared among nations
with different languages and cultures. The study considered only
developed nations, and found that American students had one of the
poorest levels of performance of the nations which were studied.

The fact that the United States did badly in this comparison is
probably due in part to the fact that a larger proportion of young
people go through the secondary education system in the United States
than in most other countries. Still, American 13 year olds also did com-
paratively poorly, and this is an age at which none of the countries
concerned have excluded many children from the educational system.
Thus, if we contend that American youth have on the average as much
aptitude for mathematics as children of other nations, we must con-
clude that we can do much better than we are doing.

In estimating the potential for improvement in American education,
international comparisons are probably less relevant than measured
differences in learning among different groups in the United States.

For estimating differences in learning among groups, the two best
sources of information are the Armed Forces Qualification Test (With
its forbear, the Army General Classification Test), and the tests done
for the Survey of Educational Opportunity (also called the "Coleman
Report") carried out under the Civil Rights Aot of 1964.

These tests, like others, inevitably incorporate cultural bias. Verbal
performance, for example, tends to be measured in terms of the stu-
dent's command of literary English or the standard conversation of
the majority, not in terms of the special dialects of minorities. Mathe-
matics tests include fractions and compound interest, but rarely deal
with the probability of "making a six" in craps. Nonetheless, the tests
measure skills which are needed in order to do well in contemporary
American society.

The Armed Forces Qualification Test is used to evaluate the traina-
bility of prospective servicemen for military service. Because the pro-
portion of young men who are drafted changes from time to time,
place to place, and group to group, the test does not provide entirely
satisfactory information. Nonetheless, it shows clearly that Negroes
and Southern whites score, on the average, lower than whites from
other regions, and Southern Negroes score less well than Northern
Negroes. These groups receive, on average, different amounts of school-
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ing, but this difference accounts for only part of the differences in
performance.

A 1964 study by the President's Task Force on Manpower Con-
servation revealed that a majority of young men failing the Armed
Forces Qualification Test, white and black alike, were brought up
in poverty. Forty percent had never gone beyond eighth grade, four
out of five failed to complete high school, and half came from families
With five or more children.

The Survey of Educational Opportunity was based oh a nationwide
sample of 564,000 students in grades 1, 3, 6, 9, and 12. The tests
covered verbal ability, nonverbal intelligence, reading comprehension,
mathematics, and general information in the practical arts, natural
sciences, social studies and humanities. With the exception of Oriental
American children, the average minority group pupil (Negro, Mex-
ican-American, American Indian, Puerto Rican) scored distinctly
lower on these tests than the average white pupil. Students in the
South, both white and Negro, scored below students of their own race
in the North.

The schooling which the disadvantaged groups had received had
apparently done nothing to lessen the gap between them and more for-
tunate pupils. Their disadvantage was evident from the start of their
school experience through grade 12. The relative position of the differ-
ent groups was about the same for all the grades tested (except in
the South, where Negroes fell to a lower relative position in the later
grades). This means that in terms of absolute grade level the dis-
advantaged fell further behind. Negro pupils in the metropolitan
Northeast, for example, were 1.6 years below the norm in grade 6 and
3.3 years below the norm in grade 12.

The Armed Forces Qualification Test and the Survey of Educa-
tional Opportunity thus show that persons from both poorer groups
and poorer areas performed less well on achievement tests, and that
the existing pattern of schooling does not compensate for the initial
handicap entailed in being brought up in a disadvantaged group
or area.

If talented individuals do not get a full education, the Nation is
obviously not developing its capacities as much as it could. And as
the chapter on "Social Mobility" showed, only half of those who are
in the top ability quintile, but from families in the lowest socio-
economic quartile, go to college, whereas 95 percent of the equally
able students from the top socioeconomic quartile go to college.
Socioeconomic status also has a major effect on college attendance at
other ability levels.

If high school graduates from all socioeconomic levels went to
college in the same proportion as high school graduates of the same
ability level in the top socioeconomic quartile, more than half a mil-
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lion additional students would enter college each year. This would
increase the number who attended college from each high school
graduating class by about one-half.

If the environmental and social handicaps of poor children could
be overcome, and the elementary and secondary education they re-
ceive improved, an even larger number of high school graduates could
profit from a college education.

We have seen that American students did less well in mathematics
than students in a number of other countries, and that the pattern of
results in the Armed Forces Qualification Test and the Survey of
Educational Opportunity implied that there is an untapped reservoir
of intellectual capacity in the N.7.tion's disadvantaged groups and
areas. It is also clear that those young people from poor families who
do nonetheless score well on achievement tests are much less likely t9
enter college than those who come from a higher socioeconomic level
Thus there is no doubt that the Nation has failed to take full advan-
tage of its children's capacity to learn.

The Policy Challenge

The greatest challenge to American education today is to find effec-
tive ways of helping low income children learn the basic intellectual
skills so that they can be more successful in school and compete more
successfully for jobs and rewarding positions in the community when
they become adults.

How much a child learns depends upon his mother's diet before he
was born, his own nutrition and health, his access to books, and the
psychological and intellectual influences in the home. Most psycholo-
gists seem to agree that the preschool years are a period of particularly
rapid development, and that attitudes acquired in these years can
have enduring effects. Even after he reaches school age, a child typi-
cally spends only one-third of his working hours in school. Television
programs and conversations with parents and playmates take up much
of a child's time. The motivation to learn is obviously important, and
there is every reason to believe it is decisively influenced by the home
environment.

Some of the findings in the Survey of Educational Opportunity
suggest the importance of the educational impact of factors outside
of school. The Sur', g found that the socioeconomic status of a
child's parents, and of his classmates, were major determinants of a
student's academic performance. Once the impact of the socioeconomic
status of parents and peers had been accounted for, such differences
in quality of schooling as were observed and measured explained very
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little of the remaining variation in student performance.3 The only
observed school characteristic that had a significant effect was the
verbal ability of its teachers, and this effect was much smaller than
that of socioeconomic status of parents and classmates.

Despite the limitations of the Survey the conclusion that a child's
socioeconomic environment is an important determinant of how much
he learns is almost certainly right. This conclusion, in turn, suggests
that we cannot take full advantage of the potential for learning simply
by spending more on schools. Higher incomes and better jobs for
parents may have more influence on their children's learning than any
"compensation" which can be given to the children themselves. Better
television programing and help for parents in how to talk with and
stimulate their own children may also be important. Improved hous-
ing arrangements which give children from poor families the oppor-
tunity to attend schools and live in neighborhoods with children of
different social and economic status may also be of crucial importance.

Nevertheless, it is clear that schools could do far more to stimulate
and foster the curiosity and creativity of childrennot just poor chil-
dren, but all children. We must somehow find a way to do two things.
First, we need to channel more resources into education especially in
areas where the needs are very high in relation to the tax base and
present spending. It takes money to attract sensitive, intelligent, and
highly trained people into teaching and education administration, and
to 2eplace rat-infested old schools, especially in the center cities, with
attractive convenient structures.

But resources alone will not solve the problems of American educa-
tion. A new spirit of acceptance of change and desire for improvement
is needed. Progressive industries often spend 5 to 10 percent of their
funds on research and development. But expenditures on education
research and development are now miniscule, perhaps a half of 1
percent of the total education budget.

Furthermore, much "research and development" in education con-
sists of small projects having little impact on actual learning in the
schools. There is a need for major departures, for developing Nrhole
new curricula and approaches to education, for trying the new ap-
proaches with real children and real schools. This kind of effort is
expensive, by the present standards of education research, although

3 The Survey did not measure the quality of schools well and its conclusions are subject
to varying interpretations. The conclusion that the socioeconomic status of the families
of a student's classmates is an important determinant of a student's performance could
be interpreted as evidence that differences in the quality of schooling are important, because
high status parents usually want and can afford to live in neighborhoods with good schools.
Since variations in the quality of schooling were measured only partially and crudely in the
Survey, it is possible that the average socioeconomic status of the families of the students
in a school measures the quality of that school better than the explicit measures of school
quality used in the Survey.
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not by the standards of military and industrial research and
development.

But even a Major effort to find more effective methods in education
through research and development will not be sufficient unless the
schools as a whole adopt a new attitude toward change. School systems
must learn to see themselves as continuous laboratories trying new
things, evaluating results, and making changes.

SCIENCE

The advance of science has an effect on the Nation's capacity to
produce more goods and services, better health, and a stronger defense.
Our society also values scientific truth for its own sake. And because
it is clear that the state of a nation's science is related to its produc-
tivity, the health of its people, and even to national security, Americans
are concerned whenever any other notion excels us in an important
area of scientific capability .

Resources Devoted to Science

What is the state of American science and how much are we adding
to the stock of systematic knowledge ? Unfortunately, useful measures
of scientific productivity do not exist.

A frequent measure of our scientific capital is the number of
scientists and the amount of resources devoted to scientific pursuits.
Between 1950 and 1965 the number of scientists and engineers nearly
doubled, reaching about a million and a half in the latter year. About
a million were engineers, a half a million scientists. This increase in
the number of scientists and engineers was 4.5 times the rate of growth
of the total labor force. The number of scientists and engineers getting
doctorates has doubled in the last 10 years.

Between 1953 and 1965 the Nation's research and development ex-
penditures increased fourfold, from 5.2 billion to 20.5 billion. This
means that these expenditures increased at a compound annual rate of
12 percent per year, and that the percent of the Gross National Product
used for these purposes rose from 1.4 to 3.0 percent. No other nation
comes close to devoting a similar proportion of its resources to scientific
research and development.

The Diversity of Science
Three hundred years ago all experimental sciences were grouped

together in one specialty called "natural philosophy." An individual
could attempt to master almost all important scientific knowledge. In
1958, the National Science Foundation counted 120 subfield groupings
and 142 groupings in 1968. The number of particular specialties in-
creased even faster : 695 specialties were listed in 1958, 1,235 in 1968.
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This increase of specialization does not measure the pace of scientific
advance. Classifications and new specialties are sometimes created for
reasons unrelated to the growth of knowledge. Nonetheless, the statis-
tics on the increasing diversity and division of labor in science reflect
the rapid growth of scientific exploration and knowledge.

The Advance of Technology
The remarkable advances of industrial technology in recent years

are too obvious to need documentation, Television, supersonic jets,
computers, nuclear power and many other advances have revolutionized
our lives and made possible feats, like trips around the moon, that
earlier generations thought sheer fantasy. Whereas the Mayflower took
2 months to cross the Atlantic, in the 1890's it took 1 week, in the 1930's
a day, and now about 7 hours. But advancing technology has also
created problems for societynoise, congestion, pollution, and the like.

Some insight into the level of technological achievement in the
United States can be obtained from what is called the "technological
balance of payments." This is an accounting of payments foreigners
have made to us for the use of patented techniques or technical ex-
pertise, minus our payments for the it patents and technical expertise.4
The United States enjoys a huge surplus in the technological balance
of payments, and this surplus appears to be growing.' Our surplus
was $311 million in 1956 and $1,097 million in 1965. The ratio of our
payments to our receipts was one to seven in 1956 and one to nine in
1965. If the transfers within multinational firms are left out, our
surplus is still growing; it rose from $110 million in 1956 to $235
million in 1965.

These striking figures on our technological lead can easily rn;slead us.
Science is international, and any major scientific achievement is likely
to be of mixed ancestry. Moreover, many scientists have come to this
country from other lands. Although the "brain drain" increases the
inequality of income among nations, it is nonetheless an encouraging
indicator about the state of American science.

The Policy Challenge
The main challenge presented by the state of American science

is the need to lay the foundations for a science policy. We are con-
fronted with burgeoning advance that offers great promise. Can we
formulate policies that will nurture our invaluable scientific resources
and ensure the fulfillment of prospects that lie ahead?

The competition for public resources will almost certainly be more
intense, either between science and other programs, or between differ-
ent scentific endeavors. The Nation will also continue to find itself

*This is not an ideal measure because of problems of definition and the bias against
basic science.
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at the center of controversies concerning the condition and needs of
world science.

If there is almost sure to be more heat generated by issues of science
policy in the future, -,ways must be found to generate more light.
Priorities in science could be laid ail more systematically, and farther
in advance. Issues involving suc.o priorities could be exposed to wider
public debate. The very unpredictability of scientific breakthroughs
could be made the basis for more rational development of scientific
manpower, institutions, and communications with an emphasis on
keeping these resources flexible.

The international character of the scientific enterprise poses a spe-
cial challenge. The United States, as we have seen, spends a larger
percentage of its income on scientific research and development than
do other countries. One possible explanation for this is that some of
the benefits of scientific advance are readily available to any nation
in the world. For example, people of any country can take advantage of
such medical advances as heart transplants. Because of its size and
affluence, the United States gets a larger share of the benefit of a
basic scientific advance than other countries, and therefore has an in-
centive to spend more of its national income on basic research. Even
the biggest county es do not, however, reap all of the benefits of the
basic research they fi..;ance. Thus the world as a whole probably tends
to spend too little on basic science.

The benefits of basic research are international, and worldwide co-
operation in science is essential. A cooperative recognition of the uni-
versality of basic science could benefit all mankind.

ART

Artistic creativity and its appreciation are an important part of
our national life. There is art not only in museums, theaters, opera
houses, and books but in every aspect of 1.ifein cooking, di ass and
industrial design. Although this section concentrates on the conven-
tionally most professional and "highbrow" forms of art, we must
not forget that this is only a small part of the total and may not be
the most important.

Access to Art
Access to many forms of art is easier today than it has ever been

before. Modern technologies of communication and transportation
have given the entire population an access to a variety of art forms
that could in an earlier age have been open only to a privileged few.
Even the most fortunate in earlier periods could not possibly have
heard as wide a variety of symphonies, or seen such a diversity of
drama, as the connoisseur of records and motion pictures can enjoy
today.
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This improvement in the accessibility of art has continued even
in recent years. Twenty-five years ago almost no one owned a tele-
vision set; by 1952, 30 percent of the households owned at least one
set, and this percentage rose to 67 percent in 1955, 88 percent in 1960,
and 94 percent in 1967.

Notwithstanding the obvious shortcomings in television program-
ing, the growth in the number of television sets has given more Amer-
icans an access to at least some serious attempts at artistic expression.
National Educational Television's 148 stations now reach almost all
metropolitan areas, and surveys have shown that the NET audience
about doubled between 1961 and 1966, by which time it reached over 6
million homes and an estimated 14 million viewers weekly, apart from
school programs. Of 260 hours of programing supplied last year to
.NET's affiliates, about half or more were in the field of art and culture.

Television is, to be sure, only one of the technologies that has made
art more accessible. Even such an old technology as that involved in
making books has changed with the "paperback revolution," which
has made books more accessible to millions of Americans. This devel-
opment, along with expanding incomes, increased education, and other
factors, has brought about a 90-percent increase in the number of new
books and editions between 1960 and 1967, and a 65-percent increase
in books classified in the arts or humanities. These increases consider-
ably exceed the rates of growth of population and income.

Improved methods of transportation and increased incomes have
also widened the range of possible artistic experience for many Amer-
icans by facilitating foreign travel. In 1929 about half a million Amer-
icans traveled abroad, but in 1967 almost three and a half million did
so.

New technologies have not only widened the access to art, but also
permitted new forms of artistic expression, from films to new kinds
of sculpture and music.

The Performing Arts
At the same time that technology and economic advance have im-

proved the accessibility of many types of art, they have also created
problems for other art forms, especially for those involving live per-
formances. There is evidence that live performances of certain kinds
are not increasing in proportion to the growth of population and the
economy, and in some cases are perhaps even in an absolute decline.

The Broadway theaters are the largest single part of the American
theater, and they have been keeping records in a consistent way longer
than other theaters. These records reveal that Broadway attendance
has not expanded in proportion to our population or economic growth.
The Broadway theater reached its peak quite some time ago, probably
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about 1925. No new Broadway 'theater has been built since 1928.5 There
has been no clear trend in attendance since World War II, and there
clearly has not been enough of an increase to offset rapidly rising costs.
Since 1950, ticket prices have risen only half as much as costs. Though
a few "hits" make great profits, the Broadway theater as a whole is in
serious financial difficulty.

The off-Broadway theater grew rapidly from the lath 1940's until the
midsixties, but it has an attendance of about one million, compared
with seven million for Broadway. More recently, the off-Broadway
theater has suffered, too ; the number of productions is now smaller
than it was in 1961-62.

There has been little or no growth in the number of professional
symphony orchestras since 1950. In 1967 there were 28 entirely pro-
fessional symphony orchestras playing for seasons ranging from 22 to
52 weeks. There are about twice as many "metropolitan" orchestras,
mainly professional but having smaller budgets, and a large number
of partially amateur community orchestras.

Chamber music groups are generally less well organized than sym-
phony orchestras. Receipts from ticket sales to the small halls appro-
priate for chamber groups are generally low, and the cost of the
individual performer relatively high. Some orchestras are organizing
chamber groups to achieve the advantages of a longer season for some
of their members.

Opera is perhaps the most vulnerable of the arts because it is easily
the most expensive, requiring large casts, an orchestra, a chorus, and
a ballet company as well as expensive scenery and costumes. The only
major opera companies are the Metropolitan, the New York City
Opera, the Chicago Lyric Opera, and the San Francisco Opera. There
are about 40 other professional and semiprofessional organizations,
but they usually give no more than 25 performances in a year. Esti-
mating total attendance at these performances requires a good deal of
guesswork, but the figure has been placed at less than 2 million in
1963-64.

Ballet as a separate artistic undertaking is characterized by high
costs in many of the same areas as opera. Annual attendance for dance
performances is estimated at less than 1 million, with dance tours
showing a marked relative growth in popularity since 1952. At the
present time, however, there is little chance to see a professional dance
company perform any piace except in one of the largest cities or in
a college town.

Notwithstanding the paucity of information in this area, it does seem
very likely that there is no "cultural boom" where direct attendance
at live performances is involved. The rate of growth in such per-
formances is probably slower than that of the economy as a whole, and

Unless Lincoln Center is counted.
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expenditures on these art forms have certainly not risen at 9nything
like the rate at which expenditures on science and education have
increased.

Vulnerability of the Performing Arts

To some extent, the relative decline in live artistic performances is
probably a natural result of the development of modern communica-
tions technology. The new technologies offer a less expensive substitute
for live performance.

But there is another factor at work. One explanation of the slow
growth of audience participation in the performing arts is the tend-
ency for this participation to become even relatively more expensive
as the economy advances. There is little increase in productivity per
worker in the performing arts: a string quartet continues to require
four performers. In the economy in general productivity increases
regularly, and so then do wage levels. Since this does not happen in
the performing arts, someone must make sacrifices. If it is not the pub-
lic or the patrons, it will be the artists themselves, who will have to
choose other careers or forego higher incomes.

This systematic tendency for the relative cost of live performance
to rise is made somewhat less serious by the technological improve-
ments in ways of disseminating culture, such as by phonograph records,
motion pictures, and television, providing substitutes for the audiences
and additional earnings for some performers. But if there is pre-
sumably also a need to enjoy culture at first hand, these technological
developments do not altogether fill the gap from the audiences' point
of view. From the performers' point of view, the fact that only a
relatively small number can expect careers in the media may be
discouraging.

There is another cultural sector, where the problem of productivity
can be considered not to exist at all. This is what we might call amateur
or subsistence culture: artistic work carried on by the artist primarily
for his own enjoyment. Increased incomes may allow more of this, as
growth of amateur community symphonies, for example, seems to
show. Sometimes amateur efforts can create or enlarge a commercial
audience, as with rock music.

The probable long run tendency for a relative decline in certain
types of live performances does not automatically indicate a "social"
or "public" problem. Nevertheless, live performances are needed to
give the typical performer (or composer or playwright) a chance to
develop. The quality of records, motion pictures and television could
decline if live performances fell off beyond some point, since the lack
of this large testing and training opportunity could become critical.

The performing arts indirectly benefit others besides members of
live audiences in other ways as well. Their quality is tied up with the
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capacity to educate, and probably also the capacity to communicate.
The cultural inheritance of a nation is also a source of important values
in a civilized societyunderstanding, appreciation, and respect for
other people. Finally, the taste for art is in part an acquired taste :
those who have a broader cultural experience tend to have the greatest
concern for art. Th3 demand for art might be greater if the opportuni-
ties to enjoy it were more numerous. These arguments suggest that
the prospect of a relative decline in live performances is a matter of
general public concern, and something to keep in mind in any assess-
ment of the condition of American society.



Chapter VII

Participation and Alienation
WHAT DO WE NEED TO LEARN?

THE PRECEDING CHAPTERS neglect many of the Nation's
major concerns. They have, for example, scarcely mentioned the

divisions in our society which separate young and old, black and
white, left and right.. Yet these divisions trouble many Americans, and
help explain the demonstrations at universities, the disorders in cities,
and the manifestations of racist and extremist strength. The preceding
chapters have similarly neglected the controversies about court deci-
sions defining our individual liberties, demands for "democratic
participation" in the organizational life of the society, and the concern
some Americans have about the viability and stability of family life.

The most notable of the problems that have been neglected are
those that concern the functioning of our social and political insti-
tutions. To the extent that these institutions have promoted health,
deterred crime, and the like, their achievements belong in preceding
chapters. But we also care about how we combine our efforts to achieve
our goals, about our loyalty toward our institutions, about our atti-
tudes toward each other, and about the implications of our social and
political institutions for the future of the Nation. However good our
health or high our incomes, we would not be satisfied with institutions
that failed to respect individual rights, allow democratic participa-
tion, provide congenial group affiliations, or insure the survival and
orderly development of our society.

Unfortunately, it is concerns such as these that we know least about.
It is more difficult to assess the extent to which our political and social
institutions satisfy democratic values, oi prevent alienation, than it is
to assess the level of health, income, or crime.

Therefore, we can do little more than ask the right questions. Yet it
is important that these questions be asked. If assessments of the state
of the Nation take account only of those variables that are readily
measurable, our social priorities and public policies will be distorted.
It will not be possible to obtain the needed information in the future
unless the questions are asked now.
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Since the primary purpose of this report is to examine the condi-
tion of American society, the questions should pertain to the. basic
functions our social and political institutions perform, rather than to
their structures or characteristics.

One purpose our institutions should surely serve is that of protect-
ing our individual liberties one of the first ideals of our Nation.
Democratic processes are meaningless if citizens do not have a large
measure of freedom, particularly freedom to dissent from the policy
of the Government and the views of the majority. Thus the first section
of this chapter asks questions about the.degrees of "Freedom and Con-
straint" in American life.

In a modern democracy, individual liberty cannot be the privilege
of a few: It must be available on an equal basis to every law-abiding
citizen. A system in which some stand above the law, while others are
denied its protection, is repugnant to the idea of justice. Equality be-
fore the law in turn implies that. every citizen have access to public
services on an equal basis according to law. The citizens must also be
able to influence public policy, and in the aggregate influence it de-
cisively, or they are not truly free. There must be meaningful voting,
and the vote of each citizen must count equally. The second section of
this chapter therefore raises questions about the extent to which the
ideal of "Equality and Justice" is being realized.

A people may enjoy freedom, and a just and equal political system,
yet lack any sense of community. Many may be alienated, not only
from the Nation, but also from their families, neighborhoods, and
other social groups. Some degree of alienation and disunity is accept-
able in a society that values individual freedom, and the alienated may
be creative and bring about reforms which benefit society as a whole.
But if alienation becomes so pervasive that all sense of community is
lost, the result can be disaster.

The degree of alienation also depends on the functioning of all the
social groups in the society. A person may be alienated because of the
failure of his family, the shortcomings of his neighborhood, the lack
of a congenial club, or the policies of the National Government.

Thus the third section of this chapter, on "Community and Aliena-
tion," asks how strong are the bonds which maintain our relationships
to social institutions, from the family to the National Government.
Here we encounter what many Americans find the most. worrisome
questions of contemporary life: How serious are the divisions in our
society? How can we bridge the generation gap that divides families
and universities, and the racial and ideological differences that divide
neighborhood and Nation?



QUESTIONS ABOUT FREEDOM AND CONSTRAINT

It is a sign of the profound value placed on freedom that many
use this word to describe a great many of the things they want. Better
education, more goods and services, and higher incomes give people
the freedom to do things they could not have clone before. But we are
discussing freedom here in its most ancient and basic sense : those rights
that allow an individual to use his time, talents, and resources in what-
ever way he pleases, so long as this does not interfere with the rights
of others. .

Freedom of Expression
Democracy cannot be meaningful if those who disagree with the

policy of the government have no opportunity to persuade their fel-
low citizens to vote it out of office. Thus freedom of expression, both
for individuals and for groups, is absolutely indispensable to a demo-
cratic society.' We must therefore ask particularly about the freedom
to express dissenting and unpopular views.

There can be little doubt that court decisions in the recent past have
expanded the legal protection for free speech. Important as these
legal developments have been, they are by no means the whole story.
Freedom of expression can be restricted not only by government offi-
cials, but also by popular intolerance. However, the extent of such
intolerance is not known.

There is some evidence that a majority of Americans on occasion
have wanted to deny free speech to their fellow citizens, and that this
disposition has been more prevalent among the rank and file than
among community leaders. In the period of the Red scare of the early
fifties, only 27 percent of Americans thought that an admitted Commu-
nist should be allowed to make a speech in their communities; but 51
percent of community leaders felt such a speech should be permitted.
Among the general population, only about 37 percent thought that a
person who wanted to speak against religion should be allowed to speak
in their communities. Again, community leaders were more tolerant;
64 percent of them believed such a speech should be allowed?

There is a need for tolerance not only in national political forums,
but also in daily life. How much tolerance of dissent is there in our
schools, factories, and offices? We do not know, but some approximate
answers could be obtained, as one study shows.

In this study, representative samples of persons in the United States,
the United Kingdom, Germany, Italy, and Mexico were asked about
the extent to which they had as students felt free to discuss unfair

If there is freedom of expression and organization, there is automatically a good deal
of religious freedom as well.

2 Samuel Stouffer. Communism, Conformity, and Civil Liberties (New York : Doubleday &
Co., 1954), pp. 26-44.
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TABLE 1.Freedom to discuss unfair treatment in school or to disagree with teacher,
by nation

Percent who remember they felt U.S.
(percent)

U.K. Germany
(percent) (percent)

Italy Mexico
(percent) (percent)

Free 45 35 34 29 40
Uneasy 23 18 24 19 16

Better not to talk to teacher 25 41 30 36 39
Don't know, don't remember, and other 8 6 12 16 5

Total 100 100 100 100 100

Total number 969 963 953 907 783

SOURCE: Almond and Verba, The Civic Culture, p. 332.

TABLE 2.Freedom to participate in school discussions and debates, by nation

Percent who remember they felt U.S.
(percent)

U.K.
(percent)

Germany Italy
(percent) (percent)

Mexico
(percent)

Could and did part::ipate
Could but did not participate
Could not participate
Don't know and ether

Total

Total number

40
15
34
11

16
8

68
8

12
5

68
15

11

4
56
29

15
21
54
10

100 100 100 100 100

969 963 953 907 783

SOURCE: Almond and Verba, The Civic Culture, p. 333.

treatment in school or disagree with the teacher, and whether they
had participated in school debates on political and social issues. As
tables 1 and 2 reveal, American respondents were more likely than
those in any of the other countries surveyed to say that they had felt
free to disagree with their teachers, discuss unfair treatment with
them, and participate in school discussions and debates. Americans
were also more likely to be consulted about job decisions and to protest
job decisions than those in most of the countries surveyed.

The lack of information about the. extent of our liberties may suggest
that we are not as vigilant about the state of our freedom as we pur-
port to be. Here we can do little more than pose the question of how
well the Nation is protecting the individual rights its rhetoric empha-
sizes. But the question is itself important.. If it is asked more often,
we will in time be able to provide better answers.

QUESTIONS ABOUT EQUALITY AND JUSTICE

Equal treatment is a cornerstone of our society. We believe in equal-
ity before the law : The judicial system must deal equally with the great
and the small, or there is no justice. We believe in the right to equal
access to public services: The administrative apparatus should treat
all citizens in the same way, according to law. We believe in the one-
man-one-vote ideal : The political system should give each citizen equal
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access to the electoral process, so that, no group can wield poltical
power disproportionate to its numbers. These ideas of equality and
justice are not only enshrined in our rhetoric; they are essential to
the viability and integrity of our democratic processes. If those who
oppose the existing leadership cannot, depend on the protection of the
courts, or equal access to public services, or voting power comparable
to their number., democracy is threatened.

Justice in the Coin
A democratic society must always ask whether everyone accused

has a right to counsel and all of the other requisites of a fair trial;
whether justice is so long delayed it is in effect denied; whether every
citizen has equal access to publicly provided services.

The American system of justice, with its ancient roots in the common
law, its elaborate rights of appeal, and thoroughgoing system of
judicial review, is properly a source of national pride. Yet there is
evidence that some suffer rough and ready justice at the hands of the
police; that some are tried without adequate counsel ; that publicity
and prejudice may sometimes prevent a jury from rendering justice.
In some parts of the country, the punishment of those accused of rape
has varied with their race and the race of their victims.

One reason why so little is known about the exact extent of such
inequities in our system of justice is that virtually any such wrong
is a matter of great seriousness. It can result in the impeachment of a
judge, or the expulsion or loss of pay of a policeman. Because so much
is at stake, it is extremely difficult to collect information on short-
comings as a matter of statistical routine. Yet, if we believe in justice,
we are obliged to ask to whom it has been denied.

Access and Redress in Large Organizations
A growing group of Americans, especially among the young and the

black, are intensely concerned about the relationship between the
individual and the large bureaucracies. They are concerned about the
relationship between the citizen and the police force, the student and
the university, the claimant and the insurance company, tho welfare
client and the public assistance office, the tenant and the housing
authority, the employee and the hierarchy.

The concern about the relationship between the individual and the
bureaucracy is coming from diverse segments of the political
spectrum. Historically, those on the right have been most anxious about
the evils of bureaucracy and most enthusiastic about decentralization.
But recently, the "new left" seems on its way to putting democratic
participation in large organizations, including some forms of decen-
tralization, above the left's traditional advocacy of central planning
and the nationalization of industry.
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The problem is this: How can the individual citizen, especially the
citizen who is lacking in education, influence, and self-confidence, get
the services 'he should expect from large bureaucracies, or get redress
from the wrongs they may commit against him ? The person accused
of a crime has recourse to an elaborate system of justice replete with
features designed to protect those unjustly accused. But the citizen
who cannot get the police protection he needs, or who suffers rude
treatment from the police, may find that the courts are irrelevant, or
so costly and cumbersome that they are of no use. The man who can't
get a license to work, or get a public utility bill corrected, or have an
insurance claim processed promptly, may not have the option of
turning to the courts. He may know that "you can't fight city hall,"
or influence a large corporation.

It is always possible to complain, and complaints sometimes help.
Yet all too often complaints get lost in a snarl of red tape. This is
especially true for the person who lacks education, or experience with
large organizations, or who lacks the stamina, resources, and gall
needed to make a large issue out of what the bureaucracy may take to he
a small matter.

Today, as never before in our history, people seem to be at the
mercy of huge, impersonal bureaucracies. Even when large bureaucra-
cies function efficiently, there still may be resistance and resentment.
People want to be treated personally and humanely. They do not want
to be only a cog in a machine. The courtesy of an explanation, or a
sympathetic ear, may make all the difference.

The expansion of government services, both at Federal and local
levels, has increased the multiplicity of offices and agencies with which
the citizen must deal. Millions of Americans think of their government
as distant and unresponsive, though paradoxically many seem to think
the city government more remote than the Federal.

The decline of the political machine typical of the 19th century
city may also be a factor. Corrupt as these machines were, they none-
theless were responsive to the needs of many of the immigrants from
Europe, and helped assimilate them into American life. The mid-
20th century immigrants to the city are mainly Negroes from rural
areas of the South who have not been assimilated into the political
structure nor had the personal relationships with the city government
that the political machines afforded earlier immigrants.

The difficulty of the relationships between bureaucracies and Negroes
is illustrated in table 3. Whereas 87 percent of the whites expect "equal
treatment" by administrative officials, only 49 percent of the Negroes
do. Negroes are also less likely to feel that administrative officials will
pay attention to their point of view, less likely to expect equal treat-
ment from the police, and less likely to think the Government or the
Congress pays much attention to what people think.
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TABLE 3.Responsiveness of governmental officials

TO' 1 White Negro

Percent who expect equal treatment in administrative office 83% f','0) 87% (866) 49% (100)
Percent who expect equal treatment from the police 81% (970) 88% (866) 60% (100)
Percent who expect administrative official to pay attention to their point

of view.
48% (970) 50% (856) 30% (100)

Percent who expect police to pay attention to their point of view* 56% (970) 58% (866) 36% (100)
Percent who feel elections make the government pay much or some

attention.**
89.2% (1450) 90% (1291) 83.8% (148)

Percent who feel most Congressmen pay much or some attention to
what people think.

79.2% (1450) 79.3% (1291) 78.4% (148)

NOTE.Numbers in parentheses refer to the bases upon which percentages are calculated.
SOURCE: Almond and Verbs, The Civic Culture, 1960.

"Survey Research Center, University of Michigan, Electron Survey, 1964.

A study of the attitudes of Southern whites and Negroes, on what
they would do about the problem of a dangerous school crossing, again
shows the Negro's sense of uneasiness in dealing with officialdom.
Though Negro responses indicated they would be about as likely to
take action about a dangerous school crossing as whites, they were less
likely to deal with the official directly, and more likely to speak to
"influential" private persons. Whereas 49 percent of the -,thites would
talk to the school officials, only 33 percent of the Negroes would.
Though only 1 percent of the whites would talk to an influential
private person, 8 percent of the Negroes would.

We need to consider a wide variety of new of -i.c.;'s that will improve
participation and help individuals to deal wi: ,..ireaucracies. Many
things can be done. We must consider tile ro.e.. Jf ombudsmen or
independent investigators who can look into citizen complaints against
administrative actions ; neighborhood city halls that can bring local
government closer to the people; neighborhood service centers that
help people find their way to the right agenrty ; consumer protection
units; expanded legal aid for the poor; improvement in administrative
saw, so that the protection of the courts can be broadened; decentraliza-
tion of police forces, schools, and other goverilmental functions ; effec-
tive employee grievance procedures ; councils of student representation
in university communities, so that student reactions can effectively
reach faculty and administration; and informal networks of com-
munication that tell the administrator what his clients are thinking.

Large organizations are a fixture in today's world. How to keep
them from colliding with the individual need for identity and partici-
pation is a complex problem. It will take a great deal of study to
understand this problem, and probably a wile variety of policies to
deal with it.

Political Inequities

Universal suffrage, with one vote for each citizen, is one of the
requisites of a system in which every individual, whatever his economic
or social status, has an equal voice. As recent Supreme Court decisions
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about "reapportionment" suggest, there is in our constitutional and
democratic ethic a concern that each group of citizens have the
opportunity to play a role proportionate to its numbers.

Are any groups denied the role in the political system to which their
numbers should entitle them?

In some Southern States, most Negroes have historically been denied
the right to vote, and the proportion of Negroes registered in these
States is still often a great deal smaller than the proportion of whites
that are registered. Such inaptities are an affront to democracy. Yet. it
is also significant That these differences in registration rates are
steadily getting smaller, partly because of the Civil Rights Acts of
recent years, and that in the Northern States Negro registration rates
are not much different from those of whites.

There are also distinct differences in the proportion of the total
population that is registered in the Nation's major cities. A study of
104 major cities showed that rates of voter registration were greater
than 90 percent in some cities (such as Detroit, Seattle, and Minne-
apolis), and less than 70 percent in others (such as Baltimore, Newark,
and New York). If literacy tests, methods of purging registration
roll:;, and inconvenient arrangements for registration are among the
factors that account for these differences, they have distinct implica-
tio s for the distributio, of power among different socioeconomic
groups.

There is also the question of the fairness of the apportionment of
state legislatures and state congressional delegations, but again there
is a clear trend toward more equal representation. clerryinan,lering
also appears to be declining, though this defies accurate measurement.

Insofar as the right to vote and apportionment are concerned, the
situation is one of distinct, if not rapid, improvement.

Political power, however, involves more than the right to vote. It
can require, among other things, money to finance campaigns, effec-
tive political organization, and lobbying or other pressure on the
officeholder between elections. In many cases a group will have a
major influence on public policy only if it is organized.

Although America has been called a nation of joiners, the fact,
remains that most Americans do not belong to any organization that
represents them in the political system. Only one American in 25
reports membership in an explicitly political club or organization,
and only 24 percent report belonging to any organization that they
consider lo be involved in political or governmental affairs. Only 57
percent report belonging to a voluntary association of any kind,
including religious groups. A number of surveys indicate that less
than 8 percent attend any political meetings or rallies.

Thus most Americans are without any organizational affiliations
that would give them an organized voice in the governmental process.

86

104



The frequent lack of significant organized representation for major
groups should not be surprising. When a large group of citizens has
some common interest or purpose to seek in the political arena, the
typical individual in that group often finds that it is not in his self-
interest to contribute his money or time to an organization that
attempts to further that common interest. He would get the benefits
of any legislation that the organization succeeded in getting passed
whether he contributed to that, organization or not. And the typical
individual in a large group could not by himself be decisive in deter-
mining whether or not the desired legislation would be passed. Thus
he has little incentive to support an organization working in his
political interest, and may very well not do so. The voluntary asso-
ciation seeking favorable legislation for a large grout) is in a position
analogous to that of a government, in that it produces a service that
cannot usually be oold in the market, yet it lacks the power to collect
taxes, which governments (however popular their policies) require.
Accordingly, we cannot assume that every large group of citizens will
organize whenever its interests are threatened.

Industries with a small number of large firms will, because the
resources are great and the number that need to ba organized is small,
usually be able to establish trade associations to further their political
and other interests. Similarly, some professions, such as medicine, are
well organized in part because each doctor can get professional ad-
vantages from joining his medical association. Labor unions can
sometimes confer some similar benefits through grievance procedures
and shop stewards, and often have the benefit of "union shop" pro-
visions as well. Some farm organizations restrict the benefits of their
cooperatives and mutual insurance companies to their members,
thereby making it more advantageous for farmers to join.

Whereas some groups have the benefit of organization for reasons
such as these, other groups, whose interests should have as much claim
to attention, do not have these organizational advantages. This intro-
duces an important inequality into our political system, which explains
some of the unevenness in governmental attention to different
problems.

This inequality particularly affects those with the least income and
education. A survey by the National Opinion Research Center found
that 52 percent of those with an income over $7,000 belonged to some
voluntary association, but only 24 percent of those with an income
under $2,000 did. Some 53 percent of the professionals, proprietors,
managers, and officials belonged to voluntt..1 associations, but only 32
percent of the skilled laborers, and 21 percent of the unskilled. Forty-
two percent of farm owners belonged to such organizations but only
13 percent of farm laborers.

Organizational inequities such as these help us understand the para-
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doxical strength of "special interests" in a democratic system formally
designed to treat everyone alike.

How can the groups with the least organized power assert their
interests against those with the most? Enlightened public officials
can help. A government can set up an office of consumer affairs, or an
agency for migrant workers, and so on. But, in the end, can the prob-
lem be solved unless we organize the weak, or weaken the strong?

QUESTIONS ABOUT COMMUNITY AND ALIENATION

The concern about ocial division and alienation in Anwlican
society seems greater n, .v than it has been for some time. Tile rising
tempo of protest. .specially among the young and the Negro, and the
recent manifestations of right-wing discontent, have prompted some
Americans to ask why the Nation faces these divisions stow.

There are undoubtedly many reasons. The sharp differences about the
war probably explain some of the division. Another factor is our
growing affluence and new social legislation which lift the expectations
of some people and, at the same time, arouse resentment and fear
of change among others. A complete analysis of social cohesion would
also have to consider, among other things, the ways children are
brought up and educated, and the effectiveness of society's mechanisms
for mediating and resolving disputes. It would also have to do justice
to the positive functions of alienation and division, as sources of
innovation and reform.

The alienation from the university, neighborhood, and family may
well be of greater concern than the national political divisions.
This alienation suggests one of the most fundamental causes of
national divisionthe lack of satisfactory group relationships. People
need a sense of belonging, a feeling of community, in some small social
group. If such associations are lacking, they will fee] alienated; they
will have a tendency either to "cop out" of the central life of the
society, or else try to reverse the direction of the society by extreme
or even violent methods. The more numerous and stronger the social
ties that bind an individual to the social order, the more likely he is
to feel an attachment to the society, and work within existing rules
to improve it.

We then need to ask questions about some of the principal social
i elationships in the society, and particularly the family, the neigh-
borhood, and the voluntary association.

The Effects of Marital Status

The need for social relationships may be seen in the association be-
tween marital status and health. Married people have distinctly
lower death rates and lower rates of suicide, alcoholism, and mental
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illness, than those who have 'lever married or whose marriages have
been di' ,i-upted by death or divorce.

With the important factors of age, race, and sex accounted for,
differentials in death rates by marital status are very great. For
every age, race, and sex, married persons have the lowest death
rates. This cannot be explained by any difFculties those who are ill
might have in getting or keeping a spouse, for the death rates for
widowed persons, at all ages and for both sexes, exceed those of the
married. Nor are the differences in suicide rates large enough to account
for the differences in mortality rates.

Such statistical associations are particularly important here be-
cause they illustrate the pervasive and far-reaching consequences
close social relationships can have. They add plausibility to the obser-
vations which suggest that alienation from society often reflects a
lack of satisfactory relationships in small, primary groups, rather
than solely global or national developments, and they show the need
to inquire into the functioning of all types of social groups.

The Condition of the Family

The family has undergone profound changes in modern times. It was
once the basic unit of societythe source of cohesion and security,
the unit of economic activity, the means of education and recreation.
Today, many of the functions of the family are performed by other
institutions, from the Social Security Administration to the school.

The change in the structure and role of the family has had two
important consequences. First, young but unmarried adults have had
less family affiliation in recent times than in earlier periods. For
many Americans now between 18 and 22, the college or university is
in loco parentis. For some others, a hippie cAumunity may play the
role the extended family served in earlier periods. Neither the college
nor the communities of drop-outs bring different generations together
on the intimate terms the extended family once did, nor do they provide
the same kind of emotional security and support.

The second consequence is that changes in the nun ily as an institution
are sometimes read as signs of the collapse of family life. Thus, in-
creases in divorce rates suggest to some that the value put upon family
life is declining, yet the proportion of the population chat is married
has been increasing.

Between 1940 and 1965 the proportion of the population, after age-
adjustment, that is married increased by 7.5 percent, but the proportion
divorced increased only 1.3 percent. Those with disrupted marriages
tend to marry again, and fewer stay single. Longer life expectancy
means that marriage partners have a longer life together, much of it
without the obligations of young children. We need much better infor-
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mation on what such changes mean for our well-being and the strength
of our institutions.

The Negro family has suffered adversities going back to the days of
slavery. A large percentage of Negro children live in disrupted families.
In 1965, about 38 percent of the Nation's Negro children did not live
with both parents, whereas only 10 percent of white children were in
that situation. About twice as many nonwhite children were living
with their fathers only, four times as many with their mothers only,
and five times as many with neither parent.

A substantial part of this difference is due to the greater rate of
illegitimacy in the Negro population. In 1965, 1.2 percent, of single
white women had a child, but 9.8 percent, over eight times as large
a proportion, of the nonwhite women did. This difference can, however,
easily be misinterpreted because white couples are more likely to use
contraceptive techniques, or to marry after the discovery of a premari-
tal conception. Moreover, the illegitimacy rate among whites appears
to be increasing, whereas that of nonwhites is, if anything, going clown.

Still, Negroes are much less likely to belong to intact. families than
whites. This fact adds interest to the question of whether there is more
alienation among the Negro population than the white.

ollentary Associations

There is some evidence that membership in voluntary associations
reduces an indivdual's sense of powerlessness and alienation. One
survey 3 attempted to measure the extent to which a sample group felt.
they had control over the events that affected them. The responses,
especially those of manual workers, suggested that members of a labor
organization consistently had lowe3... "powerlessness" scores than those
who did not belong to any organization. The results are given in
table 4.

TABLE 4./II eaa scores on powerlessness for unorganized and organized manual
workers, with income controlled (N=244)

Income Unorganized Organized

Under $3,000

$3,000-4,999

$5,000-6,999

Over $7,000

Total (mean)

S.D

2. 50
(1

3.20
4)

(46
3.20)

(25
3.00)

(4
3.08)
(89)
1. 5

2.220

2.81)

2.55)

2.65)

2.64)
(153)

1. 8

NotE.Scorra on tho powerlessness scale ranged from 0 to 7.

From A. Neal and M. Seeman, "Organizations and Powerlessness . A Test of the Medi-
ation Hypothesis," American Sociological Review (1964), 29, 216-226.
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Though the evidence is ambiguous, those with the most pronounced
sense of powerlessness and alienation often seem to display an am-
bivalent attitude toward political participation. On the one hand, they
are less likely to vote, keep track of political issues, and the like. On
the other hand, there is also some evidence that they are dispropor-
tionately active in particular circumstances. Some studies have sug-
gested, for example, that alienated and powerless voters are especially
likely to be vigorous opponents of fluoridation and school bond issues."

These results are consistent with a theory advanced by a number of
sociologists : alienation usually leads to political apathy ; yet alienated
people become easily aroused in certain circumstances, such as when
extremist and totalitarian forces are gaining strength. We need to
continue seeking further evidence on this and other explanations.

7' he Neighborhood

The immediate neighborhood, though not so important, as a social
unit as it once was, still has some significance. The slum neighborhood
is of particular interest, since it generally has less organization and
:;ocial structure. Slums have disproportionate numbers of people who
suffer from social pathologies, and slum communities lack the internal
structure to deal with these problems.

In fact, social problemsfrom family disruption to suicidecluste
in the slum. This does not necessarily mean that the problems could
disappear if there were no slums. It is logically possible that people
with problems gravitate to the slum.

However, there is evidence that suggests that personal and social
pathologies are contagious, and that slum3 generate many problems
which they have no way of controlling.

If the probability of falling victim to a social pathology is greatly
increased if one is brought up in a slum, then the slum is more than a
private problem. It is a public and social problem. Private action
cannot be expected to cure the social contagions of the slum environ-
ment any more than it can deal adequately with contagious diseases.
They demand organized action, and organization is what many slums
above all lack.

The lack of organization and social structure in the Negro slum
therefore appears to be a major problem, and probably one that is
related to the recent civil disorders. Cohesion or solidarity would be a
great asset for it would give Negroes collective strength both in mak-
ing external demands (e.g., on city government, or employers), and in
enforcing internal constraints (e.g., against delinquency and crime).
Its relative absence leaves the individual Negro particularly vulner-

4J. S. Coleman, Community Conflict (Glencoe. Ill.: Free Press. 1957) W. A. Eamson.
"The Fluoridation Dialogue," Public Opinion Quarterly, 1961. 24, pp. 527-537 ; J. E.
Horton and W. E. Thompson, "Powerlessness and Political Negativism," American Journal
of Sociology, 1962, pp. 485-493.
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able to the unrestrained predations of persons within his i'ommunity or
outside it. The examples of the solidarity of other ethnic groups, such as
Jews and Chinese, indicate the tangible assets community solidarity
provides : political power, aid to those in trouble, and lending arrange-
ments for those establishing or expanding businesses.

.4 1 ie nal ion

The net effect of an participation can be partially re-
vealed by surveys which seek to find out whether the individual feels
he has control over his own destiny, an intelligible part to play in
social life, and values he shares with others. According to such surveys
the degree of alienation is substantially different for different groups.

Negroes are much more likely to feel powerless and alienated than
whites. A comparison of white and Negro employed men in Los
Angeles, for example, showed the following results:

Negro Choices
(percent)
(N =312)

White Choices
(percent)
(N=390)

1. a. Becoming a success is a matter of hard
work; hick has little or nothing to do with
it 58 77

b. Getting a good job depends mainly on
being in the right place at the right time 42 23

2. a. By studying the world situation, one
can greatly improve his political effective-
ness 58 70

b.. Whether one likes it or not, chance
plays an awfully large part in world
events 42 30

3. a. Wars between countries seem inevi-
table despite the efforts of men to prevent
them 69 66

b. Wars between countries can be
avoided 31 34

Studies have also indicated that the difference in the sense of power-
lessness between Negroes and whites is not, explained solely by differ-
ences in education. When a sample of whites and Negroes were asked
to react to the statement that "There is not much I can do about most
of the important problems that we face today," the proportions re-
sponding affirmatively, at different educational levels, were as follows:

Negroes
Percent Percent

Less than 12 years educationl___ 73 Less than 12 years education____ 57
12 years or more 60 12 years or more 34

Whites



Most other minorities also show a high degree of powerlessness,
though the Jewish minority appears to be an exception.

Some surveys have suggested that Negroes in integrated areas, or
with relatively integrated life styles, tend to feel less powerlessness
than Negroes in highly segregated circumstances. The willingness to
use violence, by contrast, appears to be greater among Negroes with
a high degree of powerlessness, at 1 st according to one survey of the

area of Los Angeles.
Among white Americans, alienation is apparently less likely to

sh,w up as a feeling of powerlessness and more likely to show up as
a ct nviction that socially disapproved means must be used to attain
objectives. Alienation in this sense is greatest among those with lower
socioeconomic status. Those who are the most alienated, moreover, tend
to have considerable prejudice against members of minority groups.

Alienation accordingly appears to play a role both in the dis-
contents of the black minority, especially those who feel violent
means are necessary, and also among those in the white population who
show most prejudice against minority groups. Its importance among
disaffected young people is not in dispute.

Conclusion

A sense of community, which would do a great deal to lessen
alienation, is only one of our social and j-olitical objectives. We also
cherish individual freedom and equality which too much cohesion in
out social groups can sometimes restrict. Some alienation may also be
related to intellectual and artistic creativity, and thus socially desir-
able. Moreover, it often strengthens the forces of reform, and enables
the society to change with the times.

Thus a sense of community is not. the only good. But, as the present
divisions in our z,Dciety reveal, it is very much worth asking whether
we have as much as we need.
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Appendix

HOW CAN WE DO BETTER SOCIAL REPORTING
IN THE FUTURE ?

GOOD DECISIONS must be based on a careful evaluation of the
facts. This truism is so often the basis for our most mundane be-

havior that we are seldom aware of its far-reaching significance. Most
people do not decide whether to carry an umbrella without first check-
ing the weather forecast or at least glancing out the window to see if
it i$ raining. Yet, those policymakers and citizens who are concerned
about the condition of American society often lack the information
they need in order to decide what, if anything, should be done about
the state of our society. Without the right kind of facts, they are not
able to discern emerging problems, or to make informed decisions
about national priorities. Nor are they able to choose confidently be-
tween alternative solutions to these problems or decide how much
money should be allocated to any given program.

Deficiencies of Existing Statistics

Only a small fraction of the existing statistics tell us anything about
social conditions, and those that do often point in different directions.
Sometimes they do not add up to any meaningful conclusion and thus
are not very useful to either the policymaker or the concerned citizen.
The Government normally does not publish statistics on whether or
not children are learning more than they used to, or on whether social
mobility is increasing or decreasing. It does publish statistics on life
expectancy and the incidence of disability due to ill health, but some
diseases are becoming more common and others less common, and. no
summary measure indicating whether we could expect more healthy
life has been available.

This lack of data would not be surprising if it were simply a result
of a lack of interest in statistics, or support for statistical collection,
in the Government. But at the same time that some bemoan the lack of
useful statistics, others are concerned about the supply of govern-
ment statistics outrunning our capacity to make use of them. One
Congressman recently argued that "we may be producirig more sta-
tistics than we can digest," and argued that the Federal output of
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statistics may soon leave us "inundated in a sea of paper r.nd ink."
detailed report by a Congressional Committee concluded that in 1967
more than 5,000 forms were approved by the Bureau of the Budget,
which were estimated to take almost 110 million man-hours to com-
plete. According to the same study, at the end of 1967 the Federal
Government employed 18,902 Federal statistical workers, and spent
$88 million on automatic data processing, computer equipment, and
statistical studies under contract with private firms.' Comments and
studies such as these do illustrate the fact that some are concerned
about a plethora of statistics at the same time that the lack of particu-
lar types of statistical information stands in the way of better policy
choices. This paradox suggests that the needed statistics cannot in
practice be obtained simply through a general-expansion of statistical
efforts, but rather require new ideas about what statistics ought to be
collect ed.

The problem does not appear to be unnecessary duplication of sta-
tistical efforts, or thoughtless decisions about what statistics should be
collected. The Office of Statistical Standards of the Bureau of the
Budget guards against any duplication in statistical collection, strives
for comparability of different statistical series, and generally coordi-
nates the Federal statistical effort. The Bureau of the Census and other
agencies that collect statistics also seek the best advice, both inside
and outside the Government, on what statistics ought to be collected.
Thus the problem cannot be ascribed to poor management or foolish
decisionsit evidently has deeper roots.

One of these roots is the fact that many of our statki 's on social
problems are merely a by-product of the informational requirements
of routine management. This by-product process does not usually pro-
duce the information that we most need for policy or scholarly pur-
poses, and it means that our supply of statistics has an accidental and
imbalanced character.

Another source of the shortcomings of our statistical system is the
ad hoc character of the decisions about, what statistics should be col-
lected. Numerous and gifted as those who advise us about what sta-
tistics we need may be, they cannot be expected to develop a system of
data collection which maximizes the value and coverage of the sta-
tistics obtained with respect to the cost and number of the statistics
gathered. A series of more or less independent decisions, however
intelligent, may not provide the most coherent and useful system of
statistics.

1 Subcommittee on Census and Statistics, Committee on Post Office and Civil Service,
House of Representatives, 1967 Report of Statistical Activities of the Federal Government,
House Report 1071.
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Social Indicators

A social indicator, as the term is used here, may be defined to be a
statistic; of direct normative interest which facilitates concise, compre-
hensi7e and balanced judgments about the condition of major aspects
of a society. It is in all cases a direct measure of welfare and is subject
to the interpretation that, if it changes in the "right" direction, while
other things remain equal, things have gotten better, or people are
"better off." Thus statistics on the number of doctors or policemen
could not be social indicators, whereas figures on health or crime
rates could be.

A large part of our existing social statistics are thus immediately
excluded from the category of social indicators, since they are records
of public expenditures on social programs or the quantity of inputs of
one kind or another used for socioeconomic purposes. It is not possible
to say whether or not things have improved when Government expendi-
tures on a social program, or the quantity of some particular input
used, increase.

The phrase "social indicators" evidently emerged in imitation of the
title of the publication called Economic Indicators, a concise com-
pendium of economic statistics issued by the Council of Economic
Advisers.

The National Income statistics are, in fact, one kind of social indi-
cator; they indicate the amount of goods and services at our disposal.
But they tell us little about the learning of our children, the quality
of our culture, the pollution of the environment, or the toll of illness.
Thus other social indicators are needed to supplement the National
Income figures. However, the National Income statistics provide a
useful model which can help guide the development of other social
statistics.

One of the chief virtues of the National Income statistics is their
extraordinary aggregativeness. Over any significant Period of time,
the output of some of the goods produced in a country increases while
the output of other goods decreases. In a depression the output of
glass jars for home preserves may increase; during a period of rapid
growth the consumption of cheaper goods may decline as people
switch to substitutes of higher quality. Changing technologies and
fashions also insure that the tens of thousands of different types of
goods prbduced in a modern economy do not show the same patterns
of growth or decline. The achievement of the National Income and
Product Accounts is that they summa ize this incredible diversity of
developments into a single, meaningful number indicating how much
an economy has grown or declined over a period. They summarize this
awesome variety of experience so well that we can usually spot even
the minirecession, and allow the testing of meaningful hypotheses
about the relationship between the National Income, or its major
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components, and other aggregative variables, such as consumption or
investment. Changes in the Nation's health, or in the danger of crime,
are in some sense narrower and simpler than changes in the whole
economy, yet they (lave not heretofore been successfully aggregated.

The aggregation involved in the construction of the National In-
come and Product Accounts is so successful in part because relative
prices are used to determine the relative weight or importance to be
given to a unit. of one kind of output as against a unit of a different
type of output. if the number of automobiles produced has gone up by
half a million since last year, while the output of potatoes has fallen
by half a million bushels, we need to know the relative importance of
these two developments before we can begin to make, a judgment about
the movement of the economy as a whole. It would obviously be
arbitrary to determine the relative importa_ice of these two develop-
ments by comparing the weight in pounds of an average automobile
and a bushel of potatoes. Thus the relative prices of automobiles and
potatoei are used to weigh the relative importance of two such de-
velopments in the National Income and Product Accounts.

Relative prices at any given moment of time provide weights that
are presumably meaningful in welfare or normative terms. This is
because a consumer who rationally seeks to maximize the satisfaction
he gets from his expenditures, in terms of his own tastes or values, will
allocate his expenditures among alternative goods in such a way that
he gets the same amount of satisfaction from the last dollar spent on
each type of good. If he obtained more benefit from the last dollar
spent on apples than from the last dollar spent on oranges, he would
obviously be better off if he spent more on apples and less on oranges.

The almost universal reliance on such aggregative measures of a
society's income should not, however, obscure the dangers of failing
to look behind the aggregates. Imagine these two cases: in one case,
the National Income remains constant over a year, and all of the
industries have the same level of output over the year; in the other case,
the National Income also remains constant, but about half of the
industries grow and the other half decline. Obviously, the first economy

uuld be stagnant, whereas the second would be undergoing signifi-
cant change, including presumably shifts of resources from some
industries to others. We would not see the profound differences in
these two hypothetical situations simply by looking at the aggregate
figures for the National Income : we also have to disaggregate.

But disaggregation is not the enemy of aggregation. Indeed, a con-
sciously constructed aggregate is usually easier to break down into
its components than most other statistics. A well-constructed aggrega-
tive statistic, like the National Income, can (in principle at least) be
compared to a pyramid. At the base are the individual firms, sites of
production, and individual inc -mie recipients. Just above are the indus-
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tries and communities, and above them are the major sectors and
regions. When the same goods are processed by several firms, double
counting is two, led by counting only the "value added." At the top
there is the National Income. Such a pyramid can usually exist only
when there has been the consistent definition and procedure that
aggregation requires, al (1 this systematic approach probably facili-
tates disaggregation as well as aggregation.

The relevant point that emerges from an examination of the National
Income and Product Accounts is that aggregation can be extraordi-
narily useful, and is compatible with the use of the same data in dis-
aggregated form. The trouble is that the "weights" needed for aggre-
gative indexes of other s,,citti statistics are not available, except within
parti..ntlai and limited areas. It would be utopian even to strive for a
Gross E.'ocial Product, or National Socioeconomic Welfare, figure
which aggregated all relevant social and economic variables. There
a 7.e no objective weights, equivalent to prices, chat we can use to
compare the imp ruance of an improvement in health with an increase
in social mobility. We could in principle have a sample survey of the
population, and ask the respondents how important they thought an
additional unit of health was in comparison with a marginal unit of
social mobility. But the relevant units would be difficult even to define,
and the respondents would have no experience in dealing with them,
so the results would probably be unreliable. Thus the goal of a grand
and cosmic measure of all forms or aspects of welfare must be dismissed
as impractical, for the present at any rate.

Examples o f Social Indicears
Within particular and limited areas, on the other hand, some modest

degree cf aggregation is now possible. And even over a limited area,
such aggregation can be extremely useful. Some of the possibilities for
useful aggregation over a limited span are illustrated in the chapters
.-)f this report.

One aggregative index is the expectancy of heathy life (strictly, life
expectancy free of bed-disability and institu'imilizaticn). This index
weights each disease or source of disability hi proportion to its effect
in rads ing length of life or in keeping a person in bed or institutional-
ized. If there is either a reduction in bed-disability due to a reduction
in disease, or an increase in life expectancy when bed-disability is un-
changed, the index will increase, as it should. Admittedly. this aggre-
gative index is, like the National Iroome statistics, imperfect in some
respects? Yet, its degree of aggregation makes it much easier to do

2 It does not deal with the disability winch does not force people to '.red. Though it
weighs the serious disease more heavily than the lesse" diens.. since the serious disease
more often results in death or in longer 1mA-disability :Ilan the minor diseE se, it makes no
allowance for the difference in pain and discomfort per day among various diseases.
Finally, it ranks death and permanent bee disaaility equally, which may nut be in accord
with our values.
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systematic work at a general level on the relationship between health
and life and various causal variables, such as medical inputs, income
levels, and the like.

Another area in which limited aggregation is possible is that of
crime. To determine how much the danger of being victimized by a
criminal changes over time, we should weight each type of crime
by the extent of harm suffered by the victim. The dollar values lost,
would provide good weights for larcenies and burglaries, but the loss
from personal injury or death would have to be estimated or assumed.

Where changes in the extent of "criminality" (or conversely, "law-
abidingness") in a population are at issue, different weights are needed.
Though it presumably does not matter to the victim whether he is
killed by manslaughter or murder, society puts a very different assess-
ment on the two acts. Weights for an index of criminality can be
obtained from surveys, which show that respondents of different
classes and occupations tend to agree on the relative heinousness of
different significant crimes. The results of the best known of these
surveys are highly correlated (r=.97) with data on the average length
of prison sentences for the same crimes.

Some aggregates do not require the cumulp':ion of qualitatively quite
different things. For example, in the Opliortunity chapter the opera-
tive assumption is that social mobility along some one dimension
tends te vary in proportion to social mobility along other dimensions.
Thus the correlation coefficient indicating the association between the
socioeconomic status of men working now, as measured by the social
rank of their usual occupation, and the socioeconomic status of their
fathers, measured in the same way, is an aggregative index of social
mobility. Its aggre,ative chara.ter derives, not only from the geo-
graphic span of the sample, but also from the assumption that changes
in occupational status are revesentative of the diverse and manifold
changes entailed in any significant intergenerational change in socio-
economic status. The implicit aggregation entailed in using a repre-
sentative variable is in principle inferior to the more explicit sorts
of aggregation discussed earlier, but it is usually easier in practice,
and probably more congenial to those who are not familiar with aggre-
gative theories or data constructs.

The Next Step : The Development of Pole Accounts

Although the potential -,sefulness cf several social indicators has
been illustrated in this report, this work represents only a beginning.
Hopefully, there will be continued studies of social indicators and
their method of construction. At the same time we also need to en-
courage the collection of new and more facially relevant data. If a
balanced, organized, and concise set of measures of the condition of
our society were available, we should have the information needed to

100



identify emerging problems and to make knowledgeable decisions
about national priorities.

The next step in any logical process of policy formation is to choose
the most efficient program for dealing with the conditions that have
been exposed. Then there must be a decision about how much should
be spent on the program to deal with the difficulty. If these two deci-
sions are to ha made intelligently, the society needs information on the
benefits and costs of alternative programs at alternative levels of
funding.

It might seem at first glance that the benefits of an operating pro-
gram could be obtained directly from the social indicators, which would
measure any changes in the relevant social condition and therefore
in the output of a program. In fact, it is much more difficult to obtain
information on the output of even an existing program than to
obtain a social indicator. The condition of an aspect of a nation de-
pends, not only on a particular public program, but also on many
other thiAgs. Health and life expectancy, for example, dipend not
only on public health programs, but also on private medical expendi-
tures, the standard of living, the quality of nutrition, the exposure to
contagious diseases, and the like. Thus to determine the output of a
public program we normally have to solve something like what the
econometrician would call the "specification problem"; we have to
identify or distinguish those changes in the social indicator due to the
changed levels of expenditure on the public program. This is often
not a tractable task, but it could contribute much to truly rational
decision making.

The fact that rational policy necessitates linking social indicators
to program inputs means that social indicators alone do not provide
all of the quantitative information needed for effective decision mak-
ing. Ultimately, we must integrate our social indicators into policy ac-
counts which would allow us to estimate the changes in a social
indicator that could be expected to result from alternative levels of
expenditure on relevant public programs.

Though an impressive set of social indicators could be developed
at modest cost in the near-term future, a complete set of policy accounts
is a utopian goal at present. This does not mean that work on a more
integrative set of statistics should be postponed. The Fe accounts will
never be available unless we start thinking about the statistics we need
for rational decision making now, even if this only entails marginal
changes in the statistics we already have. The social statistics that we
need will almost never be obtained as a by-product of accounting or
administrative routine, or as a result of a series of ad hoc decisions,
however intelligent each of these decisions might be. Only P ?,matic
approach based on the informational requirements of public policy
will do.

1GOVERNMENT PRI WING OFFICE: 1969 0-332-383
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