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EXECUTIVE SUMMARY

This report analyzes current federal policies and programs for
aglng Americans in view of emerging socio-economic 1ssues to determine
if the present federal strategy hes future viability. A conceptual
framework and methodology were developed to evaluate federal programs
in terms of individual needs. Based on this strategic evaluation, alter-
native strategies and policy initiatives that could result in a highef
quality of life for aging Americans were developed.

4

The major conclusiouns of our research are as .follows:

¢ Present strategies -are not likely to remain economically and
politically viable.

¢ Present strategies, even if funded at appreciably'hlgher
levels, will not yield the desired results.

¢ The shift toward greater reliance on a pure income strategy
through transfeﬂ payments via, the Social Security System
should be carefully evaluated in the light of a continuing
requirement to be aware of capacity and elasticity of
supply, ineffectiveness of aggregating markets, and frequent
gaps in both knowledge and motivation for the effective use
of funds. '

¢ There is a greét need for a focal point of effective leader-
ship to achieve a balanced, coordinated, ccherent set of
Federal policies and strategies.

e A strategic monitoring and assesement process should be
established and maintained on a continuing basis to
evaluate~policies in an anticipatory framework as well as
in an empirical or descriptive mode. This "strategic
system” should be complementary to present program reviews
and evaluations.

¢ There is a need to develop an alternative strategy for
aging Amezlcans and begin the transition from the
present strategy. However, this transition should be and
can be accomplished in an incremental manner. Such actions
now will preclude serious discontinuities and the associated
social costs that may accrue from continuing to expand upon
Just the present approach.

ix




In Chapter Il that follows, the basic conceptual framewoik and model
are developed. Chapters III and IV show how this model is applied in
_evaluating present policies for the aging. Chapter V casts these same
policies into.their broader political, economic and social contexts.
Chapter VI presents an approach to viewing present policies as long
term strategies, relating them to selective forecasts of probable longer
term future deveélopments. Chapter VII discusses some approaches toward
an alternative strategy.

:
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.1 INTRODUCTION

The emergence of agiﬁh Americans as a significant part of our popula-
tion has caught us in a series of conceptual, value, and operational pro-
gram lags that have resulted in a lower than necessary quality of life for
the aging. The nation has declared that it intends to rectify those lags.
An increasing number of programs and resources are being offered and pro-
posed to improve the quality of life for the elderly. This project is-an
initial exploratory step to determine how a strategic evaluation of these
‘present policies can be developed and used. This initial step delineates
current policies for aging Americans and evaluates the effectiveness of
these policies in achieving stated national goals. It furtﬁef;qxamines
tﬁe‘future context and implications of these policies if they are viewed
as strategies over a 20~-year time frame.

e
Our reésearch had five specific objectives:

(1) The construction of a conceptual strategic framework
within which to project and evaluate social and economic

conditions of aging Americans. . {
N /
(2) The development of 'a suitable methodology that would
make possible an evaluation of .projections in a framework

of a strategic policy. o

(3) The analysis of existing policies, both explicit and
implicit, that are most significantly determining the
future of aging Americans.

(4) The carrying out of a strategic evaluation of present
federal policies in the light of the projected frameworks

of 10-20 years. - . ‘

. \

(5) The provision of recommendations, if appropriate, for
alternative strategies and policy initiatives that could

result in a higher quality of life for aging Americans.

:

O

What is Strategic Evaluation?

Strategic evaluation should not be confused with more commonplace
program and policy evaluations. Tre evaluation of strategies includes
evaluating the entire range of emerging patterns that are relevant to the
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life of aging Americans; forccasting how these patterns are likely to
change over time; aualyz{ng how the patterns are related to broader po-
:liticai, economic, technological, ‘and social trends; examining the ungder-
lying assumptions and values; and reaching a judgment about the probabil-
ity that present policies, when viewed in this context, can achieve the2
declared goals for which they were evolved. Strategic evaluation is for-
ward looking rather than empirically descriptive; it is possible becwuse
many major txends and events that W111 condition changes for the rest of
the century are identifiable today. Strategic evaluatlon is important
because major characteristics of lffe for aging Ameri cans during the
mia=19§Qs are being determined now and in the immediate future, and be-
cause it enables the nation to choose among a variety of "alternative
futures" that are relatively "better" or "worse." The significance of
such analysis becomes clear when one realizes that more changes will
likely occur in the lifetimes of those noy living than have occurred in
all preV1ous history. N

LY

The methods used in strategic evaluation are still crude. They are!
more an art than a science; more oriented to processes, dynamics, aﬁﬁ'
interrelationships than to events; and as concerned with qualltqtlve and
value matters as with quantifiable variables.

Basic Concepts for Strategic Evaluation ! .

The basic concepts for strategic evaluation are depicted in Figure 1.
Line A représents the rhetprical and explicit policy aspirations and goals
that legislation and other formal policy documents have declared to be
the national objectives of policy. "The dotted lines C indicate that these
rhetorical aspirations may be either lagging behind, or are ahead of, that
which is feasible. This introduces the first concept of a gap: the gap

" between feasibility and rhetoric. This feasibility/rhetorical gap can be
either above or below the line of declared intent. If feasibility is
above the line A, there are ripe opportunities for initiatives and re- .
sourceful leadership to achieve the increased quality that might be possi-
ble. If, on the other hand, feasibility is below the line of declared
intent, the rhetoric is already inflated; those pushing it further will
only be planting the seeds for frustrating expectations--and frustration
copld,leaq to a belief that our system is fdiling. '

Policy leaQers, especially in a competitive, pluralistic democracy,
have many pressures to keep the rhetoric of national purpose higher than
perceived feasibility. Frequently, to run a litt'le ahead-of feasibility
is considered desirable because it encourages the process of striving.

To lag too far behind vhat is feasible is to iavite frustration or loss

10 ,
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IS GAP GROWING OR CLOSING?
HOW CAN GAPS BE REDUCED?

1. DECREASE EXPECTATIONS

2. INCREASE PRESENT EFFORTS

3. DEVELOP ALTERNATIVE AND
MORE EFFECTIVE STRATEGIES

\ PAST PRESENT TIME

> FUTURE

FIGURE. 1 BASI(’I: CONCEPT FOR STRATEGIC EVALUATION
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of initiative in the relevant constituencies. This research did not deal

extensively with the feasibility/rhetorical gap, although that form of
analysis is an important part of a comprehensive, strategic evaluation.

our evaluation did suggest, however, that some of tlie rhetorical goals do

not lend themselves to fulfillment through the vehicle of governmental
action--at least within the present value context of the appropriate role
of government qnd the acceptable 'conditions for governmental intervention
in the prxv ate’and personal- lives of- our—citizens.

-
.

The next gap noted in the diagram is thé spiace between lines A and B:
the operational/rhetorical gap. Operational policies qnd strategies are
those things which are actfially being done rather than what is sajd “Jxl~
be done. Operational policies are perceived by looking at effects, hot
intentions or motives. There frequently are differences.between the
rhetérical and operational policies. This operational/rhetorical gap is
the focus of research conducted under thi's project.

d ) \

".-' The central question in strategic evaluation is whether or not the
oﬁérqtionﬂl'policies if viewed in the context of scrategies, are likely
to\narrow the operaticnalsshetorical gap. The following four ﬁescriptions
show the preqen§ status of poiicies in terms of our opexﬂtlonal/rhetorlcal
gup\model. The defcxlptlons offer different alternatives for rlos1ng-th1=

gap. . . . ’!>

(1) The pxesont strategy may be qu{te satisfactory, narrowing
the gap at an qcceptﬂb‘e rqu In that case, more effi-~
cient program performance and program mix, better adminis- N
trative procedures, and similar upgrading represent the
direction that the strategic evaluation should take.

(2) The prcsent strutegy may be 1in the right direction but mdy
not be narrowing the gap at an acceptable rate. Strategic
evaluation should concentrate upon alternative initiatives,
such as whether or not the present strategy could be fully
funded, to increase the rate at which the gap would be
narroved. It would also be desirable to perform the type
of work mentioned in (1) above. In addition, if a more
effective strategy could be conceived, sohe attention
should be given to the ewploxqtrQn of QIte£hnt1ve strate- .

gies.

‘

~ (3) The present strategy may be falleg behind, permitting the
gap to become wider, even though some improvements are
being made. Strategic analysis should concentrate upon
exploration of alternative strategies that would be more
effective. It shauld then develop alternative pathways




/

for shifting from the present to the various alternative
strategies, assessing the pros and cons of the alterna-
tives and of the "strategic shifts.” Our research sug-
gests. that this ié the state of the present strategy.-

7

creasingly needed in the years to come.

/,

"(4) The gab may be closing at an insufficient rate; modifi-
cations to existing strategies may not be politically or
economically feasible; alternative strategies may not be
conceived. .The belief begins to grow that the rhetoric
is-too inflated, that it is not attainable, and that, as

a result, it should be reduced in order to lessen cruelly
frustrated aspirations. Strategic evaluation'mightithen,
in addition to all of the components discussed above, con-

s centrate upon the alternative means of reducing the rhet-
oric and might examine the level at wﬁich the rhetoric
would become "acceptablk<"

PUSE e

.Any of these four basic approache§‘cou1d be employed, although a
mixture of the four-is usually desirable. -

Aruitoxt provided by Eic:
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e II THE CO\CEPTUAL FRAMEWORK AND MODEL . ?
\ : \

The Strategic System as Used for This Research

In complex societies such as our own, detining "the systnm” that

comprlses the operational strategies for agiug Americans is a difficult
task. Although a number of abstract def;n.tlons could be advanced, the
procedure used here is to define “the system” as the collectipon of adtivi-
ties ensulng/from the operational programs listed in Appendix A. All of
these programs are federal programs, since the concentraticn during’this
first eXploratory effort was limi%ed largely to federal policies and
ftgpfégies. Whatever else might be said, these programs and policies

represent what is being done.
y

/

-Whether or not this list is sufficiently comprehensive, it at least
has the advantage of being understandable for purposes of illustrating
how a strategic evaluation can be uqefully applied to the area of national
life. ; T

Moreover, these programs must be considered in the context of their
interactions with national trends. Some of these more prominent relation-
ships are discussed, as well as the effects resulting from dynamic soci-
etal changes that lie ahead. rThroughout the work.at the Center for the
Study of Sccial Policy, it has become evident that most basic discontinu-
ities or chafges in direction result from forces generally considered out-
side the basic system invofved., Thus, the reascns why the present oper-
ational strategies may prove less and less adequate emerge not primarily
from the programs and activities themselves, but rather from the events
and trends taking place it other subsystems of the society. This has led
to the realization that in makirg a strategic evaldation, "thé system"
being evaluated must bs seen as a2 network of processes interacting with a
number of other systems. This concept is illustrated in Figure 2 The
various 1nterconnect1nb arrows illustrate the known complex relatlonshlps
though the partlculars of cause/effect linkages are still largely unknown.

If one is to undefstané the future dynamics of policies for the aging,
one must look at trends in the broader economic, political, and social
areas, and. to the resulting shifts in values of the broadé} society. This
desson in the methodology of forecasting keeps repeating itself again and
again. Yet, our review of policy research for the aging reflects that it
has still not been learned.

\~.

14
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FIGURE 2 THE AGING SYSTEM AS A NETWORK OF INTERACTING PROCESS

10




Basic Definitions

The system of operational styategies for aging Americans was dis-
——— —— w ~
cussed above. N

N,

. -

’ Aging Americans were originally defined as those 55 ye;rs of age or
older. However, during the research, this definition was changed to cor-
respond to the definition used by the Administration on Aging (AcA)--45
years of age and older. (Note that this definition incorporates everyone
who will be 65 or older by 1983.)

~

 Goals (Rhetorical) for aging Americans are (A) the goals declared to
be national objectives by the Older Americans Act of 1965 and (B) the six
major goals of AoA. These. are:

A. Older Americans Act of 1965

e .
(1) AN ADEQUATE INCOME in retirement in accordance with
the American standard of living.

(2) THE BEST POSSIBLE PHYSICAL AND MENTAL HEALTH which
science can make available and without regard to
¢conomic status.

{3) SUITABLE HOUSING, independehtly sélecfed, designed
and located with reference to special needs and
available at costs which older citizens can afford.

(4) FULL RESTORATIVE SERVICES for those who require
institutional care.

(5) OPPORTUNITY FOR EMPLOYMENT with no discriﬁinatory
personnel practices because cf age.

(6) RETIREMENT IN HEALTH, HONOR, DIGNITY--after years of
contribution to the economy. '

(7) PURSUIY OF MEANINGFUI, ACTIVITY within the widest

b range of civiec, cultural, and recreational oppor-

% tunities. ) it

\ ,1

(8) EFFIGIENT COMMUNITY SERVICES which probide social
assistance in a coordinated mannex and which are
readily available when needed. '\<L ‘

(9) IMMEDIATE BENEFIT FROM PROVEN RESEARg KNOWLEDGE
which can sustain’ and improve healthfand happiness.

/

/




THE FREE EXERCISE OF INDIVIDUAL INITIATIVE
ning and managing their own lives.

in plan-

B. AoA Goals (1971)

(1) Personal res;urces for independenc~
(2) Options and opportunities for independence
(3) Supportive services to maintain independence
P (1) Reform of institutional care
-~ (5) Capability for effecting change

(6) Equitable provision of minority groups.

Rhetorical policy is the spoken or written statement that
raises expectations and creates some desired ihpression of concern or
implied action. Rheterical policy is frequently vague and does not lend
itself to clear guidance or performance meésurement. Considerations for
implementing the policy are,usually not determined, jand hence, action is
fragmented, resources are consumed in the confusion, and the target popu-
lation becomes increasingly frustrated. We consider the ten goals stated
in the Older Americans Act and the six goals of AoA as an example of such
rhetorical policy for two reasons: (1) We were unable to find, in either
the legislative or the-executive branch of government, any activity that
directly correlates programs or budgets with these goals; (2) some of
these goals are nonactionable by the federal government.

Operational pclicies and strategies are those which are infer-
able from the activities of the programs and policies listed in Appendix-A.

. Basic Conceptual Model for Strategic Evaluation

-

The general conceptual framework of rhetorical versus operational .
and feasible strategy was discussed in Chapter I. That framework must be
complemented with a more detailed conceptual model for the actual evalu-

ation of strategies.

The model was constructed in three stages. The first stage concerned
the identification of primary individual needs from various disciplinary
research summaries of the current ''state of knowledge' about the quality
of life for aging Americans. These summaries included biological, psy-
chological, cultural, and spiritual needs. They are universgl needs be-
cause each individual must have thsm‘fulfilled if he is to experience a

/
/10
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high quality of life. However, the needs are not standard in the sense
that they can be "prescribed.” Many of these needs vary with the genetic

> \
and physical condition of individuals, with their educational and cultural-

Sackgrounds, and with their values and perceptions of themselves and of
others. It was not possible, therefore, to derive from the body of re-
search literature a "prescriptive needs model” that could be sufficiently
standardized for purposes of evaluation. However, future work would
benefit from developing profiles of needs based upon correlated character-
istics and minimum threshold requirements such as caloric intake. The
resources available for tpis exploratory development did not permit such

a refined approaclr. For further details of this methodological question,
see Appendix B. 3

The 'second stage in deriving the model was to infer needs from an
analysis of the operational strategies implied ih the programs and poli-
cies listed in Appendix A and included in the definition of "the system."

. . .
These programs can be generally divigled into (1) those which seek to
provide income and the things for which income usually regarded as a sur-
rogate (food, shelter, transportation, health care, entertainment, educa-
tion) and (2) those that are designed to develop social roles (personal
identity, purposeful activity, employability options, interpersonal rela-
tionships, independence, personal growth). These two basic concepts are,
of course, interrelated. The model depicted in Figure 3 portrays a rep-
resentative human being in a circle of those needs and experiences which
federal strétegies address. The circle is correlated with the four pri-
mary categories of needs. The model includes:

¢

)

e Baseline Needs--These primary needs for all humans include:

~ Biological (material or physical)

Psychological (feeling or emotional) ,

Cultural (mental or intellectual)

Spiritual (the transcénding inner person)

¢ Income Needs and surrogates such as Food Stamps are the '
means by which our society purchases basic necessities of
life. Income potentially provides for a variable cluster

of nceds:
~ Food

~ Shelter

~ Transportation
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'
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FIGURE 3 BASIC CONCEPTUAL MODEL FOR STRATEGIC EVALUATION OF POLICIES FOR AGING AMERICANS
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- Health care
- Entertainment (consumpticen of leisure time)
- Education

Adequate income is also a precondition for the acquisition
and maintenance of social-roles needs.

¢ Social-Roles Needs--Include those minimum experiences which
enable an individual to enjoy a sense of personal signifi-
cance as & membér of the human race. Social roles potentially
satisfy a variable cluster of needs including:

- Personal Identity--A sense of individuality and personal
worth in the society and subgroup of choice or tradition.

- Purposeful Activity--Activity perceived to be useful to
oneself, to others or to society at large as contrasted
with "make work" activities or those limited to "recre-
ation,” Purposeful activity does not necessarily produce
income, although in our society and value system there is
a close relationship.

V3

- Employability Options--Opportunities to choose among
alternatives for augmenting income--if possible, with
purposeful activity,

- Independence--A highly subjective state of being in
which one feels that one is not demeaningly nor detri-
mentally dependent upon others for his sustenance. Fac-
tors that contribute to a feeling of independence will
vary from one individual to another. ,

- Personal Growth--A -continuing process of challenge,
learning, and accomplishment. Personal growth is
largely associated with the satisfaction of the psy-

chological, cultural, and spiritual aspects of baseline
needs in the model.

!

As the analysis progressed, a third stage was necessary: amplifi-
cation of the basic conceptual model. These amplifications are portrayed
\ in Figure 4.

It appears that a strategic shift is occurring in which the emphasis
i,s moving from the provision of goods and services toward the provision
of income that gives the individual maximum control in satisfying his
needs. A pure income strategy implies four basic/assumptions:
’ /

'

-
N
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(1) There is existing capacity for pTz;ucing the needed items
for which income provides access.

(2) This capacity can be activated and delivered on demand--
i.e., an elastic supply.

(3) There is adequate persomiil knowledge on the part of the
individual to allocate his income wisely. R

(4) There is adequate personal motivation to use the knowl-
edge and income to satisfy one's needs, by conversion into
market demands.

The first two assumptions deal with the elasticity of supply; the latter
two assumptions are concerned with the degree and allocation of effective
demand in the need categories.

.

‘ Although a number of government programs are designed t9 increase '\
and encourage the four income strategy assumptions, the federal govern- ]
ment has maintained a mixed operational strategy with regqrd to income |
versus the provision of goods and services.

I

In addition to evalyating the basic assumptions discussed above,
this project considered three basic and related questlons about the fea-
sibility of the- income strategy:

e Is income (if adeguate) an effective catalyst for the fui—

fillment of needs? The answer to this question comes from
an analysis of the viability of the assumptions noted above.

&

e Is income adequate or do allowances need to be increased?
This answer comes from an analysis of the purchasing power
of income ;n relation to the capacity and supply systems.

e Can income be made adequate? The answer to this guestion
comes from an analysis of the economic implications of
providing adequaté income, assuming that all of the above
assumptions are viable and that the answers to thejabove .
questions have been determined. This procedure entails an
analysis of the capacity of the economy to sustain the
present strategies at the economic level neceded to close
the operational/rhetorical gap.

This initial exploratory research suggests generally that the pre-
conditions required for a success{gl pure income strategy gg not exist
and gzg‘unlikely to exist in future years. This dack means that income
?Z;én if adequate) is nct a fully effective catalyst, and hence a mixed
strategy is neccessary. The research further shows thit income at present
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is far from adequate. It is not likely that the present strategy can
currently be fully funded and this possibility will become cven less
economically and politically feasible in the future. Thus, a fundamen-
tally new income’/goods/services strategy is needed.

The basic assumptions and strategic questions implied on the other
side of the model (Figure 4) are somewhat different. The question of
existing capacity is related to the cultural images, roles, and values
that the general socicty holds with respect to its aging population.
Social science literature generally documents the fact that ours is a
youth-oriented culture with a nuclear family structure, and with inade-
quate cultural norms to provide satisfying social roles for the aging.

Elasticity of supply here refers to the .existence of the necessary
array of institutional and social mechanisms to satisfy the social-roles
needs of the elderly. In general, it might be said that the‘adequacy of
both the capacity and the supply decline rapidly as age and physical and
%ental disabilities increase.

These first two factors (capgfity and supply) relate to societal
values and systems. Additional factors (shown in Figure 4) relate to
the individual's inner capacities. Even if the societal norms and mech-
anisms were adequate, there would still be the need for adequate personal
knowledge and motivation.

As is the case with respect to a pure income strategy, preconditions

— — o———

for a successful strategy of "facilitating social roles" do not exist.

.

A variety of specialized and somewhat - low-key programs seek to deal
with the need for modifying both the cultural and societal contexts as
well as the knowledge and motivation of the aging individuals. However,
the governmental strategy is overwhelmingly concentrated on the income/
goods/services side of the model. AMore will be said on these matters in
the subsequent chapters.

The three basic strategic questions which need to be asked with
respect to social roles include:

T e Arc policies for social-role enhancement supported by
societal value frameworks? The analysis for answering
this questionffocuses on determining how the aging are
viewed by operative cultural norms and values--not those
that are simply rhetorical.

e Are institutional mechanisms sufficient? This question
requires an examination of the accessibility of the elderly
. 4
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to societul institutions, and.the accessgibility of alter-
native mechanisms and roles to the aging

Can adequacy be achieved within existing institutional
mechanisms? Answering this question entails a-comparison
of individualized profiles of the aging population with
the extent to which their needs are being satisfied on
both the income and the social~role sides of our model.

In general, the rescarch done in this project leads us to conclude
that the above assumptions are inconsistent with reality. Our further
conclusion is that all threc of the strategic questichs must .be answered
in the negative. A new stratggy is clearly needed. However, a number
of complex value issues are raised if one dealk with the development of
such a strategy within the context of the federal government or even of
government gencrally.

The Subsequent chapters test the application of this conceptual
model for strategic evaluation as it applies to the programs and activi-
ties of the federal government for the elderly, listed in Appendix A.
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111 FEDERAL INCOME STRATEGIES IN THE CONTEXT
OF THE CONCEPTUAL MODEL

This chapter deals with the federal policies and programs that relate

"to the satisfaction of needs‘pn the incom® side of our model. With the
- demise of the extendeda(three or more generations) family, the elderly

person's primary needs must now be satisfied either through services pro-
vided by institutions other than the family or through the income purchase
of these services. Many social-roles needs that were satisfied in the
extended family must now also be fulfilled in a different manner.

Needs satisfiable through the use of income have received the major
concentration of federal effort for two reasons. First, those needs are
generally considered to be primary needs. Second, the areas oﬁ the social-~
roles side of the.model that contribute to individual fulfillment and sat-
isfaction are both more difficult to translate into actionable programs
and more questiorable for legitimate, direct intervention by governmchi.

¢ .

Tne dominant federal ;strategy for satisfying the basic needs of the
elderly is the provision of income. This strategy is based on the im-
plicit assumption that the elderly have the knowledge and motivation to
satisfy their primary nceds and that the market system will show an elas-
tic supply of goods and services. However, in exceptional cases, other
strategies reflect the awareness of the requirement to address the ques- '
tion of supply for which income is supposed to be a surrogate.

The remainder of this chapter discusses these operational strategies
and the implied assumptions derived from the operational policy, and pre-
senté a general evaluation of these strategies in terms of their outcomes
or effectiveness. \

1

Current Strafegies Related to the Needs Categories of the Model

s

The following categorization matches current federal programs with
our conceptual model portrayed in Figure 3. A detailed review of thre
strategies and programs affecting the elderly can be found in Appendix A.




(a)

(b)
(c)
(d)

G

(e)
(£)
— (g)
' (h)
(2) Food
(a)
(b)
. (c)

(d)

(1) Income

A

A

Public Assistance (old age assistance-
income maintenance)

Social Secufity trust funds and benefits

Foster Grandparents
<

Green Thumb (Operation Mainstream)

Semior Aides (Operation Mainstream)

J o

Community Senior Service Program

Senior Community Services Aides
VISTA, Peace Corps.
and Nutrition

Food Stamps

~
-
Y

Commodity Distribution

Nutritionpl'Re§ arch-Agricultural
(Research Serv&%e)

Nutritional programs "

(3) Shelter

(a)

(b)
(c)

Low interest loans for housing con-
&3 . .

struction and improvemeni, Farm Home

Administration

Low Rent Public Housing

236 Elderly

__(d)~7202/231 Rent Supplement Program

(e)
(f)

(g)
(h)

Model Cities '

312 Rehabilitation Loans
113 Rehabilitation Grants

Relocation Payment

4
Research and Technology Support

The follewing programs are designed to insure supplemental ‘\\
\ . or minimim levels of income:

SRS, HEW
SSA, HFY
ACTION
LABOR
LABOR
LABOR
LABOR

ACTION
%

USDA
USDA

.

USDA

AoA, SRS, HEW

USDA
HUD
HUD v

HUD

HUD

HUD
HUD

HUD

HUD

v/“{




T (B)

(8)

(7)

(8)

Transportation--Transit Service Demonstration

(a) Transportation Assistance Program for
’ Aging ,
(b) Transportation Component in Model
Cities Program
(c) Personal Rapid Transit System
New Jersey Dial-A-Ride
" Connecticut Deep Suburban
Health
(a) Community Health Services, HSMHA
(b) National Institute of Mental Health,
. HSMHA
(c) Health Services & Mental Health
Administration, HSMHA
(d) Regional Medical Program
(e) Medical Facilities Construction
(f) Medicare & Medicaid, SSA
(z) ‘Health & Health Related Program, AoA
(h} National Institute of Child Health
and Human Development
Education
(a) Adult Basic Education, O.E.
(b) Community Service and Continuing
Education, O.E.
(c) Library Services
Entertainment
(a) O01ld Age Passport--50% discount on
public lands, recreation fees
(b) Neighborhood Facilities
Miscellaneous--affects all of the above
clusters
(a) Senior Opportunities and Sérvices

Program

27

AoA, HEW
HUD
DOT -

DOT
DOT

HEW ’ &

HEW

HEW {
HEW

HEW o

HEW

HEW
NIH, HEW
HEW
HEW

HEW, O.E.

DOI

HUD

OEOC
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The impact of the current ftederal budget on the aforementioned program
is outlined_ in this chapter.

The following fcaeral programs also affect aged Americans in a posi-
tive manner. However, in these programs, the federal government is only
fulfilling its obligation as employer to its employees. These programs
are not part of a national strategy for aged Americans and therefore are
not discussed in our cluster of programs.*

~ . o

"e—— " (1) Income

(a) Retired Military Personnel DOD

(b) Coast Guard Retirement DOT
(c) Retirement and Disability ) Civil Service
e

* (d) Regular, Retirement, awnd Survivors,

Railroad Retire-
Supplemental Retirement, Unemployment,

and Sickness nt Buard
(e) Disability amnd Survivors Payments VA
(f) NSLI Ins. USGLI Ins. VA
(2) Health

(a) Medical Care and Treatment (health
expense) VA

(b) Medical Research (support) VA

{(c) VMedical Administration and Operating
Expense (support) VA

Present Operational Strategies and Their Implied Assumptions

As noted in Chapter 11, operational strategies are most accurately
articulated by the examination of activities and the translation of ap-
propriate inferences drawn. In the following paragraphs, each of the
needs c¢lusters of the model is used to classify operational strategies.
Information on the programs listed abéve was analyzed to derive a summary
statement of the operational policy and a listing of the implied assump-
tions.

*
A detailed review of these programs can be found in Appendix A.
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Income |

Federal strategy seeks to provide minimum income ;Eaﬁrremeggg;

.

\

Implicit Assumptions

-~

Implicit assumptions inferred from the program operations* arc:

(1) The elderly have knowledge of federally financed re-
tirement programs.

(2) The elderly have the motivation to apply for such
retirement programs.

(3) The elderly know how to optimize the use of such
funds.

(4) The level of income is sufficient to provide for needs
not provided in the form of goods or services.

Evaluation

Evaluation of income strategies (regardless of the mechanisms
through which distributed--e.g., retirement plans, public subsidy or
employment) entails four basic questions:

|

(1) Do the elderly have access to the benefits?

(2) 1s the income received adequate?

(3) 1Is the supply of n=eded goods and services elastic?

(4) Are the aging capable of tapping an elastic supply?

Although it is estimated that the existence of the Social Secu-
rity system is keeping approximately 12 million persons off welfare, the
income needs of the elderly remzin great. Social Seccurity was never
intended to be the sole or even primary income source for the elderly;
yet,gin fact, 32% of all retired, unattached elderly individuals and 14%
of married couples depend on Social Security for.90% of their income
needs. Another two-thirds of retired, unattached individuals and a

*
This phrase is underlined to emphasize that we are drawing our assump-
tions from the manner in which these programs actually operate.
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little over half of the elderly married couﬁles depend on Social Security |
1 ’ -
) '

for at least 50% of their income.

In addition, more than 3 million older Americans are known to
live in poverty. This does not include an unknown amount of hidden
Scme 2 million more aged persons are not |

poverty among the elderly.
classified as poor because they live in families with incomes above the
poverty threshold. Thus, some 5 million older persons-~of one out of “
eve 'y four older Americans--live below poverty thresholds

k]

Moreover, the Bureau of Labor Statistics Intermediate Budget
(estimated at $5,20Q for elderly couples and $2,860 for single 5
porsohs in 1973) is beyond the means of most.older Americans. !
Nearly 11 million aged persons are projected in 1973 to have

|

incumes below this modest standard of living.
/

present sStrategies of income maintenance have left gaps
N I

. Thus,
into which over 40% of persons 65 or older have fallen, with about 25%

remaining below the poverty threshold.
!
The preceding statements have dealt with absolute 1ncame status

|

How do present strategies look over a number of years .in terms of' the ]
income position of the elderly relative to the total population? !
!

fhe median income of the elderliy in relation to younger.age
groups declined about 1-1/2% over the last decade. Significantly, in

the early years of the last decade, medlqn‘}ncome actually rose for the
howeVer beginning with 1963

elderly in relation to younger age groups;
this began to decline sharply at a time when inflation was beglnnlng to
(This issue will be discussed in greater

be felt heavily by everyone.
Even if one takes into account the cost of 11v1ng

detail in Chapter VI.)
adjustments that will be made to Social Security in the near future) this
. l;

decline should still continue, thqugh perhaps a2t a slower rate, begause
additional increments will be baee! on the elderly person's former, wqge/
salary rate, “hlch is rlslng for those currently employed because of

production and inflation “increases. Thus, we can expect that the pedlqn
income of the elderly in relation to the working population will qontlnue

i

to decline.
Other federal progi.ums directed at increasing opportunlmles of

gainful employment for the elderly serve only a very small propoft;on of
For example, Operation Mainstream programs funded by the

the clderly.
Department of Labor affected a total of 9,231 elderly persons 1njFY 73.°2

although persons over 45 account for 20% of the unemployed population,

And,

they account for only 5% of the new enrollees in Manpower Development and
Training programs.” ( 8 f

/ '
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From these highly sumﬁhrized points, it seems appropriate to
judge that accessibility to present income strategies is generally suc-
cessful. However, the income derived from present strategies is inade-
quate for at least 25% and perhaps as much as 52% or more of the elderly.

At the same time that the federal government was successful in
increasing Social Security payments to the elderly, other costs for the
elderly were increasing--sometimes at comparable rates. These cost in-
creases were due to such actions as the terminations of Phase III price
controls and the resulting inflation, the increase in deductibles for
Medicare, and the recent ineligibility of the elderly poor for Food Stamp
and Commodity Distribution Programs.

Other regulations and areas often have a negative impact on
the elderly. Consider the following two examples:

(1) Social Security regulations limit the amount of earned
income of $2100 before an individual stands to lose
some of his Social Security payments. /

(2) The federal government, through its employment and
retirement practices, "'may actually be a leading
offender in applying pressure tactics to coerce older
workers to retire at an earlier age."*

We must now consider the question: Even if income maintenance
were increased to an adequate level (quite an unlikely event), would there
be an elastic supply of the needed goods and services to be purchased?
Some insight into this question is gained by looking at a rangé of gener-
ally exceptional strategies that deal with the increase of subply, knowl-

AY M

edge, and motivation.

Assumptions underlying federal income strategies appear correct .
insofar as they assume individuals largely have the knowledge and motiva-
tion to enroll in retirement programs. They appear to be wrong insofar
as they assume that the provision of adequate income is sufficient for an
individual to satisfy his primaiy or secondary needs.® For this assump-
tion to become true, the preconditions of elasticity of supply as well as
motivation and knowledge must exist. To the xtent that federal strate-
gies are moving away from the provision of servides to provision of income,
. these factors become extremely important if national goals are to be
attained.

25




Food

The operational strategy of the federal government is to increase
the supply of food for the elderly and provide them with a nutritionally
sound diet.

Implicit Assumptions

"Explicit or implicit assumptions inferred from the program
operations are:

(1) With regard to the Nutrition Program, the elderly
are not motivated to eat a nutritionally balanced

or to partake of the federal program. (This program
provides extensive outreach efforts,)

(2) With regard to the Nutrition Program, the elderly do

not have the knowledge requisite to define a nutri-

B tionally sound diet. {(This program provides trans-
portation and opportunities for socialization as in-

centives for participation.)

(3) Thg social setting and transportation are viewed as
. important components of a nutritional strategy.

Evaluation

0f all federal strategies related to income needs, the one for
providing adequate nutritional levels seems the most consistent with the
realities of life for the elderly. Correct assumptions are made about
the lack of knowledge and motivation on the part of the elderly to obtain
adequate diets for themselves, and serious efforts are made to reach the
population in need. Iowever, these successful nutritional programs are
grossly inadequate as a strategy because:

(1) At least 3,1000,000 elderly living below the poverty
line cannot afford a nutritionally balanced diet.
If one adds to this number the elderly who are living
at the Bureau of Labor Statistics' intermediate budget
of $5,000 tcr a retired couple, the total number of
elderly who may have financial difficulties providing
themselves with adequate diets reaches an estimated
8, 400, 000 persons or about 40% of the aged population.

v i
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- The number of persons who do have adequate incomes
but lack the knowledge and -motivation for adequate
nutrition, cannot be estimated with any accuracy.

(2) In a 1969 study commissioned by the Department of
Health, Education and Welfare's Administration on
Aging, one out of four eldérly persons said they ate
less than three meals a day, and 88% of the diets
they reborted lacked¢ sufficient protein, calcium,
iron, vitamins Q and C, thiamine, and riboflavin.
The Department of Agriculture's most recent study
of Americans' food consumption, conducted in 1965,
also found that people over 65 do not eat meals that
provide enough nutrients.® However, current federal
nutrition programs reach 6n1y a minority of this
elderly population. The Nutrition Program for the
elderly w111 reqch at best, 250,000 persons (ébout
2.3% of those “in need) .

Recent. availability of supplemental income for the aged, blind,
and disabled will have the effect of removing formerly eligible elderly
from the Food Stamp and Commodity Distribution programs. In many cases
the increase in income will not be sufficient to compensate fér their
loss of food benefits.” One infers that the operational assumption is
that with additional increments of income, these elderly persons not
only will be able to afford to buy their food at market prices but also
will have the knowledge and motivation to buy nutritious food. This seems
to be a fallacious assumption, particularly in light of the considerable
outre-ch efforts found necessary for nitrition programs.

/ The recent inflation of food prices was induced (in part) by

‘ U.S. wheat sales to Russia. This affects the elderly's nutrition severely
because the amount allocated for food is often the major discretionary
portion of an elderly individual's budget and thus, the first to be cut-
back. The lack of enforced nutritional standards for food services pro-
vided by instifhtions and home care agencies, and the lack of nutritional
components in health care programs are deficiencies in current federal
strategy which impact on the elderly; they afe also major federal oppor-
tunities. ’ '

Despite recent increases in Social Security income, food costs
for the elderly--their second ranking budget expenditure--have skyrocketed
by 24% on an annual basis. "Once more, the aged have been especially hard
hit because they spend about 27% of their income for food, compared with
17% for all Americans.'” .
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Shelter

The federal strategy to meet the housing needs of the elderly is
primarily directed at increasing the supply of housing available. T

Implicit Assumptions

Implicit assumptions inferred from the program operations are:

(1) The elderly have knowledge of federal housing pro-
grams and can aqcurately define their housing needs.

- (2) The elderly have the motivation to participate in
federal housing programs to fulfill their housing
requirements.

(3) The elderly have essentially non-differentddted
housing needs with the exception of certain limited
programs. '

(4) The elderly do not have differentiated needs with
regird to safety and crime factors within their _
housing.

(5) Successful demonstration strategies will motivate
‘ the housing industry to actively address the needs
of the elderly. .

-

- . - . Iy
Evaluation

Federal housing strategies for the elderly do not meet the need
and operate on some incorrect assumptions. It has been estimated that
6 million elderly live in substandard housing. Since FY 69, federal
housing programs combined have produced only 370, 146 multifamily units
for the el(lerly.'7 FY 74 budget proposals seriously affect housing pro-
grams for the elderly. The low interest loans for housing construction
and improvement under USDA-Farm Home Administration have been terminated.
The 312 Rehabilitation Loans, 115 Rehabilitation Grants, and all urban
renewal projects under HUD have been terminated. The President has sug-
gested that they be absorbed into the Better Communities Act scheduled
to begin July 1, 1974. As of January 5, 1973 the interest subsidy pro-
gram for rental housing (Section 236). public housing and the rent supple-
ment program (Section 202/231) have been placed under a moratorium pending
a study for future direction.” ’
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The end of Phase II rent controls has resulted in a marked in-
crease in rents for many elderly persons. An average of 34% of the
elderly person's budget is already devoted to housing.” " Inflation iAL
creases this proportion even further.

.

Since there is a high concentration of the elderly in inner
city areas, they are affected at.a disproportionate rate by urban renewa}
and highway construction. ’

As for assumptions:

(1) HUD does assume that the elderly have differentiated
Housing needs with respect to requiring additional !
supply of housing, but does not consider them differ-
entiated in terms of needed special construction
features, with the exception of handicapped individ-
uals. HUD has made little effort to incorporate
bafrier-free features in the 370,146 units mentioned
abovei

(2) It is incorrect to assume that suécessful demonstra-
tion projects will be picked up by either the private
or the public sectors. The innovation process is
very complex and dependent on many variables other
than the success of a demonstration prbject,

(3) From the fact that there is a loné waiting list to
get into housing projects for the elderly, one can
infer that; to some extent, the elderly are motivated
to move into more adequate housing. However, oné can-
not generalize that. the elderly population at large

. have the motiVation or the knowledge to move into
"better" housing. Even those elderly who can afford
whatever housing they desire have not been vocal in-
demanding barrier~free features, although the possi-
bility of disabling illness suddenly striking is much
higher for this age group.

The question of differentiated market needs deserves further
elaboration, for it clearly illustrates that even when income is adequate,
an "effective market" is not necessarily aggregated. In this case, for
example, the housing industry would function to absorb available income
for housing without recognizing the differentiated needs of the client
because the elderly are willing to take the housing offered. Some exter-
nal strategic intervention is necessary in this and similar instances if
the differentiated needs are to be aggregated into an effective market
demand.
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Transportat ion

The federal strategy for transportatlon needs of the elderly is to
generally improve Lhd ‘availability of transportation. Efforts aimed at
the elderly are on an experimental and limited 'scale.

'Implicit Assumptions

Implicit assumptions inferred from program operations are:
(1) The elderly have the motivation to use the present
transportation system. . v

(2) The elderly have knowledge oﬁ how to use the present
transportation system. I

(3) Successful expérlments W1ry be diffused through
either the public or the p;lthe sector.

(4) The elderly are not consi4ered to need differehtiated.
transportation services. Current general transporta-
tion strafégiés can meet the elderly person's needs
(with the exception of demonstration programs such
as Dial-A-Ride). /

i

‘

Evﬁluatioq /

Federal transportation strategies for the elderly fall far short
of the nced. There are various inﬂicators of this need. Only 42% of the
elderly have drivers' licenses. At least 3.1 million elderly live in
poverty and many would have trouble paying transportation costs, which have
been estimated to accourt for 9% of the elderly person's budget. Moreover,
transportation costs nationally have risen at the rate of 32,3% in the
past 4 years.7 A national survey conducted by the National Council on
Aging indicated that one-third of the poor elderly who responded were

experiencing transportation difficulties.®

Despite the declared national policy that the elderly and handi-
capped should have access to mass transportation facilities,
uncertainties still e&ist. The implementation of this policy
through the grant and loan provisions of the Urban Mass Trans-
portation Act is discretionary for the Department of Trans-
portation. No ‘specific allotments have been made in the annual
DOT budgets for funding of systems designed to meet the special
needs of the elderly and handicapped.® .

30

, 36




As for assumét;onsAof'Iéaéfal transportation strategys __ . . _

(1) The belief that the elderly have knowledge and are
motivated to avail themselves of public transporta-
tion seems to be correct. They grew up in an age
where public transportation services, particularly
Fn ﬁrban areas, were very good and very much used.

2) IExcept for demonstration projects, such as Dial-A-

, Ride, the elderly are not considered to have dif-
ferentiated needs beyond a need, perhaps for reduced
fares. This Is incorrect, given the difficulties
that many elderly have in gaining access to public

% transportation, and given various physical problems
experienced in entering, leavirg, and just using
public vehicles.

(3) 1t is fncorrect to assume that successful demonstra-
tion models will be disseminated by the private or
the public sectors. The reasons are the same as
those mentioned previoasly under housing assumptions.

Health \ /

Federal efforts in the area of health care have generally been aimed
" at increasing the general supply of health care and improving the effi-

ciency of the existing system. The aged are only recently becoming re-
garded as a differentiated group.

Implicit Assumptions

Explicit or implicit assumptions inferred from program opera-
tions are: :
"
(1) The elderly have the knowledge to obtain gdequate
health care.

(2) The elderly have the motivation to obtain adequate
health care.

(3) Federally supported health care programs are directed
at treating symptoms. Preventive care i3 the respon-
sibility of the elderly.

(4) Extensiye hospitalization is not considered detri-
mental to the elderly person's well-being.
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(5) Institutional heaith care is the most efficient means
of health care for the clderly.

(6) Additional financial costs (glasses, dental care,
prescriptions, and other items) are not\gonsidered-to
be a major financial burden for the elderly.

*

Evaluation .

It is well-known that the elderly have disproportionate needs
for health care. The aged constitute only 10% of the population but
account for 27.5% of health care expenditures.9 In 1965-66, only 14.8%
of the U.S. population 65 and over were reported to have no chronic condi-
tion, compared with 29.4% in the 45-64 age group and 61.8% among those
under 45. Of the 65 and over group, 85.2% had one or more chronic condi-
tions; 66.9% had no limitation of mobility; 7.2% were reported as "having
trouble getting around"; 6.5% were reported as ''needing help in getting
around”"; 4.7% were reported as "confined to the house.lo. The elderly
suffer particularly from a maldistribution of doctors and medical facili-
ties, which tend to be located in metropolitan area. On the other hand,
a disproportionate number of elderly remain in rural areas.

Given the variety and extend of health problems among the aged,
we have a relative paucity of health programs designed to meet the need:

(1) From a health point of view, it seems short-sighted
to primarily support a medical model treating symptoms
rather than providing preventive care options. Be-
sides the health effects on the elderly, this empha-
sis on treating symptoms is undoubtedly more Qxéénsive
in the long run, given the high incidence of disease
and hospitalization among the elderly.

(2) The elderly have the main responsibility for providing
themselves with preventive health measures. However,
it is incorrect to assume that they have either the
necessary knowledge or the motivation to engage in
preventive care. The elderf make a disproportion-
ately low use of t preventive care facilities that
do exist, in part because thdy expect aches and pains
with old age, and in part because they fear to con-
front the issue of mortality that may result from a
visit to the doctor.

(3) Extensive hospitalization and institutionalization--
which current medical insurance programs encourage,
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to the neglect of economic incentives for home
care--can be very detrimental to the elderly
person's psychological and even physical needs.

- Institutionalization undermines one's independence,
self-assurance, needs for socialization, and other
psychological factors that may be crucial in pro-
viding an individual with the incentives needed to
regain his health. Institutionalization also repre-
sents a very expensive strategy.

(4) It is incorrect to assume that additional health

care needs such as prescriptions, dental care, eye

. care, and the like, which are not usually covered
by medical insurance programs, do not constitute a
major drain on an elderly individual's budget. These
costs are in addition to out-of-pocket direct baj—
ments for medical treatment, which are now higher
than they were before Medicare began.11

(5) The proposed FY 74 budget affects the elderly in
the following manner:

- (a) The proposed termination of community mentag
health centers in the FY 74 budget will !
adversely affect the elderly poor.

(b) In the long run, the elderly will feel the
impact of the decrease in funding for medical
research, training, ahd schools, with the-con-
sequent firing of 1,400 professors. Medical
schools have had to stop increasing their en=-
rollments, which could have alleviated the
national doctor shortage.12

(¢) The budget of the National Institute of Chkild
Health and Human Development has been cut by '
$1 million. This will reduce the amount of )
aging research.

(d) Regional medical programs that assess local
needs have been eliminated from the budget.
This loss will seriously affect local programs
that assist the elderly, such as a stroke cen-
ter in Georgia.

(6) The distribution of planned ®MO's does hot exhibit a
high degree of correlation with the distribution and
concentration of the elderly, particularly in rural
America.
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Education

There is no significant federal operational strategy for the educa-

tion for the elderly.

Implicit Assumptions

» . ~
S

\ Implicit assumptions that can be inferred from this state

of &(fairs are:

: (1) The elderly are not ronsidered a differentiated /
3 . 13 . N . .
' group with special educational needs requiring

\ .
\ \\ major educational programs. \
|

(2) The library services program does assume that the
elderly have differentiated needs.

. Evaluation

A §iscussion of federal educational strategics for fhe eclderly
and an evaluation of their operating assumptions will be presented in
greater detail under the social-roles side of our needs model\in Chapter IV.

Entertainment

There is essentially no federal strategy for the elderly's eater-

tainment needs,

Implicit Assumption

Implicit assumptions inferred from this situation are:

. (1) The eclderly have undifferentiated need with regard tn
entertainment.
(2) Cxisting entertainment opportunities can adequately

meet the needs of the elderily.

'
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Evaluation

The nonexistence of a federal entertainment strategy for the
elderly indicates either that this need has a very low place in national
priorities or that the elderly do not have differentiated needs. While
current entertainment opportunities may be adequate, many of the elderly
_have neither the income nor the transportation to avail themselves of
many of the options offered to the population at large.

Summary of Strategies and Assumptions

The programs and policies related to the foregoing strategies and
assumptions are summarized in Table 1. The second set of columns reflects
the scope of the program: demonstrations/support of selected institutions/
national subsidy. Obviously, the demonstration and institutional support
programs are not generally available to other than a small peréentage of
the aging. The remaining columns indicate which of the basic assumptions
of the model are relevant to each of the operational policies.

r’

Future Trends as They Aifect the Income Needs of the Elderly

-

To this point we have evaluated present federal strategies in light
of their assumptions and the degree to which they meet the needs of the
target population. Another critical question is whether present strate-
gies can continue to remain viable in the future. Such an evaluation
must be made in the context of brbader societal trends which will be dis-
cussed more fully in Chapter VI. Below are some representative trends
suggesting that present strategies will be less than adequate to meet the
needs of the elderly:

(1) In metropolitan areas a disproportignate percentage of the

elderly live in the inner cities rather than in the suburbs.
~— Since-the cities are continuing to decline, the elderly will
‘—’—’—__’,,, continue to have aggravated housing problems.

(2) Zoning laws and housing policies discourage a variety of
hcusing to meet the span of income needs, thus further seg-
regating the elderly.

(3) There is a movement of rural aged to metropolitan areas.
Thé incidence of disease is greater in metropolitan areas,
in part because stress factors are higher.13 As a result,
health problems can be expected to be more acute for the
elderly.
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(4) There is a surplus of elderly women, and these have a
disproportionate amount of chronic disease. Since. the
ratio of women to men is expected to widen, there will

be a higher incidence of disease among’the eldenly.13
. \ ya '

. . / . .
(5) Without major private pension reforny, the median income
of the élderly can be expected to fontinue to decline in

relatioﬁ to younger age groups.
' /
(6) Pressures for earlier retiremﬁﬂ% in our labor-surplus

economy will aggravate the/jycome needs of the;elderly.

To the extent that the future ylrectlon of federal programs for the
clderly is toward/a pure income strategy, the strategy will be unsuccess-
ful if 1t does not take into account elasticity of supply andyknowledge
and motivation On the part of the elderly to make wise use of thglr in-
come. Althoygh suggested cuts in the FY 74 budget w1llfhave marginal
impact on the elderly, given the limited scopz of the programs that have
been xeducgd or eliminated, the qssumptlons behind thos? programs were
correct bdcause they recognized the need to improve the elasticity of
supply $6Or the basic needs such as food and shelter. %bme of these
strategies also incorporated components directed at improving knowledge
and i1ncreasing motivation in the elderly. To date, no substitutes have
been proposed for evaluating and developing the needed balance of elas-
ticity of supply, motivation, and knowledge. Such a balance is necessary
if an income strategy is to succeed.
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IV PSYCHOLOGICAL AND SOCIAL-ROLES NEEDS OF THE AGING POPULATION

Once biological needs, such as food, shelter and health care are
met and reasonably satisfied through provision of services and adequate
income, the satisfaction of psychological and social~roles needs becomes
necessary if the biological organism itself is to prosper. Of course,
biological and psychological needs also exist in a reciprocal relationship;
for example, the satisfaction of emotional or mental health needs can
reduce an individual's need for health care on the income side of our
model (Figure 4).

In our cul ture, the satisfﬁction of a number of psychological/social~
roles needs has been identified as necessary for an emotionally ‘healthy,
functioning individual. These include a need for personal identity,
interpersonal relationships, personal growth, purposeful activity and
a feeling of independence with a sense of control over the direction of

.one's life. The elderly, like all other age groupings, differ greatly
among themselves as to which of these needs are most important to their
individual well-being. However, if adequate options are available, each
person can choose the most desirable course of action for himself.

The role of the federal government in relation to the elderly person's
psychic/social needs has never been as clearly articulated as has its
concern for their income plight. No doubt this is largely due to the
primacy of satisfying income needs first and to the sensitive political
issues arising from government involvement with the inner life of the
individual.

‘game present federal policy seems to inadvertently detract from
meaningful social roles for the elderly. Employment for income generation
is perhaps one of the most important roles in our society for the satis-

- faction of needs. However, the liberalization of eligibility rules in
Social Security provisions encourages a premature termination of the work
role.

As we shall see in this chapter, current federal strategies designed
to satisfy either psychological need or provide pufposeful roles have

minimum impact on the elderly.




Psychological ‘Social Status of the Elderly in the United States Today

Unique historical conditions have led, for the first time in human
history, to the existence of a substantial eldérly population with no
valuable social role to play.

A nurmber of historical trends have helped produce this situation.
Those that seem to hold universally true are directly related to the rate
of a society's modernization.? These include:

Longevity is, in most cases, directly related to the degree of
modernization and the improved health care with which it coin-
cides. Hence, modern societies.have a large portion of their
population in the "elderly" category.

(2) Retirement is a modern .nvention; only societies with an
economic surplus can afford the luxury of retirement. As a
result, the sharn‘discontinuity in work roles which character-
izes retirement is, again, a unique feature of modern society.

(3) The status of the elderly declines as a society modernizes
because:

(a) The expansion of literacy reduces the role of the aged
as knowledge transmitters.

(b) The faster the pace of social chanée, the more the l'
knowledge and the skills of the elderly are viewed as
obsolete.

(c) The breakdown of the extended family system reduces
familial roles for the elderly,

. (d) Increased mobility of the population at large undermines
‘he position of the elderly who are less mobile.

(e) UFbanization does not maintain a smaller town's sense of
“"community' and interrelatedness, in which all were viewed
as part of an organic whole.

In addition, specific Western and American values aggravate the K
historical forces undermining the Status of the elderly. Thesc are:!
A\

(1) Little reverence of one's ancestors.

(2) Great stress on individualism, and intolerance of prolonéed.
dependency. ’

4
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(3) Consciousness of chronological time, which contributes to aging
being regarded as an event (at age 65 or whatever the acceptable '
retirement age may be) rather than a process.

(4) Heavy identification of status and identity with one's occupa-
tion; a family status is largely derived from the husband's
occupation (thus, widows, who constitute a large proportion of
the elderfy population, find themselves in particularly tenuous
situapions).

(5) A malaise and fear of death has lead to avoidance of thinking
or planning for aging and even personal interaction with aged
individuals.
\
Furthermore, many elderly persons find themselves without the adequate\\\\\
health, transportation, or income necessary to fulfill whatever social \
roles thgy can and want to perform. N

As a result of these values and historical forces, man& of the
elderly in current American society find themselves with little control
over the wealth and power of society. They face psychic conflicts over
their dependency needs vis-a-vis the larger society's values which foster
independence; they must seek alternative means to satisfy identity and
purposeful activity needs, with income-related work effectively excluded
as a realistic option; they have little recognitipn of the positive roles-
they can play in society and hence have diminished feelings of personal
/ potency.?!

s Assuming no major policy intervention and an economy that continues
to be able to provide at least current standards of living, the jhistorical
trends undermining the social roles of the elderly are likely to continue
or-intensify., Longevity will at least remain the same; probably it will
be éxtended, with an increase in the numberlof functional years available
to the elderly.

7

Ret ement will continue, while the official age of retirement will
,decline wi.n time. Some companies already encourage retirement at the
age of 55.2 :
The United States will‘sooq have almost 100% literacy, and the rate
- of social change, which has made much of tpe elderly's skills and knowl-
edge obsolete, will continue to accelerate,®

_The nuclear iamily, the mobility of the population, and_the process
of urbanization are all omnipresent factors that are not likely to be
reversed in the near future.
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Automation and cybernation of the economy may decrease employment
’\ opportunities, leading to further reduction of employability options for
X the elderly and creating pressure for even earlier retirement.

Problems of psychic/social-roles needs will intensify because those
eaching the category of "elderly” will be substantially different from
the current elderly population for the following reasons:

(1) There will be more of them (by 1980 more men and women over 45
will be out of the labor force than in it),

\
(2) They will be younger (because of earlier retirement policies).
(3) They will be better educated.

{4) They will be healthier. : !

(5) They may be more demanding as to the satisfaction of their
needs becaus

(a) Their values will have been more affected by the protest
movements of the 1960s.

(b) The women's liberation movement has articulated alternative
roles to which women have equal rights.

(c) They will be influenced by those who are redefining work
as meaningful, purposeful activity rather than just income-
generating activity.

(d) They will be affected. by the revolution in sexual mores.
The demography of the elderly always shows a surplus of
single women because of earlier death rates of males.
1f one projects a more liberated woman with an increase
in the number of functional years, to what extent will

~ she tolerate the suppression of her love/sexual needs

because of the culture's predominantly monogamous nature?
It seems that a confrontation with some of he moral s of
society is in the offing.

(e) They will be more middle-class and will have had interest-
ing and challenging professional backgrounds which they
will find difficult to give up for complete retirement,
\‘ L4
Current Federal Strategies
As societal forces have undermined the role and status of the elderly,
the federal movernment has stepped in with prograns to compensate for the
negative effect on the elderly population. The government is funding
44 .
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prbérams to increase the "supply”" of societal roles available for the
elderly. Similarly, assumptions about the elderly person's motivation

and knowledge regarding %Qs programs are as applicable to their evaluation
as they were when we looked at the income side of the equation,

Whether primarily intended or not, a number of federal programs have
an effect on the elderly populition's needs for personal identity, pur-
poseful activity, employability‘options, and interpersonal relationships.
Some of the more prominent ‘programs affecting social-role opportunities
for the elderly can be viewed in Table 2, where "x" indicates maintenance,
continuation, or imﬁrovement of the\fulfillment of particular needs.
(Caution: the "x's" do not indicate the magnitude of effect on a par-
ticular need.) A more detailed exp;an tion of these programs can be found

}n Appendix A.

The strategies given in Table 2 can evaluated in terms of assump-
tions as to knowledge of the elderly about \the program and motivation to
participate. This evaluation is presented ip Table 3. ’

These strategies can also be clustered and examined in the following
manner:

(1) Strategies for Volunteer Activity

These strategies are volunteer '_. nature--i.e.,, SCORE, RSVP,
ACE, VISTA, Peace Corps--and are directed at the elderly
(especially professionals) tc give them opportunities for
purposeful activity.

Assumptions——Expligit or implicit assumptions inferred from
program operarions are: '

(a) The elderly are motivated to engage in socialiy productive
roles,

(b) The elderly ﬁave sufficient knowledge to engage in
socially productive roles (with the exception of RSVP
and VISTA which have outreach programs to publicize the
activities),

(c) The elderly can provide useful services to the community.

(d) Purposeful activity and other psychological needs can be
met in non~-income producing activity. (VISTA and Peace
Corps, however, do:provide a small stipend.)

*
This phrase is underlined to emphasize that we are drawing our assump-

tions from the manner in which these programs actually operate.

- -
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Table 2

PROVINENT FEDERAL PROGRAMS AND THEIR EFFECTS ON SOCIAL-ROLES NEEDS
Employ- Inter-
Personal Purposeful ability personal Personnl
Program Identitv Activity Options Relations Independence Growth
Foster Grandparvents X X X X X X
SCORE x % n.a. x n.a. x -
RSVP X X n.a. X n.A. x
ACE X X n.a, X n.a, X
, Greens Thumb X . X - X X X X .

Senior Afdes X X X X X X
Community Senior

Service Program X X X X X ] X
Senior Community .

Service Aides X x X X X X ’
Nutrition Program

for the Elderly n.a. n.a. n.a. X n.a. n.a. .
Adult Basic Education X N X X X
Library Services n.a. X n.a, n.a. n.a.
Communi ty Services

and Continuing

Education X n.a. X n.a. X x *
Neighborhood '

Facilities x X n.a. X n,a. X
Federal Age Dis-, .

crimination Act X X x X X X
Rehabilitation

Services and

Facilities X X X X X X
Manpower Develop-

ment and Training Act X X X , X X X

o+
VISTA, Peace Corps X X X - X ' X X
‘ |

n.a. = Not applicable,

. ! -

o
-
. 16 .
. <
Q ' 51




n.a. = Not applicable.

»

- - -
Table 3
KNOWLEDGE AND MOTIVATION RELATIVE TO PROMINENT FEDERAL PROGRAMS
Knowledge of Motivation to
Program~§ssumed Participgte Assumed .
Program by Policymakers by Policymakers

Foster Grandparents No Yes

SCORE Yes Yes

RSVP No Yes
ACE Yes Yes

Green Thumb No Yes
Senior Aides‘ No No
Community Senior Service Program Yes Yes
Senior Community Service Aides Yes Yes
Nutrition Program for the Elderly No Yes
Adult Basic Education Yes Yes
Library Services Yes Yes
Communi ty Services & Continuing

Education Yes Yes
Neighborhood Facilities n.a. n.a.
Federal Age Discrimination'Act Yes Yes
Rehabilitation Services &

Facilisies n.a. n.a.,
Manpower Devel opment and

Training Act Yes Yes
VISTA, Peace Corps No Yes




Evaluation--The assumption that the elderly can provide useful
_services to the community is correct. However, research indi-
cates that these persons who have always volunteered and par-
ticipated throughout their lives are those who are currently

the predominant participantﬁ'in federal programs.* As a result,
it seems unlikely that the needs of those who traditionally

have never éeen very engaged with society, except in a work role,
are being met. If this is the case, the overalil assumption that
the elderly are motivated to participate in socially productive
or beneficial programs is wrong.

For those who are participating in federal volunteer programs,

one may perhaps infer that non-income producing activity can .
provide a variety of psychic pleasures. However, it remains

to be seen whether this assumption holds true for those not \\\\
participating.  The invalidity of this assumption may be the h
very reason why many elderly have not chosen to participate.

(2) Strategies for Reimbursed Activity

These strategies are directed at the elderly poor to provide
them socially purposeful activity with some reimbursement--i.e.,
Foster Grandparents, Green Thumb, Senior Community Aides, Senior
Service Pro,sam, Senior Community Service Aides.

Assumptions--Explicit or implicit assumptions inferred from
program operations are:

. (a) The elderly poor are moiivated to engage in socially
productive roles.

(bb The elderly poor do not have adequa’e knowledge to par-
y ticipate in these programs (outreach efforts are conducted
" to reach the target population).

(c) ‘A minimum income level 1s a prerequisite to the satisfac-
- tion of psychological/social-roles needs.

(d) The eiderly poor can provide useful services to the
community.

Evaluation--Although there is little knowledge about total need

of the elderly with respect to psychic/social-~roles needs,

the numbers affected by current federal programs are so small '
in relation to the total elderly population that we feel little
hesitation in concluding that present strategies fall far short

of the need. We know that for. the Senior Aides program, there

are at least seven %pplicants for each job., ACTION and Labor

48

El{llC 03

Aruitoxt provided by Eic:




Department programs combined, directed primarily at increasing
role options, serve little more than 46,000 persons.* Those
programs which remunerate the elderly for their services reach
only about 20,000 individuals annually. Only ten percent of

VISTA's volunteers are over 50 years of age,’ yet one might

expect the elderly to be disproportionately represented since

.. theyjhave disproportionate amounts of leisure time available
to t&em. And funding for Operation Mainstream programs is up
in the air.

(3) Strategies for Gainful Employment

. These strategies are directed at getting the elderly poor (under
65 years) gainfully employed--i.e., Federal Age Discrimination
Act, Rehabilitation Services and Facilities, Manpower Develapment
and Training Act.

Assumptions--Explicit orimplicit assumptions inferred from pro-
gram operations are: :

3

(a) With the exception of the Age Discrimination Act, there is
either little need for a major employment program target
for the elderly, or in terms of budget priorities, the
elderly are less important (capabilities of an elderly
worker are unimportant when his services are not in demand).

(b) The elderly are motivated to take advantage of these
programs,

(¢) The elderly have knowledge to take advantage of these
programs.

{ Evaluation--Al though those 45 and older account for 20% of- the
total unemployment rate, this age group accounts for only S% of
the new enrollees in manpower training programs.® Although the
elderly here too have a disproportionate need for retraining
opportunities, national priorities again work against them.
Similarly, Vocational Rehabilitdtion Services met the needs of
an estimated 80,100 persons 45 years and over in 1972 (this
includes 4,800 persons 65 and older), but the total need has
been estimated at 4 million for this age group.®

»
Data obtained from Department of Labor Information Service.
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One out of three ¢stablishments investigated have been found to
be in violation of the Age biscrimination in Employment Act.

Yet oniv an average of 36 court actions are filed a year.s-

Even were better enforcement available, less than one-half of

the civilian labor force, age 40-61 years, is covered by the
provisions of the Age Discrimination Act. 5 And in a larger
conteft, it is questionable to what extent the federal govern-
ment could hope to implement the Act effectively when both the
private sector and many labor unions are pushing for ever earlier
retirement. Moreover, many of the policies of the federal govern-
ment are in direct contradiction with this objective. 5

~

(4) Strategies for Educational Opportunities

These strategies -provide educational opportunities for the
elderly--i.e., Adult Basic Education, Library Servic-s, Communi ty
Servicg and Continuing Education.

Assumptions--Explicit or implicit assumptions inferred from the

program operations are:
7

(a) There is little need for major programs targeted on the
elderly, or in terms of budget priorities, the elderly
are less important. ~

(b) The elderly are motivated to take advantage of educational
opportunities, ¢

(c) The eldefly have knowledge to take advancage of educational
opportuni ties. '

Evaluation--The median vears of edvcation completed by the
elderly population in 1970 was 8.4 vears, compared to 12,2 years
for the younger adult population; 7 vet enrollment of those 65
and older in adult basic education is only about 20,000.*

Al though the elderly have a~disproportionate need for educational
services, budget priorities work against the aged. Funds for
Communitv Service and Continuing Education have been frozen and
none are requested in FY74.

It is likely that assumptions about the elderlv having knowledge
and motivation to participate in education programs are wrong.
The elderly have been conditioned not to expect much of society
in their old age. In some places, for example, where local

O

Conversation with Office of -Education.




(5)

schools and colleges have made speciai efforts to enroll the

elderly, the response has been diéappointing because the elderly

do not perceive the benefits they can obtain from participation.

0f course, no outreach or motivation efforts may be occurring ~
simply because of the limited number of slots that can be funded

by federal monies. However, any attempt to extend the scope of

such programs must take such knowledge and motivational factors

into account if it hopes to be successful, =

Strategies for Social Activity

These strategies provide opportunities for social activity,
whether directly or as a by-product--i.e., Nutrition Program
for the Elderly, Senior Centers in Neighborhood Facilities.

Assumptions--Explicit or 1umplicit assumptions inferred from the
program operations are:

i

(a) Nutrition Program for the Elderly assumes that opportunity
‘for the elderly to socialize is an important incentive to
get them to eat nutritious meals.

(b) The elderly are motivated to take advantage of social and
recreational opportunities.

(c) The elderly have knowledge to take advantage of social *and
recreational opportunities (with the exception of the
Nutrition Program where outreach efforts are made to inform
the elderly).

Evaluation--Opportunities for socialization do seem to be an
effective incentive to obtain elderly participation. However,
this incentive is built into few federal programs. In addition,
funds for the construction of Senior Centers in Neighborhood
Facilities, three-fifths of which provide social and recreational
needs for the elderly, have been frozen while special revenue
sharing is being considered.

Education Potentially Affecting the Future of the Elderly

As we have seen, present federal strategies to provide meaningful
social roles for the elderly fall far short of the target population's
needs; since many of the historical forces that have contributed to the
relatively low status of the elderly today are likely to intensify, the
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continuation of current strategies will make them appear even weaker. 8
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Aithough the trends that reduce meaningful roles for the elderly

will continue to gain strength, other trends in the areca of education do
offer some promise for providing the clderly with new roles and perhaps
will provide an opportunity for more effective federal government inter-
vention.:

If the current trend toward lifelong education gathers strength and
becomes a norm of society, the elderly may be able to regain useful roles,
Since the inception of cur public school system, the elderly have always
been at an\zaucational disadvantage with respect to formal education;
their relative status in society has declined as their knowledge and skills
were viewed as obsolete. ‘towever, this is only an i1nevitable character-
istic in thes lock-step schpol svstem that we have imposed upon ourselves,
wvhere education is concentrated iu the vounger vears of one's life and
there is little incentfve to pursye it in mature years, Currently, the
participation of adults in formal =ducation declines rapidly after 24
vears of age, ? ‘There is no significant federal strategy to proyide\
eduicational opportunities for tho elderly.

Evidence that society is moving in the direction of lifelong educa-
tion includes:t?

(1) The growth in external degree programs.

(2) The liberalization of degree requirements to include work and

community activity as learning experiences, (If this trend !

-gathers strength, the eldeflv will be at a much greater ad-

vuntage because they will have had much more practical,

unstructured learning experierces than formal education.)
|
\
|
|

(3) The express desire of the majori'ty of adults for additional
learning oppertunities (as reflected in polls and surveys).

(4) The increasing involvement o6f the private sector with providing
educational opportunities for their employees and even for
the general public.

\
(5) The availability of the technological hardware necessary to
provide individualized, decentralized, and relatively inex-
pensive educational experiences.

In what ways can lifelong education affect the status of the elderly
and the society at large? Following are five answers:

(1) To the extent that the observed decline in the learning cap-
abilities of the elderly are cuiturally induced rather than
biologically based, lifelong education can helv close the
knouwledge and <kills gap between the elderlv and younger age
groups. \\
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(2) There is some evidence to indicate that even the decline in
learning capabilities because of biological/physiclogical
processes of aging can be overcome if time is treated as a
variable--that is, the elderly can learn almost as much as
vounger persons, although it may take them longer to do so.*

(3) Education would be reviewed as education for life, including
provision for coping with leisure time and retirement,

(4) If education becomes viewed as one means of self-fulfillment,
lifelong education can provide purposeful, meaningful activity
in one's retirement years.

(5) Intergenerational contacts in a learning situation may serve to
foster knowledge and respect for the aged and the aging process
and introduce meaningful dialogue between generations. Such a'
situation would provide a good forum both for learning the dif-
ferentiated needs of the elderly population and for educating
everyvone to the realization that aging, like education, is a
lifelong process. ’

Conclusion

Thus, while the historical forces that have undermined the role of
the elderly will continue to intensify, we find ourselves without adequate
societal policies to begin satisfying the projected need. The federal
government has no significant strategyv for realizing the promise in two
areas offer{ng the greatest hope for the elderly--i.e., lifelong educa-
tion and job retraining and preparation for second careers. The con-
vergence of societal forces and, for all practical purposes, the benign
neglect of the federal goﬁé}nment will result in the elderly being per-
ceived as social overhead--one not necessary to the well-being of society.

Not only are current societal p stures with respect to aging detri-
mental to the elderly, but the implications for society at large are
profound. The younger population, in large part, obtaihs a negative
image of the aging process. It is viewed as a steady deterioration of
one's botency and status in society. Little, if any, attention is peid
to the positive roles the elderly can perform or the fact that with aging,
nersonal growth and development can also take place. What happens to the
value system of a society that begins to regard part of its population
as not necessary or particularly valuable? The potential impact of such
a value change will affect far more persons than the elderly themselves.

*
Based on a paper prepared by SRI Staff Psychological Consultant.

-
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V THE RELATIONSHIP OF CURRENT STRATEGIES
TO BROADER SOCIETAL FRAMEWORKS

Introduction

In Chapters III and IV the basic operating policies and strategies
were discussed in their individual context. In this chapter we shall
discuss the entire set of strategies as they relate to one another and
to the broader political, economic, and social systems.

When cast into these broader contexts, it becomes more difficult :o
determine what these¢ strategies really are. For example, did the political
leaders who initiated the legislation for the Nutrition for the Elderly
program really seek to launch a strategy that would assure 5dequate
nutritional intake for the nation's elderly in need, or did they seek '
to erect a political facade--a showcase to mollify a vocal constituency
or network of vested interest or pressure groups? If the intent was a
nutritional strategy, the program has not been successful. If, on the
other hand, the legislation was only intended to produce a showpiece, it
appears to be a highly successful effort to incrementally help tens of
thousands of individuals at a relatively low cost. In this sense, it is
large enough to be politically effective to its sponsors but not so large,
as to consume too many national resourccs.

Another example of seekirg to determine the true strategy is served
by the Food Stamp program. Is the Food Stamp program essentially a
strategy to provide nutrition to the poor, or is it primarily a strategy
to provide a market for a variety of food prodpcts in an economy whose
agricultural sector has been renowned for its'%urplus production?

A last example is the Social Secprity system. s the Social Security
system intended to be an insurance system that provides benefits in the
form of returns on capital invested by or on behalf of workers, or is it
a hidden form of taxation that seeks income redistiibution and pays out
far larger benefits than any actuarially controlled insurance program
could sustain? If the first alternative is accepted as the true explana-
ticn, then the myth of earned interest in past capital investment is
sustained. (This concept will be digscussed in greater detail in this
chapter.)
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These illustrations could be extended through all of the operational

. . . (( .
policies discussed in the preceding chapters.

In doing program cvaluations, questions about motivation and intent
can be evaluated more narrowly within the context of operating indicators.
But in the task of strategic evaluation, these underlying purposes and
motivations become critical. Any stirategy could be defined as successful
or not largely on the basis of what one assumes or believes the basic
motivations and objectives to have been. Since, as we have previously
discussed, the rhetorical statements cannot necessarily be taken as an
accurate articulation of real motives and objectives. the person seeking
to make strategic evaluations has a problem to resolve.

In this research, the problem has been resolved by adopting the
*
following basic assumptions:

(1) We assume, for purposes of this research, that the policies
are made in good faith vis-a-vis the elderly population’s
needs and that the policy leadership would like to see
operational results consistent with those needs. This
does not mean that the policy is not also a political ex-
pedient for those who were instrumental in its passage.

A basic tenet of democra}ic government is this matching
of political and individual needs.

(2) Operational policies and the consequent strategies that ,
they form are the appropriate subject by which to make
the evaluation (rather than rhetorical policy) for these
policies directly affect the elderly. The future political
dynamics will revolve around the extent to which operational
strategies are perceived to be effective in meeting defined
neceds.

(3) Institutional or program efficiency is not an appropriate
subject for strategic c¢valuation--i.e., a program may be
quite effective for the people it actually reaches. How-
ever, if for any reason it reacheg only a small percentage
of those who need it, then it is not considered strategically
rational or effective.




The Political, Economic, and Social Context of Strategies
for the Elderly

Until fairly recently, the politics of aging at the national level
has been a very limited domain. State and local politicians have for
yéars exerted leadership in ad -ocating old age pensions and other forms
of "welfare subsidy.”" During .he past decade these efforts have shifted
into national focus. The elderiy are beginning to discover their political
muscle and the value of organizing themselves as a national constituency.
As the technologies of the life and social sciences evolve and permit new
opportunities for longer and higher quality lives for the elderly, the
number of professionals in gerontology and other aspects of services for
and to the elderly continue to swell along with the elderly population.
National lobhying associations for the elderly are growing rapidly, and
are bheginning to exert skillful pressures in both the legislative and
the executive branches of government.

While this emerging network of constituencies and vested interest
groups do not operate in unison, together they are beginning to make a
sizable dent in federai policy. This is a significant development be-
cause the implicatjions are that pressures will be applied to bring oper-
ational results more closely in line with the rhetorical levels of aspira-
tion and the perceived national need (see Figure 1).

More will be said in Chapter VI about the probable future directions
that these emerging patterns might take. However, it may be useful here
to characterize, even though crudely, the present situation as it relates
to the political dimensions of federal strategies for the aging.

(1) The most obvious political fact is that the elderly are a
constituency that cannot be ignored. Increases in Social
Security benefits are made with great fanfare, as are the
initiatives in Medicare, Medicaid, nursing homes, and
various other programs. The recent White House Conference
on Aging was given high visibility within political circles,
complete with a closing address delivered by the President.
Congressional committees have been formed to focus policies
and programs for the aging. Legislation, national in
scope, has been passed with sesounding rhetorical objec-
tives. The Adminisfration\on Aging has been established
and given at least the theoretical potential for a
féderally-wide integration and leadership role.
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Moreover, this political reality is reflected in the budget
of federal programs for the elderly. Expenditures on be-
half of the elderly are growing at a more rapid rate than
the federal budget as a whole. However, to date, these
expenditures are largely restricted to providing more in-
come to the elderly in the form of social overhead costs.

Despite these advances, it seems that the relative economic
standing of the elderly in relation to the remainder of

the population has decreased (see Chapters III and‘IV). ’
It is impossibie to dqgermine whether the plight of the
elderly is really more .serious now than it has been in the
past or whether concerns are just being discovered and
vocalized in a more organized manner.

For example, the plight of the poor, after it had been
raised to national consciousnass by Michael Harrington's
book, The Other America, was hardly any worse than it had
been several years carlier. Yet the political debatée
surrounding the war on poverty neither acknowledged such
a distinction, nor recognized the achievements of a society
that had sharply reduced its poverty ranks. 1in absolute
terms, it seems hardly likely that the poor of the early
sixties would substitute their positions with the poor of
the sweatshop era. These same analogies apply when we
compare the overall "plight" of our nation's elderly 'with
the case one, two, three, or morec decades ago.

Nevertheless, the significant issue for policy makers is
that the political dynamics of policies for the aging
revolve not around the absolute achievement compared to
earlier decades, but around the relative worsening income
position of the elderly in relation to contemporary and
younger age group<., Thus. as was discussed in the oﬁening
chapter, the most important political dynamics stum from
perceptions about whether or not the feasibility/rhetorical
gap and the operational/rhetorical gap are tolerable.

The present strategy has emerged from a pattern of political
opportunism which has yielded a set of strategies that are
neither consistent nor coherent; they do not yield the
desired nor possible strategic performance.

Present strategies do not appear to provide a basis on
which to build future programs for the elderly, if some
of the developments that we foresee as probable occur in
the next few years.
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Several basic points now stand in clear distinction:

(1)

(3)

There is an acknowledged relationship between employment,
social roles, purposeful existence, and sense of inde-
pendence. This has been expressed in the ten goals set
forth in the Older Americans Act. However, these inter-
relationships are not reflected in societal and govern-
mental attitudes towards the elderly.

A3
N

Operationally, we are a youth-oriented cociety. For ex-
ample, our rules of economic rationality dictate against
investment in the elderly for retraining or educational
purposes. There is a great deal of discrimination in
employmenﬁ on the basis of age for what are perceived to
be sound economic reasons--namely, the need to make room
for younger workers who are thought to be more productive.
Both management and labor unions participate in this type
of discrimination against the elderly. It becomes ex-
tremely difficult for many of the elderly to lead a pur-
poseful existence if they lack discretionary income above
the proverty level or, because of Social Security regula-
tions, cannot earn more than $2,100 a year. .

The dominant federal strategy is an income strategy--i.e.,
Social Security. Current income policies use direct ex-
penditures and therefore constitute a direct intervention
strategy. The basic assumption of an income strategy is
that it is a surrogate for many basic needs.

The practices through which this strategy is being carried
out make it a strategy of income dependency--i.e., the
elderly receive income from something other than employment
or return on their own capital., (In practical terms, this
means that for the next two or three decades, financing
will come from public revenues; this is true because Social
Security is not financed on a current actuarial basis.)

To date, the majority of people do not view reliance on
Social Security as a form of dependency comparable to that
of welfare. However, there is a strong probability that

as the number of retired individuals increases in comparison

to the work force, Social Security will increasingly be
viewed as a payroll tax financing a hidden form of welfare
dependency, with all the negative connotations that this '
implies in our society. A crisis in the Social Security
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system, and hence in the nation's basic strategy for

financing the "retiyement" years. is likely to occur when
g

this perception becomes widespread.

Because Social Security is a retirement system financed
from general revenue funds rather than an insurance system
(trust fund) financed on an acturial basis, we view this
strategy as a form of "forced income dependency” or as a
dimension of the welfare system which consti.utes social
overhead. This will be discussed in the second half of
this chapter under '"The Elderly as Part of a Welfare
Dependency System.” For current iicome strategies to reach
adequacy levels, income allotments must continually be in-
creased from social overhead accounts.

(4) The dominant federal strategy with respect to assuring
. social roles for the elderly is one of non-intervention.
It is apparently assumed that (a) eiqher rhetorical pol-
icies for the existence of cnforcement procedures under
the Age Discrimination in Employment Act are sufficient
to accomplish this objective or (b) that wide spread
intervention in value-laden dimensions of personal ex-
istence is not the proper role for government in our
society. The few exceptions to this statement, such as
RSVP and Foster Grandparents, affect so few people that
they can hardly be termed a major strategy. Even if
efforts were made to expand their scope, it is highly
f . questionable whether they could succeed, given the
strength of the societal forces that tend to undermine
social roles for the elderly. Direct federal inter-
vention may always be of marginal value until society
begins to view the elderly as a resource rather than a
burden. This concept is discussed in greater length in
the second half of this chapter, and alternative initiatives
for bringing such a shift about are suggested in Chapter VII.

(5) The few programs aimed at directly satisfying need: and
improving the elasticity of supply--elg., subsidized

housing, nutrition programs, Foster GLnndpnrents--represent
a plecemeal approach and do not form a consistent strategy.

If one examines the underlying assumptions of current

f eral strategies, whether on the income or social-roles
siﬁé\of our conceptual model, one is very quickly struck
by the inconsistencies in fundamental issues. For examgle,
some prograans do assume that the elderly have both the

ERIC _ :

Aruitoxt provided by Eic:




(6)

.('Q

requisite knowledge and the motivation to participate in
federal programs; others do not make this assumption; some
assume that the elderly are a differentiated population

in terms of need; others do not. While the differing
strategies could be rationalized, there does not seem to
be any consistent factual or theoretical basis for justi-
fying their differing assumptions.

In other cases two programs co. cerned with the same need
operate on diametrically opposed assumptions--e.g., Food
Stamp and Nutrition'programs include outreach and motiva-
tional components because they do not assume that recipi-
ents have either the knowledge or the motivation to provide
themselves with adequate diets; at the same time, the newly
passed supplemental security income for the elderly poor
will make these persons ineligible to participate in Food
Stamp and Commodity Distribution programs on the apparent
assumption that increment to income is all that is needed
to satisfy nutritional needs.

While a lucky few are assisted through demonstration
projects discussed in the preceding chapters, and a rapid
dissemination process may occur after an innovation,
neither the cultural values nor the institutional struc-
tures exist to permit *these pilot demonstrations to
flourish. We simply cannot assume that a diffusion or
dissemination process will occur after a successful
demonstration--even if it proves the validity and desir-
ability of alternative patterns, values, and ways of doing
things.

Current federal programs for the clderly, with the exception
of Social Security, affect such a limited number of people
that they can hardly be termed strategies at all. This
statement shoutld not be construed as one that condemns the
basic vaiue of the efforts being made by the government

for the elderly. Rather, our conclusion is that the ex-
trapolation of present strategies is not a viable direction.
This conclusion will be discussed in Chapter VI. A new
direction is strongly suggested by this evaluation. Rec-
ommendation for new alternatives will be discussed in
Chapter VII.
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Some New Trends in PFederal Operational Policies
May Be Emerging '

The current federal administration has announced the intention to
make some fundamental changes in federal domestic policies--changes that
will affect many of the operational policies for the elderly. These
changes may be roughly summarized under three basic concepts:

(1) The reapportioning of expenditures among federal, state,
and local governments (The New Federalism).

(2) A reduction of federal intervention into the lives of
individual citizens by providing them with income rather
than services.

(3) The determination to reduce the uncontrolled growth of the
federal expenditures, which was inherent in some ¢f the
"foot in the door" policies launched during the Johnson
Administration as the Great Society initiatives.

The operational policies of the federal government may be substantially
changed if these concepts are implemented. It is already evident that
many of the federal programs applicable to the income side of ou * model
are to be affected by budget terminations, impoundments, moratoriums,
and administrative regulations.

We have already stressed thc importance of incorporating program
components dealing with capacity and elasticity of supply, and w}th
motivation and knonwledge on the part of beneficiaries, if any shift
toward a pure income strategy can hope to succeed. To¢ ‘date, there is no
sign that these factors are being taken into consideration.

The Eldcrly as Part of a Welfare Dependency System

The preceding pages have discussed the materials presented in Chapters

II, III and IV through an integrated analysis of present strategies as

they relate to one another, and, as they relate, in some d gree, to the
direct connecting points within the broader society and economy. This
section casts the overall strategies into a different context, placing

them into relief against a basic conceptual framework of the economy.

This context is especially important in view of the fact that the gov-
ernment strategy is basced on income.
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To evaluate the continuing viapility of the present income strategy
in tomorrow's context, we must go beyond the policies relating specifically
to aging Americans and sce how the overall welfare/social overhead system
looks in the context of the economy within which these policies must
operate. As a framework ror that evaluation and discussion, the folliwing
conceptual model helps to illustrate the present strategies in the context
of the overall welfare strategy (of which the elderly are considered a
component) and in the context of a social overhead philosophy.

The Welfare System

It is important to note here that our definition of welfare is
predominant dependency on funding from social overhead because of lack
of economic productivity. Thus, those in this dependency position in-
clude not only those commonly thought of as welfare recipients, rut also
the elderly, the mentally or physically handicapped, and the like.

A useful way to begin conceptualizing past and present welfare
strategies is to borrow from the economic concept of "value added.” As
applied here, the concept reflects the degree of value additive capacity
that various individuals could contribute to society, and their capability
of doing so. '

The degree to which an individual contributes his value added ca-
pacities to the society is obviously not entirely accouﬁted for through
the economic system. Examples abound: mothers raising children who
become socially productive members of society; individuals helping others
in direct ways without compensation; and'the entire range of voluntary
activities which enrich our individual and social lives. However, for
purposes of discussion here, value added contributions are defined as
those expressed through some form of economic structure for which re-
muneration is paid. This narrowed concept is consistent with present
operational strategies of public welfare policies.

Within these, economic transaction boundaries, the degree ol .1
individual's economic dependency on society (his need for welfare sub-
sidy) is directly related to three factors: the economic value placed
on his individual skills and capabilities by others; the value of his
individual capital; and the extent to which these capabilities are
used and paid for within the economy.

.

These concepts are shown in Figure 5. We begin with point (A), at
which value additive capacity is zero. To the right of this point, the
line expresses the degree of positive value added contributions that the
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ADDED
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cconomy utilizes. There is a threshold (point B), at which one enters
the economy. This is defined here as employment or employability in the
competitive c¢mployment system of the ecconomy. These threshalds are in-\
fluenced by many complex factors: minimum wage laws, demand for labor, |
social and political values (such as child labor laws), and the like. \
The economy, however, is itself a network of gradients above this
basic threshold. The additional economic thresholds relevant to this
analysis are shown tv the right of point B. At point C, an individual
is employed at an economic return that exceeds the defined powerty level.
The persons falling between points B and C are the working poor. For
purposes of this model, we will assume that the defined poverty level
is also the point of non~dependency status or need for a welfare subsidy.

The next significant threshold is the transition to what Michael
Piore has identified as the secondary and primary labor markets. The
line BD basically includes the secondary labor market while DE includes
the primary labor market. The poin. E marks the final threshold or
gradient of the economy used in this model. E is that point at which
an individual, thrngh title to capital or its equivalent, receives
adequate or more thhn adequate income as ''rent” for his capital rather
than as return for his labor. The line EF might be roughly characterizea
as the ""leisure rich” or the "leisure class.”

Movement to the right along the line BF is not necessarily directly
related to levels of income--especialqz)after point C. For example, an
individual having capital rent income may decide that it is adequate and
may choose to remain out of any workfforce, even though the economic
value of his income may be near or even below point C. The Social Security
system tells us that this is the pg{nt where the retired elderly population
fit into the econor -. The cliderly, are viewed as receiving income on past
investments in an insurance program which permit them to retire from the
labor force. In practice, this income alone is inadequate to be an
effective surrogate for the needs listed on the income side of the model

.

developed in Chapter II. J
The absurdity of the mythisurrounding Social Security is almost
obvious. Although it is viewell as a social insurance system providing
accrued interest plus repayment on the principal contributed throughout
one's working years, a retired individual has to forfeit this income if
he chooses to return to work and earns more than $2,100 a year. Of
course, nis option ‘to return to work and earn more than 82:100 a year
is not u realistic one either, because of the lack of meaningful employ-
ment opportunities for the elderly.
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Returning to the model in Figure 5, bowever. it may generally be
said that income goes up as one procecds from left to right along the
positive sade of zero. The large majority of the labor market would
be distributed shortly to the left-gqnd right of D. I1f our rheto.ical
policies were consistent with our ;:}rntional policies, one would find
the retired population largely in EF--the leisure class. Yet, as we
shall shortly sce, in reality hany of the nation's retired and elderly
people are actually in a state of forced dependency lcecated on the
negative side of zero.

The line CF, in this concept, represents those persons who are not
dependent on a welfare subsidy. The group classified here as non-
dependent on welfare subsidy includes a majority who are dependent in
some form as children, housewives, students, and others. These persons
are provided economic support through one or more individuals who are
contributing value additive capacity to the economy and obtrining adequate
economic recturn to subsidize their dependents. These are socially honored
dependencies to which no stigma is attached. With the demise of the
extended family system, the elderly are no longer part of this honored
dependency status.

“One final category must now be discussed. AB represents the portion
of unemployed who are considered a ncrmal and acceptable pool of unemployed
because of traznsfers between jobs, normal seasonal fluctuations, and the
like. This defined level of acceptable uncemployment is necessary in con-
ceptualizing a noninflationary state of full employment and is also
helpful in evaluating economic policy in terms of whether or not the
economy can absorb the defined labor force. The unempleoyed falling into
the line AB are not regarded as welfare dependents because unemployment
is considered a temporary pheromenon for which several months of unemploy—'
ment insurance is considered sufficient to provide basic needs.

Similarly; those falling within the BC category may need some public
subsidy, but they are not viewed as social overhead because their primary
income is derived from economic productivity. The hard core unemployed
who are counted in the Department of Labor's unemployment statistics
would fall in our negative value areca to the left of A,

Negative Value-Added Tapacity

The model can be used to point cut an interesting and basic aspect
of current welfare strategies. One would expect that the most reasonable
approach for a welfare/aging strategy would be to permit some degree of
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value added capabilities to be converted to value-ad ed realities according
to an individuai's capacities (such an ideal is depicted in Figure 6).
But this is not the case. Rather. current strategies are based upon the
assumption that not only is there no way to captdre such value added
capacity, but that the individuals represented,
left of A have no value-added capacity until %hey undergo the necessary
personal transformation needed to cross the/fhreshold into the mainstream
economy. This minimum threshold should be.pecint B, but in general, society
considers it preferable if the individual can be injected at point C--
employment that yields an economic return at or above the poverty line.
Much of the debate about acceptable work requirements rrlative to welfare
benefits hinges around the basic wvalue issue of whether or not an indi-
vidual has a right to welfare depeadency as a voluntary, personal, choice
alternative--i.e., should he be free to decide whether or not he will
fall within the AB or BC ranges?

Despite the rhetoric and exhkortztions, we live in a society Yggre
social value coincides with non-depcndency on welfare. An 1ndav1dua1'
worth is largely communicated back to the 1nd1v1dualfrn’fﬂése terms.
Thus, the message to persons in a weLrape’ﬁéﬁghdency status is two-fold:
Not only a..e you in your prese condition of negatlve economic value to
the society and we must therefore carry you as a social overhead, but
you are also of essentially no social value and thus constitute a "moral
overhead.” Contemporary social mores require that such persons be main-
tained primarily because genocide or its equivalent is immoral.

Not only is the current welfare system extremely costly in terms of
direct outlays, but it does not come to grips with either (1) the oppor-
tunity costs foregone by realizing no value added capacity (anything to
the right of zero) or (2) the social costs entailed in human teims from
the psychological negative feedback to wvhich millions of persons in a
welfare dependency status are sibject.

It is helpful to apply certain categorizations to the welfare de-
pendents falling into the negative value added space. (The elderly, as
we shall see, mainly fall within ths;s area,) These categories bear some
relationship (though not a complete relationship) to the various oper-
ational programs and policies of the welfare system. ‘

The first sub-group, falling inco the line GA, are the young adult/
dropouts and technically displaced versons who require special training
for reentry into thellabor force (this is generally Jwevelopmental training
rather than merec skill reorientation). Programs in the manpower develop-
ment categories are a large component of these welfare strategies. Such
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programs are based upon the assumption that the human resoulce develop-
mental effort can result in placing the individual into or returning
him to the economy--again beyond point L,

i - |

Welfare mothers (line GA) are a large class of dependents in them-
selves. Income maintenance, as a family assistance plan, ischeir
primary means of public subsidy. However, therec are a variety of child
day care programs «nd other support systems structured to encourage and
make it possible for welfare mothers with dependent children tc enter
the work force., These support mechanisms are generally tied iito some
form of training and manpower development if needed, again with the idea
that they will make it possible for the primary welfare dependent to
become a pa.'t of the economy beyond point B, removing herself and at
least a portion of her dependents (who might be termed secondary welfare
dependents) to the nondependency status.

h L
Another large and growing group (line GA) is the retired and elderly.
This group is notably distinct from the others because of the responsibility

our welfare strategy assumes for their permanent support for the remainder

of their lives. There is no societal attempt or apparent desire to make

them economically productive again., There are a few programs encouraging
the retired to perform productiQe volunteer services (such as the Foster
Grandparents Program), but, in general, the strategy and its underlying
economic, political, and social values are biased toward a forced de-
pendency. Thus, the arrow's dirfection for this group in our model is

not toward restoration into the economic life of the society but rather

_ toward a total and permanent negative value contribution., Much of the
social science literature on the quality of life of aging Americans
emphasizes in countless ways that forced retirement is often destructive
to the quality of life for the individuals concerned. The aging (retired
and elderly) are essentially coerced into permanent leisure and a largely
forced dependency status,

handicapped. This includes a.small group of permanently nonfunctioning
persons (in an cconomic sense) who are simply maintained until death.
Many others are assisted, through various educational and development
programs, to lead productive lives.

|

A final general grouping (line Gu) is the physically and mentally

|

i
In essence, current welfare strategies hssume that the cconomy is

an independent variable outside the scope of welfare policy. The most

that welfare policies can hope to achieve is‘some form of p:rsonal de-

velopment that will permit an individual to enter the economy in main-

stream competitive activities. However, in the case of the retired
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person, the basic operational assumption and policy is that he is in a

stage of life in which further investment in his development is not
cconomically rational (when compared to a similar investment in a younger

.adult). Such calculations and reasoning arc based upon the discounted

value of future carning potential. (This is a good illustration of how
sub-optimization often gives an illusion of rationality and objectivity
at the micro level while yielding a reverse irrational result in a
broader context). With the advent of modern economic and decision theory
and its application to public resource allocation, such a bias has be -
come systemized within the federal system. The implications of these
theories, if they were followed to their logical conclusion, is that
public resource investment in the elderly is not economically rational
until all other investment opportunities have been exhausted. While the
political system acts as an effective check on such overapplied zeal of
pure economic analysis, it is impossible to say just how much the elderly
will be penalized in the future if the economy becomes increasingly
squeezed in terms of its ability to sustain ever increasing social over-
heads.
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VI PRESENT STRATEGIES ANL r'UTURE CONTEXTS

This chapter contains a discussion ofl phi}osophical and methodolog-
ical problems to be faced in shifting to a strategic level of policy
evaluation. The methodological problems encountered in creating con-
cepts for alternative futures point toward some productive approaches
for dealing with the entire problem of policies for the aging. In addi-
tion, fhey provide insights into the types of research that might be
most productive in evolving effective mcthods for strategic pclicy fore-
mulation and evaluation. The chapter also deals with some of the broader
trends which possibly contain discontinuities severe enough to threaten
the economic and political viability of present strategies for the aging.

Basic Methodological Problems

Before the enabling legislation for the "War on Poverty' in the

-1960s, evaluations on social action programs were sporadic, largely

because of theflack of appropriate information and methods. Wittk the
recognition grbwing that even the most effective programs produce systemic
effects contrary to expectations, the necessity tc think of total rather
than partial effects has become obvious. Aware of this new pérspective,
responsible government hopes to use it but lacks the means. Just as
program evaluation efforts waited many years for information sources and
methods appropriate to program orientation, new insights and procedures
need to be invegted for policy orientation, a movement ably perceived by
Daniel Moynihan.

Compilation of information sources responsive to public policy needs
is a recent development. One of the first was in response to needs £«
reliable data about unemployment during the Depression. This was the
Current Population Survey, established in the 1910s to measure the labor
force, but the Survey's development had to be preceded by the devising
of area probability sampling techniques. Increasing policy concern with
education led to the collection in the 1910 Census of detailed information
on educational attainment, and to the Office of Education statistical
series. Monthly trends of unemployment have been tracked since the 1940s.
During that period statistical series on morbidity, mortality, and fer-
tility, educational attainment, crime, and so on were also improved. With

&
See for example his statement in '"loward Balanced Growth: Quantity with

Quality " The Report of the National Goals Research Staff, Government
Printlihg Office, Washington, D.C., 1970.
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the establishment of the Council of Economic Advisors under the Full
imployment Act of 1948, the concept of gross national product and its
measurement gained widespread acceptance. Meanwhile, the technical
mventions necded 1n compiling and manipulating statistical series for
public policy purposes were quickly dcvelopcd.*

But the use of statistical series and other surveys for public
policy purposes, and specifically for evaluating social action programs,
was not mandatory until the War on Poverty. Similar provisions were
incorxporated i1nto the Elecmentary and Secondary Education Act, into legis-
lation setting up the National Institute of Law Enforcement and Criminal
Justice, and into many other picces of legislation.

A bridge between the social trend surveys and their use in program
evaluation for public policy was provided by the cost-benefit analysis \
procedures developed and applied in the Department of Defense. When
President John=on introduced these procedures into other agencies of the
federal government in the modified form of the Program, Planning and
Budget System, agency officials became more conscious of the information
requirements for their particular programs. i

The result was a new era of applied social research. Social scien-
tists benefitted from the 1960s round of social legislation and began
to participate in the policy making process through the exercise of their

special professional competence. This was the development about which
Moynihan wrote in 1965: -

Our best hope for the future lies in the extension to
- social organization of the methods that we already employ in
our most progressive fields of effort. In science and in
industry ... we do not wait for catastrophe to force new ways
upon us .... We rely, and with success, upon quantitative -

analysis to point the way; and we advance because we are con-
. . . . 1
stantly improving and applying such analysis.

These techniques and methods, known as the systems analysis approach,
developed quickly into a pervasive methodological ideology. With its

!
|
* !

Many data handling devices, f(rom %he punched card to the electronic
computer, were developed in connection with the data processing needs
of the U.S. Census. Hollerith, the inventor of the punch ca.sd sorting
machine, was an employee of the Census Bureaua. |Univac I was first used
extensively to process the 1950 Census.
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emphasis on quantification, systems analysis began to alter perspectives
so as to distort or violate the nature of social problems by forcing
them into a manageable state, which institutionalized and legitimized
neglect of them or their vital parts. As an instrument of public policy
making, the systems analysis approach tended to encourage emphasis on
the wrong questions and to provide answers that were even more dangerous
for having been achieved through a "scientific’ or "rational” means.”

To illustrate, the social welfare programs of the 1960s, pervaded
by the systems analysis ideology, called for evaluation of social action
programs designed to bring about changes in disadvantaged individuals and
institutions. Under these conditions, the goals of the programs could
not be stated specifically or clearly. Like the Goals for Aging Americans,
the preambles to enabling legislation referred to broad objectives for
which there were no indicators in the systems analysis tool kit, or
referred to osjectives whose measurement was controversial: 'honor ana
dignity" for the aged; "the quality of life™ in urban communities.

The problem is compounded when the task concerns changing individ-
uals and institutions to an unspecified state. But acco}ding to the new
method: logical ideology as expressed by Wholéy,2 a social program whose
goals are not clearly specified cannot be evaluated, because the goals
are not measurable.

The hyperbole with which programs are presented to funding agencies
and often to target populations is another problem-compounding factor.
The public claims made for most social programs for the aging and others

are ordinarily set at levels much higher than anyone could reasonably
expect to attain.- The key question is: Is the pursuit of such hyperbolic
aspirations a d€51rab1e quest for the nation, and if so, should they be
put aside because their heavily qualitative aspects do not f1t the
prescriptions of process evaluation designers?

Because of the nature of problems of the aging and other groups, and
because of the broad social, cultural, and political context in which
programs for these problems are devised and administered, a different
methdological ideology is required, rather than a rejection of the
admittedly idealistic, rhetorical aspirations, such as is expressed in

For a critical analysis of this methodological ideology, see: Ida R.
Hoos, Systems Analysis in Public Policy, University oi Cali‘ornia Press,
Berkeley, California, 1972. For a supportive analysis, see: Peter H.
Rossi and Walter W-lliams, Editors, Evaluating Social Programs, Seminar
Press, New York, New York, 1972.




the Goals for Aging Amcericans. Whether or not these arc meosurable
goals, they indicate a developing humanistic conscience in our techno-

material culture.

I1f£ the present methodological ideology is retained, we foresee a

social revolution, in which the technologically contrived image of a well-
being never experienced will be the prime target.* The continued appli-
cation of these techniques might result in a game-plan government unre-

sponsive to a fast-changing society of living, loving, laughing and,
sometimes, crying people. Administrators may be happy with symbolic
solutions, but the public (and especially in recent years, its elderly
component) is becoming more awarc of its rights and could--or will--
demand more tangible evidence of concern for its welfare.

These methodological, and ultimately philosophical, problems in
évaluating social programs are monumental at the policy level. Even at
the program level, the available techniques measuring the effect of a
given program on an individual seem inappropriate when a critical analysis
of such techniques is made using the same scientific premises from which
they are derived. For example, the causality rules linking dependent and
independent variables, as defined by the scientific method and the use
of controls, are rarely observed in evaluative practices. Where the
tenets of the scientific method are observed, "complex, conflicting, and
indefinable'" social phenomena, as they were discovered to be by Lock-
heed's engineers,"3 are squeezed intc physical science constructs such as .

measurcments. N

But in moving from the individual=thanging program to social policy,
the focus shifts to a different entity--the social organism. We believe
that no amount of squeezing will (it the social organisa into the con-
temporary framework of the natural sciences. Hence, cocial scientists,
defensive of the cloak of scientism they wear, tend to ignore the social
organism because they have no way to measure its qualities. They incline
instead to problems that fit more comfortably into the traditional mode. |
Rarely do they question why we should measure, even though their ex- |
perience should have shown that the orderly, predictable factors may be l
the least important in the dynamics of social change. 1

|
|
|
|
|
|
\
|
|
|
|
|

I
See Irving Kristol, On the Democratic Idea in America. Such a movement

could curtail the search for knowledge cited eclsevhere as necessary, or
it could rekindle a philosophical era moving backwards, perhaps, to
older philosophical positions divorced from behavioral science, history,
and so on. Early anticipation of these contingencies would help foster

one or the other of these trends. .
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Such questions would open a Pandora's box of inquiries into the nature
of man, social syctems, and human knowledge, as well as int> political,
and moral philosophy--all prerequisites of a new approach not only to the
monitoring of qualitative, humanistic goals and strategies but also to
the ver, process of government. Such inquiries are difficult to do some-
thing about, but maybe anything else is not worth doing.

The majFr me thodological difficulty confrénting policy orientation
in government-earm be stated in the ancient dictum of Anaxagoras: Things
that are in one world are not divided nor cut off from one another with
a hatchet." Nor with a computer, we might add. The indivisibility of
the componeﬁts of the social organism precludes analvsis by traditional
scientific %ethpds. When apparent improvements based on partial analysis
of the social system are made in one segment of the system, they often
lead to situations that are more troublesome later. From the society's
standpoint, scientists making such "improvements' are identified with the
problems rather than with the solutions of social ills.

This situation, of which social scientists are becoming more aware,
may be exacerbated rather than ameliorated by the current drive to mimic
the exactness of "hard science.” Especially in their quest for mathe-
matical precision, social science efforts often tend toward the ludicrous. ™
For in contrast to the mathematical world, the real world has no holes,
not even joints where a good carver could, as Prato thought, separate one
species from another. Numbers, more than anything else, are artificial
slits cut by us into this whole. Of course, we can make as many slits
into it as we please. But the claim that the whole can be reconstructed
from the slits rests onvéhe tpinnest air.

For some unknown reason, most of this philosophy has become a praise
of the~retical science and nothing more. And since, of all sciences
professed today, only some chapters of physics fit the concept of theoret-
ical science, almost every modern treatise of critical philosophy omits
any reference to fields other than theoretical physics. To the extent to
which these fields are mentioned (rarely), it is solely for the purpose
of proving how unscientific they are.

Although we could not find insights in science literature, we did
find that the physical sciences are having more troubles with measurement
than social scientists realize. For example, the progress of physics has

*

For a refreshingly humorous but, for one concerned with the course of
social change, a sad commentary on the social sciences, sce Stanislav
Andreski, Social Sciences as Sorcery, St. Martin's Press, 1973.
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been dict: *ed by the ability to measure physical phenomena with instru-
ments, Nevertheless, geometry has only one basic measure, length;
mechanics quantifies its variables of space, time, and mass as cnrdinni
measures; and thermodynamics attempted noncardinal measures of chrono-
logical time and temperature, Although various attempts were made to
measure temperature (i,c., the level of heat) not all problems raised by
such a measure have been satisfactorily solved. For example, P. W. !
Bridgman® observes that "no physical significance can be directly givéA
to flow of heat, and there are no operations for measuring it." ©o

f
-

Other fields have met with still greater difficulties in measurement.
This is especially clear with electricity where all basic variables are
instrumentally measured and none is connected directly with a sense organ.
In such fields as structural mechanics and metallurgy, we find that they
are still struggling with patchy knowledge not unified into a single body
of theory. The only explanation for this backwardness is that most vari-
ables in material structure--hardness, deformation, ptc;~—are quantified

qualities. Quantification in this case capnot do away completely with the

peculiar nature of quality: it always leaves a qualitative residual
hidden somehow insidc the metric structufe. Physics, therefore, is not
as ?ree from metaphysics as current crj
the oppositlon between number and quallity is generally considered meta-
physical.

tical philosophy problems, because

In this research, we also triod to recomnstruct a unified body of
policy-related information on the aged by combining some of the "slit-
making' statistical techniques into more comprchensive constructs. Start-
ing wich the assumption that the world is a whole, this effort, in the
best tradition, sought to examine and relate a number of statistical series
and to produce for policymakers on aging some new, multiple, simultaneous
inferencés. The theory and practice of multiple comparisons, as developed
by Henry Scheffc, John Tukey, and others, should fit this kind of problem
in the context of analysis of variance. But the world of the aging,
which is the world of us all, was found to be beyond such description.
Despite the current tendency of American culture and social practice to
adapt the longuage, assumptions, and methods of the "scientific' method-
ology, we found that its use in this project would produce only tenuous
correlations, or ansﬁors to none but the most trivial questions.

In contemporary scicnce a counter movement is developing away from
the 100-year-old traditions of scientific inquiry which were based on
substance, categories, hierarchices, measurement, and unidircctional
sausality. ‘This movement portends the emergence of a new study ol
knowledge and a new logic incorporating heterogeneous, qualitative,
relational, and other nes elements which are leading to morce effective
analytical methods.
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There arc some indications that social scientists are starting to
participate in this movement. For example, the causality notions of the
physical and engineering sciences find expression in the concept of
deviation-amplifying, mutual-causal processes ito the understanding of
which the work Of harl Dcutsch,5 Kurt Lewin,” Garrett Hardin,v Mervyn

walter Buckley,” and, of course, Norbert Wiener,lv are

3

Cadwallader,
addressed. Generally, these works also seek an understanding of men and
society in a way related to the propositions of the new wave in natural

“science. Stymied by the recalcitrance of péople (who can dispute what
social scientists say about them, as electrons cannot) and by consistent
intrusions of intangibles like virtue and values into their models, the
new study of knowledge remains more of a hope than a reality. But at .
least there is recognition that transferring the tradition:l model of
the natural sciences to the social sphere under the name of systems
analysis is not the panacea for social ills that Moynihan held it out to
be in 1965. He expressed the realization that his expectations were
“"hopelessly wrong' five years later:

| /

. "In the spirit of the age, let]me begin with é;vantutioni/
I have been prone to profound ideological error. A crypto-
deviationist anti—péople incrementalist, 1 have be n/éhilty
of optimism about the use of knowledge gaineqﬂihrough social

. . . . A
science in the management of public affqipsc'

-

-

3
In the same article, he was prophefic of what seems to be taking
place now, as the shift from the old to the new logic devclops§

", ..professionalization of reform wil} continue, Hut in
a somewhat different form from that which I ewrlier enyisaged.
Increasingly the role of the social scientist will be to assert
the absence of knowledge on many urgent issues of the jurbulent
and ambitious society we have created for ourselves."”

He then went on to emphasize this statement with a reference from

the 1968-69 annual report of the Social Science Research Council: (Under-

lining was added by an editor.)

~
.

rhe difficulty we as a nation face in solving our prob-
lems is not will but knowledge. We want to eliminate poverty,
crime, drug addiction and abuse; we want to improve educution

and strengthen family life, but we do not knuw how. Traditlonal

measures are no longer good enough. Very different ones must be

sought, invented, tried on a small scale, evaluated and brodght

—

closer to perfection. Many schemes will fail and the most
profitable failures will be those that lead to the clarification

0y
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. ol understanding of the problems. Many schemes will simply
expose additional problems that social scicntists will need
to solve, Both design and evaluation are nceded, and the
Council is examining its role with respect to these issues.
The overwhclmxn;/fgmploxity of the nation's soclial problems
and their immédiacy, however, should not blind us to our

. 11
ignorance of ways to solve them.”

This movement beyond traditional modes of inquiry is still rather
halting. 1t awaits the invention of concepts, methods, and tools
appropriate to policy orientation, as was the casc for program evalua-

* tion efforts ian the 1960s. Meanwhile, most social scientists and their
policy-oriented colleagues are continuing to operate on the fundamental
* assumptions derived from the traditional scientific model and its philo-
sophical position. Some of these fundamental assumptions werc highlighted
by Norbert Prefontaine in an address to the XVI International Con.erence .

on Social Welfare, August 1.1, 1972: !

First, human well-being is assumed to be primarily a
function of the goods and services which each individual has
at his disposal, or at lecast has access to. Essentially, man
is understood according to the concepts, logic and values of °
material things, rather than according to the concepts, logic
and valuecs of human community.

‘l

.o+ If human “ell—be}ng has been defined in terms of goods
and services, then concern with production and distribution g
of goods and services will be central to social policy... the
central question of a social policy which sees man essentially

- as a consumer is the question of scarcity....

Second, social poiicy is defined in terms consistgnt with,
if not drawn from, economic realities and the economic environ-
ment. Sociil policy is set within the boundaries established
by ecconomic policy and is in the service of assisting 'economic
man'.... Current argument ... assume(s) that economic security
is the first step--both logically and temporally--to social
security.

Third, ...,social policy is directed to men and women as
separate individuals., The image of men and women is that each
one of us, actiag essentially alone, is sbméhéw responcible
for his or her own destiny .... Little attention has been paid
in our social policy ... to rersons in relation to one another,
to communitics, to extended families, to voluntary associations,
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or to all sorts and manners of 'normal’ human relationships.

These are systematically seen to be outside the scope ol
social policy. .

Fourth, u significant place (is not given) to the wider
context in which social policy is set ... (It is assumed) that
the future will be essentially like the past, that the skills
and expertise devcloped over the past fifty years can he
further refined and developed to serve us in the future, that
thg_ggpg{pms_ggyeluped for the future will be essentially like
the past, even if less fragmented and better administered.

The nation is now at a point where it must decide if we are to con-
tinue in the 70s and 80s creating social politics based on such assump-
tions as alluded to above or if we are to search for a future different
from the one portended by the current trgnds. If we-choose the latter,
social research will have to be redirectbd from a new philosophical per-
spective. As evidenced in our literature review, very little effort is
spent on social research that questions the validity of "orthodox” social
knowledge oxr ouar fundamental assumpfions. An impending financial crisis
in social policy regarding the aging requires a re-examination of current
assumpt ions even witinin tke framework of traditional social policy. Rate
of growth_in assistance to the aged, along with education, health, and so
on, if unabated, will eventually gobble up the whole GNP:

Amopg the other sources of concern should be the assumption that the
srowth of economic goods and services is infinite and that the social
disease of which the condition of the elderly is a symptom is no deeper
than the problem of distribution of such goods and services. Chances ere
that the disease has far deeper causes. Such basic problems are deeply
imbedded in the ways we understand ourselves and our situation. They are
primarily conceptual rather than technical, administrative, managerial,
or even financial. ’

Because the current and proposed programs and policies reflect past
conceptual images and d8cisions, they may amelioraﬁp but not solve the
real problems c¢f modern society. To develop a humah}y adequate social
policy for the clderly will require the coherent, comprechensive develop-

_ment of the conceptual categories and the logic that will allow us to

understand individuals, society, and their mutuol weli-being. Toward thi
end a larger percentage of the resources spent for social policy should
be committed to understanding our present situation more adequaiely, to
a;veloping alternative conceptual fo.pdations of socizl policy, a.d to
developing alternative social policy based onr those alternative conceptio
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At least the movement toward policy orientetion has beer accompanied
by a new way of viewing soctety. Even 1f this way is not arn embryonic
new model, 1t 1s st:ll a change 1n sensitivity toward cultural matters,
with persons seeing thangs ditterently from the past. The growing recog-
nition ot the systemic nature of the problem of the elderly is evidence
of this new sensitivity., Government 1ntervention 1n a heretofore private
domain suggests that the systemie probler 1s known and that a shift is
taking place from an earlier government policy concerning one of the most
delicate problems in legislation, This problem was described by Edmund
Burke as: '"What che State ought to take upon 1tself to direct by the
public wisdom and what 1t ought to leirve with as little interference as
possible to individual discretion.”

This shift to a policy orientation reflects a more fundamental shift
in American culture and values. As for the cultural dimension, the shift
trom the extended to the nuclear family has resulted in the isolation of
individuals who previously came under the extended familial umbrella.

As for the value dinension, economic determinants of value have encouraged
the evaluation of individuale in economic rather than humanistic terms.

The goals for aging Americans suggest that the federal government
wishes to correct the value and cultural defiziencies of the system.
Although 1t is difficult to connect present policies with the attainment
of the noble goails for aging Americans, the implication is there that at
some future time other policies will be formulated and implemented to
achieve thosc goals. Herein lies‘n pol}tical issue: can value and
cultural dimensions ol a society by consciously altered by government
fiat? If uot, the rhetorical goals arce hollow, frustration laden and
cxtlremely presumptuous. If they can be altered by government fiat, then
the guestion ariscs as to ithe political and social acceptability of such
a transfer ot power to nureauvratic clites., Historical evidence is
amb1IZUOUS as to these :uu’questxons. In the American context of today,
the tikelihood of willed intervention is rather low, considering the
current lack H»f knowledge about such processes.

The putting of questions on the changeability of values and cultures
tnto the context of a strategic evaluation of policies for the aging 1is
more reminiscent of an older approach to the comprehension of reality--
tse., moral philoscphy--than it 1s of systems analysis or the scientific

S~ method. This might be good, at least until a better avproach evolves.
L]

In the past some people have had rich insights into huian and social -
behavior--insights that were not based on established and accepted knowl-

"~~_.edge such as the natural sciences. .

-
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. —..—. Method for Strategic Projection and Evaluation

The foregoing serves as a sort of caveat for our projections of what
the future may hold. These projections are not “scientific;” their un-
folding w1ll be the result of a process of dialectical interactions and
causal fecedback phenomena, for the comprehension of which we have neither
a scientific” theory, a logic, nor a calculus. They are therefore more

\ like the gleanings of moral philosophers. And although these projections
are presented as discrect "+ apshots” of faceis of society, a situatior
dictated py the written medium, they should be perceived collectively as
a moving picture, or an animated cartoon which gives the illusion of mo%e-
ment to the images that are really fixed. '

\ .
We know of no other method that would do justice to the task. Take,

tor example, the apparently simple problem: What will be the long-range
effects on the Social Security System of annual increases in the cost of
Iiving.and in wages? Obviously, increments in the cost of living will be
influenced via future price structures and perh%ps by the available
resources. Where these cost increments concerm renewable resources such
as agricultural products, such factors such as rainfall, we&ther, the
agrichemical industry, the will and knowledge of farm communities, the
wisdom of government as well as many other unmappable influences become
extremely important.™ In the case of nonrenewable resources, another
large array of influences must be considered: the world's finite reserves
of energy sources and minerals; the economic and political factors affect-
ing their allocation and distribution on # world-wide basis; the nation's
habits and attitudes toward conservationxﬁnd rates of resource consumption;
and many other factors. This list just begins to cover the many inter-
active influences on possible incremenpé to the cost of living and wages,
and hence, on cost projections for financial support of the elderly as

- provided in current legislation. The ‘list omits the more qualitative
influences such as values, on future resource allocation and distribution
patterns, but these infYXuences should not be forgotten. |

" .
Such interactions are receiving increasing attention in the daily press. e

For example, it has been observed that decreased rainfall in the peanut
grops of Africa and India and shifts 1n the Humbolt Current off Peru

. have influenced the cost of soybeans'in the United States, and hence the
cost of much neceded protein for the aged.
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Values

A new type ot literature 1s becoming more srgnifreant in a secarching,
contemporary America,  As a recent example of this type, Irving Kristol-©
furnishes 1llustrations of things consid red important in the newly emer-
gent model of society. In his view, society, culture or civilization is
held together ultimately not by tts formal institutions but by informal
things—-traditions, values, teelings, and expectations that are shared by
its citizens and that impose certain disciplines on them,

Thus, the problems of society may stem not from material conditions
or its tourmal institutions, but from the more important variables.
Kiristol sees the present distress of the United States and other Western
democracies arising from the erosion of values and traditions that have
held them together. The counter culture, the growth of intellectual
hostility to capitalist society, and similar forces tend to undermine the
authority and legitimacy that any society neceds to operate.

Reforms, when necessary, need not change the material conditions of
life but may rather produce Pnstitutions that incorporate, stress, and
reinforce the values and traditions important to society.

But in another example of this type of literature, one in which the
central importance of values is also emphasized, the claim is expressed
that there is at.present no_set of shared values o keep the society
intaect—  1ln the report of a scminar on "Central Influences on American
Life' to the National Commission on Marijuana and Drug Abuse, the deveiop-
ment of a syslem is the greatest need of the society. 'We just ‘do not |
have this now, they said. 'We are all looking for values that have decp
root. .s attempts are made in a rational way to sort out the durable from

ic

the ephemeral,™’ .

If we lack not the will but the hnowledge for soclial re(&rm, and 1if
traditional approaches to acquiring that knowledge are unproductive, it
scems unlikely that we Cbﬂiﬂ‘hﬂVE/TE;—Ehowlédge to produce institutions
that ncorporate, stress, and renforce the values and traditions mpor-
tant to socliety. "It also seems unlikely, if the seminar's findings are
valid, that we have the knowledge upon which to base a syster of values,
let alone new institutions embodying theém,

In these two examples, we hdve illustrated the importance of valueé‘
but also the existence of antithetical views as to the origins of values.
In the first view, values are 'givens' in the socicty, precious features
evolved from the paSt--features that must be conserved and defended if
the systchjis to survive., The sccond view, expressed in the seminar

) U
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referenced above, says that there are no "givens': the suciety's elect
must search for and find a system of values to instill in the minds and
hearts of séciety's members. History suggests that these opposing inter-
pretations of values are a recurring phenomenon and that new operational,
as contrasted to rhetorical, values usually arise by what the ancients
called a diulectical process--i.e., the synthesis of older, established
values with their contradictions as voiced by the counter-elites.

If this idea of a dialectical process as the source of new social
values is valid, the difficulty of evaluatipng strategic long-range poli-
cies for the aging will be increased, but so will the importance of the
task. The specter of & new and different system of values arriving via
that dialectical process on the stage of society in the future arouses
the fear that the new system could render current strategies and policies
inoperable. For, in the simplest terms, values are the standards that
determine how we act and what we want. Other characterizations of values
by philosophers, theolugians, and anthropolegists eoincide pretty much
with this definition.?* Obc of the key aspects of values is ihat they
influence social choices and action. The distribution of values in
society, the bascs for their distribution, and changes in value structures
over time play a central role.in goal and policy formuiation. Valuds in-
fluence goal formation by guiding the perception of what is importadt
or desirable; values also act as weighting factors in transforming fairly
objective measures of social performance into perceived measures of
attainment.

Comparative cultural studies tell us that different value systems
operating in different cultures are manifested in the societies' attitudes
and practices relative to their aged members. Some of those practices
in some Indian and Eskimo cultures, for example, are inimical to the
current values of our society. But if the future should present us with
a radically different value system, the practice of gerontocide rather
.than SociaI'Security could become our operational policy. A close
monitoring of the total social scene might help in anticipating the out-
come of the current dialectical process of value generation.

1
From our monitoring to date, we sense a shift toward institu{ional
rather than individual responsibilities, along with a growing pheLomenon
involving societal "dropout,''® but our current state of knowledg; on
these and other value-related issues, sGch as those raised by Baier and
Rescher,15 argues in favor of holding open a fairly wide runge of social

policy options until this critical research on values bhears some fruit.
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The Post-Industrial society

There seems to be a consensus that America 1s entering a new phase
in history. "Post-Industrial Socioty," a phrase originally coined by
David RlcﬂmNL:; 1s trequeantly used to designate this new type of social
order, cmcrging‘as the production of goods becomes less important in a
highly efficrent economy, which is capable of creating general affluence,
providing tor incrcased lersure, and redirecting resources to the produc-
tion ol services (rather than goods). Noting that the transition from
the industrial to the post-industrial order matches in importance the
trcnsition from the preindustrial to the industrial, Daniel Bell has tried
to win acceptance of 'this term to indicate the future social order of

the technologically advanced socicties.'®

Under the conditions of the post-industrial order, the available
productive technology will yield a substantial increase in the output of
goods and services at a signiticant decr.ase in the investment of people's
time and encrgy. Though America is only 1a e early stages of this post-
industrialism, a powerful trend in this direction can already be discerned.
This tar-reaching development carries profound implications for the con-
cept of the proper work and nature ot the state and--from the standpoint
of the task at hand--its relation to its aging citizenry.

The emerging successor of the "welfare state” will differ from it
in ways that reflect a tundamental shift in value orientation, a change-
over to the view of the central "social problem’” ». one of creating the
setting of a satistying life rather than as one of providing for the
minimum requirements of life. The weltare state has seen its mission in
essentially protective terms; its preoccupation has been defensive in an
endeavor to safeguard people against hazards of various sorts. The post-
weltare state will assume a more positive aspect, concerning itsell with
the trans-welfare goals of life enhancement, with the artistic sector
coming to 1ncreasing prominence. The attitulinal uphecaval at issue is
not the introduction of wholly new values or the abandonment of old ones,
but rather a2 shift in emphasis and the revision of a scale of political
values. The traditional problems of the distributive sector, and espe-
cially the collective sector of welfare, will not be left behind by the *
post-weltare state. But this new order, as projected by Rosuher,lﬁ will
drfiter from the weltare state dobolopod in Britain or Scandinavia--and
even in the aff{luent United Slatch:in three special vays with respect

to its basic value structure. -
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The political focus will be shifted from catering to .
basic human needs of the welfare complex to the creation o.
more pleasant ~onditions for life under the crowded circum-
stances of modern times (especially in the urban centers).:

(2) A highe:r priorfty will be given to goals of the cultural-

creative sector. 1t will come to be recognized more than

ever before that society has a commitment to, and respon-

sibility for, the level of its culture and the appreciat.nn

of its cultural inheritance, with a correspondingly heightened

emphasis on higher education, the development of the arts,

and so on. Society and its instruments will take increased

interest in the institutions dedicated to supporting appre-

ciation of the arts, the preservation of antiquities, and
allied activities. There will bc a renewed stress ondquality,
excellence, and creativity, and a fostering of opportunities
for action and appreciation along these lines.

(3) The great surge of nationwide unif{ormity typical of the mass-
orientation of the welfare state (mass production, mass media,
mass politicgﬁ will give way to some degree of fragmentation.
There will %# renewed emphasis on regionalisms, parochialisms,
"participatory democracy,’ and decentralized group action of
many sorts, as well as a more strident insistence upon
cultural diversity and social fragmentation. In con.-equence,
there will be a renewed striving tor diversity in unity and
cohesiveness in variety. The post-welfare society will seek
to combine unity with diversification and to become a whole
that embraces highly variegated components.

The affluence of the projected post-industrial society is an essen-
tial precondition of the post-welfare state, And in this context, 1t is
important to split apart the economists' traditional packaging togeihex
of "goods and services.'' The technology of post-industrialism, where
the prodiction of goods requires the energies of fewer people, opens up
a greater scope for the production of services. This service orientation
is the major feature of the economy of post-welfare order, because it has
become possible to shift the focus of social concern to other than the

traditionally "material’’ needs, The sector of services poses some unique

economic problems, because quality services can be rendered only on a
person-to-person basis: the doctor can examine only a few ‘pafients each
day, the barber can shave only one customer at a time, and so on. Al-
thcugh there is no effective limit to the quantity of services a person
can consume, each individual can produce only a given amohnt of personal
services per day. Consequently, a society can never be as affluent in

2 .
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quality services as in quality goods (girven automation)., Yet because the \

problem of the availability o! goods is c¢loser to solution in the post-
industrial era, the problem ot services now moves to the center of the

stage.

The downgrading of traditional economic values in the post-industrial
era thus comes to be matched by the upgi.ding of values relating to such
social issues as culture, politics, education, workmanship, and the -
creative use of leisure. This value reorientation of the post-industrial
era has far-reaching implications for the political modus operandi of the
post-welfare state. The welfare state as it has developed in the European
and North American settings 1s based upon a comprehensive hierarchical
burecaucrdacy and a highly centralized control structure. Unified coordina-
tion and co itrol have been virtually inevitable because of the nature of
the problems with which the welfare state has been designed to cope.

Three factors have been especially significant:
b

(1) Most problems of the welfare state have been economic, and a

nation's economy lends ‘itself to centralized direction and
control.

(2) Prominent among the fundamental problems of the welfare state
have been the issues of economic and political equality. The
extension of equal rights across the board can be most effi-
ciently pursued by a central government. )

(3) The issues that concern the welfare state can be tackled effec-
tively by the legislative process. 'They revolve about issucs
of control and are thus responsive to centralized direction.

By contrast, the critical issues confronting the post-industrial
state will be of a ditferent order. The problems that will come to the
fore¢ will largely relate noi{ to thp economic sector but to the cultural
and sociopsychological sector. Such problems are most amenable to a
decentralized treatment that is better adapted to accommndate regional
and communal difterences. [In consequence, most of the structure of the
post-welfare state will become multicellular rather than monolithically .

centralized.” The "table of organization” of thc many sectors of the
post-welfare state will look like a spider's web rather than an inverted
tree. In the new regime, government may attain 2o undreamed of impor-
tance 1m institutions at all levels. But there will be a corresponding

*
The current political concern with "New Federalism' may be construed to

be an expression of this socictal trend.
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recognition of not just the governing mission but also the educational
and motivational mission of the government officials.

This is not to say that the state will "wither away" in the manner
claimed by theoretical communism. The state and its historical functions
will certainly survive. The main point is that the future will sece the
evolution of new forms of social action, which are largely outside the
state structure and call for mew structures to handle the "burning issues.”
Effective handling of the post-welfare state's schedule of burning issues
calls for a combination c¢f (1) the revision and decentralization of state
activities and (2) the evolution of new and increasingly influential non-
state approaches. The political and social problems of the post-
industrial society call for solution through localized and diverse means
that the centralized state is largely unable to use. The orderly fusion
of diverse elements, of*en called "social orchestration,” is one of the
key problems of the post-welfare era. The welfare state concerned itself
primarily with uniformities, with equality, equity, and the like. The
important theories of the post-welfare era revolve about diversification,
portending a new emphasis on the subcultures, regionalisms, and paro-
chialisms of a pluralistic society. The forging of social cohesion amid
the variety needed for a full life in a mass society is beyond doubt a
central problem of the post-welfare state.

The social character of the post-indastrial state will thus differ
tundamentally from that of its predecessor. There will be a shift in
emphasis from uniformity toward the diversity of self-development. T'n
its greater stress on the creation of incentives for self-development,
and ‘especially for self-improvement in the pursuit of excellence, the
post-welfare state will reemphasize a major aspect of an aristocratic
perspective.

What does this projected view of the post-industrial state mean
for aging Americans and their relationships with government and its
policies? The latter's focus on income maintenance, while neglecting
meaningful concern for qualitative sociépsychological issues, will be
more compatible with earlier social history than with the future. Unless
government policies are adapted to the emerging social realities--
enlarged to include sociopsychological dimensions, and administered by
a new mechanism--the relation of the aging group to the larger society
will be dis-- . and possibly socially disruptive.
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Population and Employment

Will bnough money-gencrating jobs be available in the post-industrial
society to support the kind of lives held out to us by forecasters and,
for example, to maintain the Social Security system? Enough things have
been happening during the last two decades to cause some concern as to
whether quality living and Social Security can be achieved.

©
P4

Population projectionsen' reveal that a large elderly population
will be a source of concern for policy makers well into the 21st ‘century
and that such projections provide a tenuous basis for the formulation of
strategic policies.
‘

The figures tell us that the number of people who were 65 and over
was 3.1 million in 1900. By 1940 the number had nearly tripled to 9.0 ,
million, and had more than doubled again to 20.2 million by 1970. In
the year 2000 the number 1is expected to be about 29 million. The number
is rising about 3 to 4 million every decade, or roughly 300,000 to
400,000 per yecar. ‘The 20.6 million estimated persons over 65 on July 1,
1971 exceeded the July 1, 1970 number by 390,000.22 These numbers reflect
the steady increase in life expectancy over the last several decades

(Figure 7).

Contrasted to the 1960-70 increase of the population as a whole
(13%), the over-653 group increased more rapidly (21%). These substantial
percentage increases arec expected to continue for the next few decades

‘

(16 to 18%) but the 1ncreases will be smaller than those occui ~ing before
1970. Such policy-relevant increases in the number of births since World
War I appear as ''population waves” in the time-chart of births. These
waves are more conspicuous than the trend in birth statistics; our present
births are only about 157 highcr than those of 1914 even though our popu-
lation has more than doubled. Drops from peak to trough run to 20%. *
trough in the elderly population should occur after about 1990 and last
about twc decades because of the rapid drop in the number of births during
the 1920-30 and 1930-40 decades. But then in the period 2010-2020 a sharp
peak will occur (30%) as péople born during the baby-boom attain age 65.

This periodicity evidenced by the population has been likeneua by
}\'eyfitz‘r"’z to the natural periodicity of a rocking horse or a tuning fork.
‘When either object is given aqfimpulse, it oscillates for a time and
ultimately settles back to its original equilibrium. Similar properties
are found in a population's periodicity. Its main free response io a
disturbance is the generation effect, by which a surge of births today
will be echoed in a surge of b.rths about 25 years later, as today's
extra births come to maturity, provided that age-specific birth and death
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rates remain tixed. ~ This property is conveniently exhibited in Lotka's
integral equation,®™ an original model of population dynamics. Impulses
that take population away trom equilibrium may be economic forces, shifts

in personal values, or other outside changes.

Because both free and forced changes of population imply policy- .
relevant consequences, population waves and related population phenomena
deserve serious consideration. Policies responding to particular issues
may prove over time to be out;of date if the issues ‘are associated with
“wave” or periodic phenomena.! Too often, policies are event-responsive
rather than progess-responsiva. ‘Perhaps long-range policies regarding
the elderly should also include an element of periodicity, thereby help-
ing the policies to harmonize with the population's periodicity.

. “ N

The projections of elderly populations shown in Figures 8 and 9 do
not consider periodicity or rclhited sources of discontinuities because
these projections are not affected by future fertility. That is, the
people who will be 65 in the yedr 2000 or even the year 2020 are now
nuities that are usually considered in
projections o! elderly populatiohs include mortality and iﬁmigration

rates.

living. The sources of disconti

Alternative mortality rates Ysed in Sro@ections of thp aging popu-
. lation are often based on (1) wusdéred causes of past death among the

’ elderly and (2) assessments of thd effec: on the elderly population if
“rapidly declining" or "slightly declining” mortality rates occur in

the future. Projections of the effect.of alternative mortality rates
could be more policy-relevant if cqmprehensive account were taken of
medical, biological, and psychosocijal research on the principal causes
of death among the elderly and on sbmewhat peripheral (but relevant)
topics. ‘'rhese topics would includeimolecular biology; cyborg technology;
the general adaptation syndrome; and other stress-related problems and
psychogenic syndromes. /

i
+

|
The past general decline in dcath rates has contributed to the rapid

inerease in the number of aging persdns. I1f death rates continue to !
decline as expected and if mortality rates are substantially reduced in
the future, then a somewhat larger elflerly population and greater ten-
year incrveases would occur than are projected by the Bureau of the

Census “¢  For example, the projection of the population 65 and over for
1990 (27.5 million) would be larger by about 1.6 million (6%) if “rapidly
declining” .ortality rates had been used in Census calculations rather
than what they call “slightly declining” mortality rates.?®
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R It is also possible that the mortality rate may increase. A small |
inarease, in fact, did occur during the decade ending in 1968,when, accord-
ing to a report of the World Health Oxganlzation,27 male life expeétancy
at birth dropped from 66.7 years 1n 1958 to 66.6 years in 1968~“~F0r—-“-
males agéd 65 the’ enpected survival in 1958 was 13.0 years and & decade

later it was 12.8, while the fémale rate rose from 15.8 to 16.4 years.
More comprehensive study could ﬁelp ant%cipate such occurrences.

The World Health Organization study of life expectancies throughout
the world was a step toward more compreﬁensive study. It made possible
estimates of what the effect on survival rates would be if one or another
of the major killers were conquered. In the United States, for example,
_the present life expectancy of new-born boys would jump from 66.6 years
to 78.7 yeavs_ 1if carduovascular diseases were €liminated. For females,

" the.rise would be from 74.1 to 89.4 years. If the paftle against cancer
were won, the rate would jump 2.3 years for boy babies and 2.5 for girls.
For eliminagion of “espiratory diseases . and accidents, the rates would be
up 1.1 for beys and 0.8 for girls, and up 1.8 for adult males and 0.8
years for adulic females, respectively. )
) !
A_review of relevant literature suggests that success fﬁ some of
_these guests may be near. For example, "implementing the reSults of cer-
tain environmental design studies could help reduce accidents. Then, .too,
cincer researchers at the Frederick Cancer Research Center are following
an exciting lead that could provide insights to the causes of some can-

_1cers-_'Dr Algert Sabin, developer of the oral- polio vaccine, believes

‘ that if this research proves some cancers in humans to be of viral o igin,
then anticancer vaccines or treatment serums would be in the offing.
These possible, if not probable, sources of discon%inuities in population
projections emphasize the need for comprehensive study to complement the
_statistical approaches now employed in making projections. The possible
discontinuities also suggest caution to policy makers in the use of such’
proJections, especially in long-term contexts.
. i

A successful resSearch program addressed to diseases that are the
major causes of death among the elderly would find its results applicable
to reducing deaths among the younger population as well. Therefore,
research on these diseases could produce results tending to lessen the
proportion of the aging relative to fhe younger population. In addition,
a residue of unresolved problems peculiar to the aging process would .
remain. If the proporiion of the elderly to the younger population is to
change through bio-medical factors, the mystery of the aging process will
have to be successfully understood. / ’

Immigration also has an important effect-on the number of“elderly per;
sons. Fluctuations in the volume of immigration have sometimes accelerated
growth rates and sometimes reduced them. "The lariyje and increasing volume
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of immigration prior to World War I contributed greatly to the rapid
increase in the number of aging persons up io about 1960.. Conversely,

a source of discontinuity in population projections is emigration, over
which immigration authorities have little contrel and whieh is usually
neglected in forecasts. According to a recent report, about 413,000 pefi
sons leave the United States annually. Because the majority are between
20 and 43 years of age, the number of elderly persons will not be affected
in the short term by this emigration. But the figures are significant
An. considering the pxopoxthns of older persons in the total population.
Because the mﬂJoxity of emlgxﬂnts are also married, college-educated,
and.white, thelx departures have a qualltatlve as well as a quantltatlve,
effect on' the fucture 51tuqt10n of" the elderl,

In addition to mortallty and immigration rates as sources of dls-'
¢ontinuities, a great vaxlety of other external factors influence popu-~
~lation phenomeqﬂ and each othex soaring medical costs, the energy and
"resource crunch, food shortﬂges and rapidly increasing food costs, and

the general inflationary splral._ But the most crucial factor in con-
sidering sources of dlscontlnultles is fertility.

"The older population has been growing steadily as a share of the
.total population. As noted earlier, from 1900 to 1970 the proportion of
the bopulation 55 years of age and over doubled; persons in these ages
now maké up about 19% of the populatlon compared with 9. 4% in 1900. At
the end of this century, Qhe estlmated proportion will probably fall
between 16% (Seriés B) and 19% (Series E), depending on whether future
fertility is relatively "high" or "low."*

The proportion of the population 65 years and over was 4, 1% 1n 1900
and 5.4% in 1930; by 1970 it had risen to 9.8%. It may now rise or fall,
depending mainly on fertility. The currently assumed fertility rate is
1.8 children per ' family, which is below the 2.1 necessary for population
replacement over about 70 years. The 1.8 figure is "entirely arbitrary,
as there is no precedent in American demographic history for assigning'
such a low level.

130
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If the future'céﬁfirms this assumed fertility rate, it will have a
momentous effect on the proportion of the elderl& to the younger popu-
lation and hence on the younger group's capability to bear the social
overhead costs of care for the elderly. The effect of the downward trend

* . .
. Series B and Series E correspond to the series of population projec~

tions presented in Current Population Reports, Series P-25, No. 470.
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“ sponding proportions in 1970 (9.8%

in the 1971-72 fertility rate on-loné-range population projections revealed
the unreliability, for long-zange policy planning, of statistical projec-
tions isolated from the dynamic value-canditioned society in whach people
rather than numbers live.

o

According to the new calculations, the population in thejyearPZOOO'

could. fall short of previous estimates by at least 20 million and by as

muEh as 71 million. The population in that year is currently projected

to be between 251 and 300 million. Prior estimates ranged from 271 to /
322 million. The population at the end of 1972 was 209.3 million. Since ‘
the decrease in these projections would reflect mostly the results of v
lower fertility, the proportion of the aging population to the younger

group would increase. 1If this trend continues and the total population

‘moves toward a stationary level the proportion of the aging would rise

steadily; at the ultimate stationary level, about 16% of the total popu-

lation would be 65 or over. These proportions are far above the corre-

31
). P

Not only is the proportion of the older population\{n the tof/{ ’
rising: the older population itself is changing with age. "The proportion
65 to 69 of the group 65 and over is getting smaller, while the propor-
tion 75 and over is getting larger, and the trend is expected to continue
at least to the end of the century. In 1900 the proportion over 75 was
29%; by 1970 this proportion had: risen to 38%. By the year 2000 about
43% of those 65 and over aré expected to be 75 and over. If this estimate
comes true, somewhat different strategies will be required for that older

population. ~

Y
A\

\  The ability of the future society's working population to support ) )
the more rapidly_increasing older group depends on factors other than . .
numbers. One of these factors is the influence of international events
on. the future manpower picture in_the United States. We are‘competing in
a trading world drastically different from what it was in 1950 or even

a decade ago. Between 1960 and 1970 the U.S. share of world.exports
declined from 16% .to about 14%’” By 1970, the,United States was exporting
a smaller percentage of its manufactnres than ?t‘had exported a decade
earlier, and West Germany had replaced it as the world's largest exporter
of manufactured goods. At the same time, imports rose hy 23% between

1967 and 1968 alone. And the U.S. balance of trade, reflecting’ this’ trend,
tilted to a $2.9 billion trade deficit, the first since the late 19th
certury. By 1972 the deficit was a record $6.35 biliion.®® This situa-
tion influences our capﬁEilities for purchasing outside the United States
the means for sustaining our "way of life" beyond’the level made possible’
by domestic production alone. '
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. . In the meantime, major American corporations, during the pasi ten

years have focused less on exports than on'ﬁuilding plpnts and producing ‘
goods overseas. In the past decade, for example, the value of American
investments abroad rose from $32 billion to $78 billion, and almost 3,600 :
American companies now have at least one planu overseas. According to
‘Nat Goldfinger, chief economist of the AFL-CIO:

v

a

1y

«+» fully 25 percent of Jall U.S. trade today conéists,
60( of transactions between a U.S. company and foreign nation-
als, but transfer between divisions of these multinational
corporaiionsT—with the type of goods and their prices deter-
mined by the company's internal needs and tax qonsiﬁerations
_rather than by the dictates-of 'international competition.aa

14 : . . . s
Despite literathre from the largest multinationals, labor unions and
others are convinced that the .S, manufacturers abroad reduce not only

"our exports but also our jobs. ) A

. . . . .

The effect of international market competition on employment is
difficult to.assess. Admitting that his statistics are "only rough
guesses," Andrew J. Biemiller, director of the AFL-CIO's Department of
Legislation, estimated that -in only a few years (1966 to 1969), approx-
1mate1y 700,000 American jobs were lost as a direct result of foreign

. competition, -

— < ‘ - A

- - v

" The coTpetitivelstance gf‘the United States in international markets
is also influenceéd by the wage costs sustained in the production of goods
and by the productivity of the workers. Hence, one way out of the com-
petition dilemma might beé through greater productivity through capital .
: ' investment in automation, according to Clement E. Sutton, Jr., vice
. pregident and group executive of General Electric Company's Industrial
* Group, Boston. He adds that it will not be an easy task:

.

/
For the U.S. to increase productivity rapidly enough to
offset the recent rounds of wage anreases, we estimate that
industry will have to double or even trlple its investment in
\' automation.®®
" At the same time, the benefits of efficiency can vanish quickly in
strikes and other losses when the workers are unhappy, as General Motors
learned at Lordstuwn, Ohio. "In terms of international competition," ’
sums‘hp U.S. Labor Department manpower expert Neal Herrick, "we've ridden
technology as far as it will carry us. Now we need to apply some more * \
human methods of management if we are to improve our productivity.'™®
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Thus, while the manpower situation is changing under the impact of
interndtional events, it is being exacerbated by changes within the man~
power pool. ‘Diagnostfcian§ ascribe to different causes the erosion of '
the traditional U.S. work ethic. Because of worker malaise,  absenteeism
rates go as high as 20% on indqyé and Mondays in some automobile plants.
Quality suffers and costs soar because of inexperienced workers f111ing
in for absentees or because of outright sabotage by angry workers.

Twenty-five percent of the workforce in our highly industrialized
society is under 25 years of age; They find work in automated factories
dehumanizing. College students do not seem to feel much better about '

"work or the work situation into which they might be moving.' A survey
for the John D. Rockefeller, III, Foundation found that "only 39 peréént
of a national sampling of students believe that 'hard work will always pay
off ' compared with 69 percent who felt that way just four years ago.
Moreover, .only 36 percent of the students said they wouldn't mind being
bossed around on the Job; in 1968, 56 percent said they weré'willing to
submit to aut?prity."ae o

\'}--_ s - 3 .

In addition to the foregoing manpower probléems, by 1980 full employ-
ment will require jobs for almost 100.million Americans, about 20 million
more than today's level . Thé problem of finding jobs for thi§ labor
force will require both an economy growing at its full potential (which,
in turn, means exploiting to the fullest our international opportunities)
and a muph improved system of fig&ing manpowver skills to job reduirements.

The United States, for example, is oversupplied with technical man-
power for i'ts defense and spaée requirements. . Yet there are shortages
of laboratory specinlists, medical assistants, gomputer technicians, ‘and
maintenance personnel for other compiex equipment. Less than half of the
available jobs have been filled in these specialties.

This mismatah between technical skills, opportunities, and the current
excess supply of college graduates is increaséanby an apparent shortage
cf appropriate vocational training in high schools and post-high-school
education and training. It is estimated that eight out ,of ten in high
schools should be receiving occupational skill training, yet less than
one out of four are receiving it, amd much of this training is not
directed to anticipated needs in the labor force. -

3

"Mid-stream' or mid-career training for adult employees is also .
limited. With rapid changes in the demand for labor brought about by
innovations in technology, shifts of demand, and opening of international
production, the labor force needs new ways to adapt to structural change.

_In the estimation of Peter Peterson, Secretary of Commerce in 1971:

/
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"We may be approaching a decade in which fundamental reorientation will
be necessary to provide the career education, upgrading, and conversion
of old to needed skills in the labor force of the '70s. Without it, the
mistqkes of the past could be repeated, pq1d for in abnormal unemployment
and wasted opportunity.”®” : ‘

I1f the unmet level d¥ unemployment persists by 1980, the number of
unenployed will hover at about 6 million persons: To achieve that level;
jobs will have to be found for the 2b'millign people entefing the)mankét
by 1980. If this task, made monumental by concurrent changes in cyberna-
tion and international competltion is not accomplished, the unemployment
level could approach 26% if not higher. Such a level would drastically
change the complexion of policies for th¥® aglng.*

Peterson, aware of the undesirable situations that might occur
unless independently develoning future issues are brought into present
policy making decisioqs, suggests yhat:

"... 1if we are to shape and indeed realize our future in |
the competitive world of the 1970s, are we not going to have
to predict the future and define new strategles, in better
ways than we ever have?'®’

This means, Peterson éays, "that we have to develop our own methods,
define certain long-range economic and technological objectives, and
create sufficient certainty in the intention to meet those objectives
that .our own private and public institutions can then generate the
required long-range actions to do so ... (as). part of an effo?t to

~ 37
shape the future.'™ . .

These are great aspirations, but we are not hopeful about the
prospects of their realization. Even where the will to 1ealize them is
present, lack of methods and means looms large as an obstacle.

\\‘ \ “

Perhag; the emphasis given above to the production sector is out of
keeping with the more knowledge~oriented character of the projected post-
industrial society.“ Yet the outlook in the knowledge market is not good.
In our studies of recent structural population changes, we find that o
jobs even for the college educated will be difficult to find, and as the

-

A

-

-

*
Recall the changes that occurred with the technicalization o agriculture:
3% of the population producing 95% of our needs. Where is the produc-
tion worker to go when he is already in the gitx? ' ’

/




population age begins its upward climb, economic rather than social con-
cerns will predominate, contrary to the projections of many forecasters.

To assess the full 1mpact~of structural population changes, the
phenomenon of structural unemployment must also be considered. An

. economic relationship known as the Phillips curve* offers.a reasonable

point of ¢ntry-into such a consideration. It says that you can't ‘get
“there from here. "Here" is an unemployment rate averaging close to 6%
for 1971 and price inflation of roughly 4%. "There" was the President's
twin target of 43% to 3% inflation by the end of 1972. The source of
worry now is not the downward tilt of the curve but rather-that a com-
bination of factors has shifted the whole curve to the right. This shift
would mean that for any given rate of inflation, the corresponding rate
of unemployme&t would be higher than 4t was in the boom years before the
recession. That is to say, in the United States structural unemployment,
as distinct from cyclical unemployment, has increased sharply.

An accurate number for nationwide structural employment "is hard, to
come by. Gordon, who headed a 1962 Presidential Committee that codified
a nonpolitical system for reporting employment data, estimated conser-
vatively in 1971 that "more than 800,000 people " are now structurally
unemployed people permanently deprived of the opportunity of getting a
decent job they are willing to hold."‘i8
) . £ }\ ,

The wide variation in unemployment rates is a structural problem
requiring structural solutions, with questions of motivatign and ethics
.seé aside. Public service employment and public works 'could help but,
because of the Phillips curve, at the risk of more inflation. David
MacMichael of SRI believes that such a risk is not 1 &ely to be assumed
even though modern governments are judged by their ability to provide
approximately full employment. According to MacMichael s theory:’

‘ -

#policymakers armed with.the intellectually respectable
device of the Phillips thesis seem to be saying that the full
employment ideal is impractical, unachievable except at nnac-

. ceptable cost to.the majority. We are in a sense accepting the

*K

., The Phillips curve is an analytical device that sums up the relation
of various rates of inflation to corresponding levels of unemployment. ’
It is always tilted strongly downward to the right because airapid

inflation is generally associated with low unemployment wn)l rela-

. tively stable prices are likely to occur in times of high joBlessness.
The curve was devised by A. W. Phillips of the University of London
in a 1958 study of prices and employment in Britain.
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\ necessxty of lhrowing one of tne passengers out of the employ-
ment slclgh in order that we can all escape the inflation
wolfpack. = L o
"Quite naturally, the selection of the p&ssenger to be
sacrificed is not a matter to.be undertaken lightly. If
'economics, as represented -by Phillips and his comméntafors,
demonsfrates the harm that full employment will -wreak on the
overall economy, social science, as overrepresented by Banfield,
*Jensen, ‘Shockley, Herrenstein, et al., demonstrates for us
that there exist definable groups of people who are genetically . N
. “or culturally unemployable anyway. . o
r . s ‘ . —\/‘ . e -
"The logic of the situation is inexorable. Some people--.
some significdnt percentdge of the population--simply cannot
. be fitted for embloyment in the existing economy in any tra-
dit1ona1 or economically rational: sense of employment. And
even if they could be made fit--either by changing them through
education, training, or :further out techniques of a Skinner or
Delgado, or by changing social and,economic institutions.to
accommodate them more or less as they are, as proposed enthu~
siastically by a Theobald or forlornly by a Jencks=-the in-
* flationary cost is simply too great to bear. Ti;yefore, full

-

employment is-either impossible or intolerable apd should be
abandoned as a major policy goal. AN / (
"At fhe same time, the evidencé grows s%rpnger that . - -

. " meaningful, socially approved work is essential to human 1life, '
N Studies such as those of Leonaxd Goodwin make it clear that ‘

even among the hard core of the disadvantaged unemployed--the

long term, wvelfare receiving, central city, .ethnic minority,

female population and thei'r children raised in the welfare-

supported culture of poverty--the need and desire to work is

as strong as in any other segment of the populdtion.

"Other studies dealing with discontent among Amer%can
workers conclude that it is ihsufficient scope for real work
within employment that is responsible for the malaise.. There
is a true dilemma posed here-%the apparent societal need to
provﬁde opportunity for f{ull énd_satisfying employment to all
its' citizens so that this basic requirement for the »individual
can be met versus the apparent’ economic need to deny employment
to some citizens in the interest of the overall economic good

" of the majority?\\
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MacMichael concludes that: .
"In view of a-sociology that finds the disadvantaged, .in

significant numbers, ineducable and unemployable and an |
economics that finds their employment, in significant num- )
bers, undesirable,‘the-implications for equal educational ' . »
opportunity, education of the disadvantaged, and career elu- '
cation point inevitably to abandonment of the goal of massive
improvement for the entire disadvantaged'population and ac- .

. o ceptance of the more limited objective of facilitating social .

. \\\\\*\\\\\mobility for the talented and able minority in that population.” S

' \\. " )

If MacMichael correctly perceives a trend evolving in ‘our society,
then the future effect of such a trend upon the aging population should
be cousidered in efforts at the reformulation of policies regarding

the elderly. . "
Such issues as. these are evolving quite independently from dis%us- )
. sions about policies for the aging. But it is our belief that because. ’ A L
. of the perhaps unanticipated 1n§1ucnces of such issues, aging policies ~_ 4
formulated in isolation are likely to have untoward results over which .
the best-intentioned olicymaker will have little if any control, For ' . .
the'level of old age support of which the society will be capable in the
future depends greatly upon such things as the size of the workforce its
productivity, and so pn. i

The majority of,the elderly depend upon some type of retirement in-
come to pay for their basic needs: civilian and military pensions,
Social Security, and for the poorest of the poor, public assistance. The
size of the elderly population's share of goods and services is' ‘based on

- the producers' willingness to share. As Brotman has pointed out,

methods of finan"ing such aIlocations are impartant but incidental. A

. crucial issue that will intensify with time is the'degree to which the
"value constructs of the more slowly increasing younger population will

. foster a willingness to share their bounty with their aging fellow citi-.
zens. But those values will be,affected by the general conditions pre-
vailing at the various future decision times. So while numbers, statis-
tics, legislation, and institutions are important in considering income
-strategies for the future, the value dimension must be incorporated

— ' . - »

But c&pabilities must also be considered in the light of numerous
contingencies, some of which have been mentioned if severe crises are
to be avoided early in the 21st century, in particular by the Federal
Retirement and Disability Progzams At that point in time, persons
born. during the post-World War 148 baby boom will be starting to .
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request benefits financed.by, among others, the persons born during the
*
1970s trough in the "population wave." By 2020 A.D., soe 40,261 000 or

15.2% of a projected population of 261,564, 000+ will be 65 or over. The

capabilit1es and willingness of the younger group {o support the older
population is an unanswerable question but one worthy of serious conside-
ration. For the deliverv'of such aid, .political support is necessary,

. and it in uxn depends upon value and psychosocial trends that are and

will . chadging in American society. For example, persons 65 or over
this year were born in 1907 or before, at-a time when the largely European
or rural American notions of the extended family were strong influences

on the thinking of the young. As that age group moved into the present,
remnants of that outlook continued to be strong conditioning influences

on the way they view.themselves, 'their families, and the larger society.
On the other hand, children born n-the 1970s into American society--in
which the nuclear family is the duminant pattern and in which, with a

few geéographical cheptions; the extended faﬁily is defunct--could have

a radically different pexceptlon of their roles and responsibilities with

regard to related or unrelated senior citizens.

~ In addition to|considerations 6? the value and sociopsychological
factors, there is d purely economic’element that may be determined in theé
future. This factor| sticks out like a sore thumb,as one analyzes the
long-range economic ontlngencges built into current Social Security |,
legislation. The Sogval Security tax rate will rise to 8.25% in 1978 and
to 8./35% in 1981, reaching a maximum of 8. 45% 1n 1988._ The highest tax
on eJeh worker under {his schedule will be $876 in 2011 the beginning
of the critical period mentioned abeve. These| tax hlkes ar2 certain even
if there is no inflation in years ahead. The top tax will “be higher if
pxiées and wages 1ncxease, because the law now,reguires the wage base to go
upfautomatically as aveﬁage wage levels rise.

\ b . : )
Thé‘top tax on each worker could soar to $1,144 annually in the next

ted years and could tripie in 20 years to $1,894 per year, assuming that ’
prices go up 2.75% and wages rise 5% per year. By the critical year of

* . k . " - ) .
This may be of much longer-duration than the "trough" of the-past. It

may even be a permanent condition in the United States if the present
attitudes, values, economic‘conditions, and so on, persist.

Based on pxojectlons of the ne“ Series F introduced by the Bureau of the
Census in 1972. The choice of a fertility level for Series F is entirely
arbitrary and has been set at 1.8 births per woman. Ceries P-25,

No. 493, Div. '72 Table A; Series P-23, No. 43, February 1973, Table I.)
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2011, the maximum tax could reachk a burdensome: $5,344 per year, and all
wages and salaries up to $73,200 annually would be subject to the payroll
“ . taxX.. These figures assume, again, a 2.75% annual price inflation and a

‘e annual wage inflatioy. - e ’ o

When the wage base goes wup, thb,naximum amounts of pensions and | .
other allowances will climb'as well. Thus, a retired couple in 20il at . A
age 65 could receive-ﬂ<monthly SOcial_SeCUrity check of 82,729, s3xr al- |
most $33, OOO per year if prices rise ~.75 and wages increase 5% ) |
annually ' ' " . . { ) i

N i . . h ¢
| -

‘These projections inferred from current legislation cou}d be dnas- ﬁ&
.tically altered by outside factors. The availability and use of energy, i .
and natural resources will undoubtedly affect the cost of such neces- 3
’sitles for the people. (See next section.) In the larger perspective
| tof the United States in the _internatwional arena, our competitive capabil-
1! v/ ity will be a significant factor bearing on this projected situation.
.2/ For example, the continued use today of about 40% of the world's aatural
- resources by about -€., of the Worl \s porulation would be impossiblefif
the countries supplying such mqterials chanved their attitudes towa d the

United Stwtes and toward the husbandry of native wealth.

P
! -
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The Resource Cruncn . . /

Ay

The question of natural resou/:e availabilaty is another relevant
future issue that should enter into evaluations of current policies
relative to aging Americans and more generally to the validity of the
rosy picture of the post-industrial society. Some of the factors in- ) -
fluencing the answers to this question are: demands of a growing U.S.f
popviation for energy, and manufactured products along with constraints
imposed by a growing ecological awareness; the realities of international
economic competition; and ‘the assumed exhaustibility of natural reserves,

A National Commission on Materials Policy is addressing just such fac-

-tors, Their findings, when available, will inform the rather intense

] \debate that ensued after publication of "Limits to Growth."*! Our intention/

\‘ is*not to solve the problem but merely to higrlisnt it as an issue. ' )

The debate emphasizes two central\ themes: (l) geol .gical assessmentk
which deals with figures on locations, grades of deposits, size of
reserves, and projections of growth in resource usage; and (2) conceptual
assessment, which deals with the general role of resources in economic
activity. Perhaps the most useful sources for geological assessment are
several publications by Resources for the  Future, Inc., and by the Depart-
ment of the Interior, mgst notably ‘Resources in America's Future42 and
! Mineral PBacts and Problems,43 respectively.

A ¢t
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Sources for conceptual qssessment 1nclude Scar01ty and Growth" by

Resources fox the Future, Inc. 4% and "Resources and Man" by the National -

Academy of Sciences - National Research Council.*® '"Scarcity and Growth"

assesses resource scarcity in the Uniteg States by examining several
. classical scar01ty models, including those by Malthus, Ricardo, and
Mills. The authdrs argue that if any of those models are applicable to
‘our situation,'then our economy should bhe exhibiting decreasing returns - 3
to scale in_the eitractive industries. Their ana1y51s of data over the
prev1ous 100, vedrs, however, shows 1ncrea51ng or at least constant re-
’tuiys. From their ana1y51s, the authors conclude that technological L
° advance in a growing econony has negated the applicab111ty of scarcity

models. In refutation of this conclusion, others have maintained that

o absence‘oflresource scarcity in the past does not prove conclusively that
: there will be an abundance of inexpensive resources in the. future.

/"Resources and Man" on the one hand, and “Scarcity and Growth! on
the other, are representatiye of the two conceptual approaches that have
} been developed in assessing ﬁesource availability. Many mineral econo-
- mists feel that adequate resource supplies will contihually be assured
Y by proper technologies and flex1b1e market operations. Another group,
wvhile not entirely Malthusian 1n their apprvach, feel that because most
resources wil'l eventually be depleted, we should now be designing poli-
cies to better adapt to that inevitable depletion. There is @ great need
to resolve this conflict, by combining technology, economics, and geology
into a suitable analytical framework in order to better understand. the
long-term effects, not only of current resource policies, but also of
) the more comprehensive issue of huﬂ3n welfare in the future.
2 : . i
N Access ‘to low-cost materiale along with men, metho@s, and money is
a vital determinant of a nation's competitiveness in the international v
N arena. Such meterlals are where one finds them; and none of the major
. ~ economic powers is self-sufficient, with the USSR coming closest to that
condition. Developed nations, facing expanding demands for raw materials
and limited domestic supplies, -are turning to the raw materials in less

developed countries, for which competition is intensifying.

As Peterseh sees our situation in regard to raw materials and fuels,
"We must import 15% of our requirements. Among important crude materials,
we imﬁort110-15% of both crude oil and copper, 30% of iron ore, and more
than 80% of bauxite needs." (See Figure 10.) We are self-sufficient
in coal\and 21nc, while we must import all or most of our, tin, natural
rubber, nickel, and chromium.

. — ,

As good-d\aiity resources are depleted, we find it is cheaper to

turn. to higher-grade foreign sources. Long-range projections indicate

A
™~
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NOTE In |9‘.'.0 the Unmited States imported 15°% of its manercl reguirements.

. 8y the ygar 2000, this share will inceisse to a: least 30%-50%.
FIGURE 10 U.S. PRODUCTION AND CONSUMPTION OF SELECTED RAW MATERIA'LS
' - Pe:cent of World Total in 1970
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that by the year 2000, we will. import 30-00 cf our mineral reduirements,

including a significantly increased sbate of our oil needs.*® 'l

) t
This growing dependenrce vn foreign raw material resoarces was seen

by Peterson in 1971 as nving major policy implications, including:
/ 1

"1, A growing trade deficit in bhasit commodities--es- )
péqially oil-fand increased capital outflows to develop and h
exploit foreign m}nerul resources have major balance-of-
, pay?enis implications.

~ "o, LA greater US impact on world raw material-markets. ’
The United States will compete with other develbpe§ gountries,
notably the Japanese, who will also be faced with shrinking -
. demestic sources and rapi@ly growing needs.

"3\ Environmentai effects sf the mounting energy require- B
ments of a rapidly expanding industrialized world. n -

“4. The effects of.this entire raw matcrials egquation
upon .Amexrica's fuiure competitiveness in the world economy, | //////<
and our vulnerability due to reliance upon foreign supplies. -

: ¢, -

Y
p—

"5. Finally, the implications of all these'factors for

the development of new clean,energy sources...." E

‘ﬁfﬁeﬂboiiéy;lndened issues here concern the question of whether
projections of a much richer post-industrial society are valid, and more
pertinent to the present task, the question of how increasingly scarcer
resources. will be allocated to the elderly in foxrms required for their \

.subsistence. \

?
p—

s

Ecological Concerns

Environmental hazards present another source of issues beclouding
the visions of the post-industrial society and its aging inhabitants.
These issues are developing independently of present decisions about
policies for the aging. Our concern here is not with the science or-
world outlook of ecology, but simply with the relationship between
environmental consciousness, profits, and employment possibilities in the
near and intermediate future. TFor example, recent U.S. action has
placed powerful constraints on further pollution, i.e., the legal require-
ment that government agencies produce an En%}ronmentql Impact Statement”

’ delineating the enV1ronmenta1 effects of proposed programs. This

> r
.
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"requirement has opened to public discussion the previously unencumbered
_gevelopment of projects }ike the nuclear breeder reactor, and has slowed
them considerably. EEN ‘ \_

~—

\

y Similarly, discussions of energy problems at the Unlted Vatlons

) Env1ronmenta1 Conference on Human Environment urged natlons to limit the

growth of their demands for power, ignoring the hard fact that much of

"thig growth is due to the replacement of human labor by electric poWer

“in modern industry. Yet this use of electric power is largely responsible [

for the much~sought-for increase in industrial productivity m=ntioned [

elsewhere in, this report as a key to our stance in international competi- '

_tion. The fesult noted by Barry Commoner is that: ]

"...ény effort to reduce industrial power éonsphpfion runs up !
against a2 tug-of-war among the overall level of producCtion, , . j
labor productivity (value added by industry per man hour), [
and enviropmental pollution frpm power generation. Since ’

power génération 'is never free of some environmental impact--

if only from heat emissions--there is no way to reduce pollu-

tion witpout cutting into industrial production, labor produc-

tivity, or beth. The economic consequences of sqsh cutbacks .

would, of course, be very severe. ' . ﬁ

"As we learn more about the intricate connections between
the env1ronment and the economic system, it becomes in- . T~ ‘
creasingly evident th.t environmental improvement ié\ﬁ\zero; ~ -
sum game; if the environment wins, someone loses."™” ’ T\\\\

. The town of Lincoln, New Hampshire, is typical of many other towns
in the midst of such a game. Its orly industry, a 66—year—01d small
pulp and paper mill in the Pemigewasset River, was zorced to shut down
by environmentalists even after investing over 35 million worth of
pollution-abatement equipment. With that, Lincoln Yost the mill's 275
jobs, and some of the mill's employees who had worked there for nearly
40 years even lost their pensions. Another 500 to 1 00G persons who had
supplied the mill were cut off from their major sodrce of business, And\
, the town's already narrow tax base shrank substant;ally. At Berlin, New
'Hampshire, 50 miles northeast of Lincoln, the And oscoggin River, the
state's most poi}uted waterway, is slated for cleinup in 1874, About
1,900 jobs will be taken away when the paper mili/ there comes under
attack. The sentiments of the jobless in Lingoly are summed up in a :

statement by a millwright displaced after 20y "I just wish the
people against pollutlon had thought of what it/bll meant -to the working
people.”48® - ’ .

—.
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Some ‘'ways to change the xuleg of the game are coming out in Social

Policv s continuiby symnosium on "'Strategies for Radical Social Change."

One of the articles relates that the ecological question must inevitably
lend to a [ull consideration’ of what the social, economic, . and political
world should look like. And the vision presented is much different from
what the popular discussion of ecology suggests:
' . | .

"Piecemeal changes will not do. We are going to have to
come to grips with changes of much gredter scope than popula-
tion control and pollution, namely, the profound questions that
come with having to learn tnp live with a state of economic
equilibrium in an increaded-scarcity soc1ety--q society of
depleted, exhaustible resources rather than put our eggs . in
‘the basket of limitless technological soluﬁions ‘or the in—
tensity of a post-scarcity consumption syndrome... few (of
‘the experts) have seen the opportunity presented by the con-
cern for ecology as a way to shape social policy, to inerease
significantiy and in new ways public control over the private
sector, or to move toward a new, humane, less acquisitive and
exploitative society." 4% )

- /
-

The apove excerpt is symbolic of an emexging, policy-relevant orien-
tation in American SOCiety. "One senses this 1n street confrontations,‘
in political debates, in a new type of literature, and at a very personal
level, in intergenerational discussions. It remains to be seen how wide-
spread this new orientation éctually is, how rapid its developmerit, and
how permanent its existence, but to exclude it from strategic evaluations
of policies for the elderly would be unwise.

This new ofientation does. not rely on the more efficient creation
of gqus and services; it actually regards technology as a problem rather
thanﬂas a solution. Factories are viewed as inhumane and as sources of.
pollution. Automation does not mean more leisure time but structural
unemployment. ' . !

"

| The new orientation seems to be symptomatic of a yearning for a world
with fewer complexities and with closer ties to the intimate scale of
man's own life--a yeaction to the intricacies of high ciOilizations: Such
an orientation may be likened to past counter cultures: Saint Augustine's
Christian purism versus Roman sophistication; Calvain's puritanistic views
versus Renaissance worldliness; Jean Jacques Rousseau's 18th century turn
to the natural life versus the complexities of his day. But this emerging
trend is not simply a subject for philosophical discussion: 1t portends
as much, if not more, impact on the livelihoods of those debendent on

industry as international competition, resource availability, and the
4

other facets of ecological 007;94bu5ness.
¢
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Kerekes and Lazar®® see what is emerging as a reverse of the old

‘"keeping up with the Joneses' pattern. Conspicuous consumption now
becomes a competition in conspicuous nonconsumption. A slightly used
Volkswagen, blue jeans and a worn field jacket home-sewn dresses ik

- the female, and Spartan furnishings in the house--all establish the young
among their peers »as bas1c kinds of people. -\.. v

. N =t
H ol
- - ~

Yet our eoonomy is extremely vulnerabIe to this change in the social
landscape. Bare necessities’ do not amount to much~anymore in our consump-
tion. Only future experience will tell how much of our expenditures for
the ' 'better things in life" are not really our choice but are imposed .
upon us by invisible social-cultural pressures. If a generation may appear
which-will ignore tW®e forces or resist them, our system will be severely
tested. . -

Presen;_policy formulations based on value assumptions from the past
and neglectful of the emerging ecological concerns and their associated
factors are certain to be counterproductive Yn the near and intermediate
futurec. !"

\\\ L Conclusion 4 -

~ What started as a strategic evaluation of policies relative to aging
. Americans ended, in some ways, as an evaluation of evaluations. The

procedure whereby the cost of a certain program is measured against the

‘ goal-associated effects produced was found wanting when examined in light
of the.same scientific method that the procedure is supposed to follow.

A more fundamental, issue, however, is whether or not the model of natural
science offers the appropriate medium through which to view human beings
and their social organizations. The recent disenchantment«voiced by lﬂ
isocial science spokesmen emphasizes our belief that beCause of the quali- ‘
tative uniqueness of men and society, this model is not suited to the
task even_in the context of program evaluations.

The painfully\evident knowledge gap between our social science capa-
bilities and the problems confronting society is widened at the policy
level of evaluatipn. And the difficulty at that level arises as much from
a lack of clearly articulated policies as from a deficiency in conceptual
and methodological means for their evaluation. " The expected movement‘of
the government to an explicit policy orientation is, to say the least, : -
far from realized. For the purposes of this evaluation, we have had to
work, therefore, with the device of "operational policy," which is 1nferred
from an examination of all the actual programs for.-the aging. On the .
other hand, we do have a clearly stated set of national objectives:‘ the
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Goals for Aging Americans. To approach the evaluative task 51mplist1cally
would entail measuring the degree to which the operational policy has )
brought the aging citizenry closer to the goals set forth in the Older ot
Americans Act of 19657 and at what cost.
// ) ~ Within\the current state of the evaluation art, such an approach
would be patently absurd., For example, even 1f there were component pro-
grams ubder the operational policy/fto proV1de ret1rement in health,
hopor, d1gn1ty,'.there is no adequate ''meacure' of health, let alone honor’
p or\dignity. Then again, if these/ goals were to be attained somehow, that
" atthinment could not be ascribed;to those hypothetical programs. And, what
is more, such an evaluation would assess the past and'presént effects
rather than the strategic (i.e., long~range_system~wide) effects of those
programS.. . . /

-

1e~hard evaluation experts in this 51tuation m1ght recommend abandon~
ment /of such goals, ‘because the goals cannot be quantified for the pur-
pose. ‘of measur1ng performance. Our conclusion is t at it would be far
nobler to sacrifice the methodology and quest for a hew set of goals while
aspiring to the goals expressed in the Older Americans\Act of 1965.
Obviously, in introducing notions,of nobleness as replagements for cost- '

. effectiveness, we move into the realm of moral‘bhilosoph and away from
the currently acceptable modes of analysis.

'

It has been said that to pose the right question is to half-solve
the préblem. This was our intent in evaluating the current fashion in
evaluation processes. The goal~oriented nature of the social policy'
problem is more critical than has been generally recogni7ed. To acknowl-

) . . edge [the problem could go a long way toward reducing it; for policy-
) concérned circles to ignore it would mean prolonging efforts to solve
the/&rong problem with questionable methods.
o \ . .
J The one’goal in the Older Americans Act that lends itself, along
with strategies for its pursuit, to ‘the more tradition—bound analytic
procedures is concerned with an adequate ret1rement 1ncome in accozdance
with the American standard of living. In whatever way one assesses the
past and current income strategies addressed to that goal, projections
' of those strategies into the¢ future are fraught with uncertainties and
discontinuities when assessz "in a more realistic ' framework tnan that,
allowed by traditional analytic procedures. We have attemﬁ%ed to conv~y
. some feeling for the interactiive phenomena that may affect—and perhaps
radically alter income stratefgies in the future: changing values accom-
panied by an increasing prgportion of aging to younger members of the
population; dwindling sources of natural energy and mineral resources;
increasing stiffness in international competition; pnfolding of the
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post~industrial culture with attendant psychoseciql changes; and the like.
Some of these changes are now observable and seem to be on a colllsion
course with the portents of current legislation for the elderly.

Without straining one's imaéination too much, one ceuld concoct from
these projections a -scenario depicting an upheaval in our future society
in which the elderly would be in a faf less enviable position than they
are today despite the best-intentioned humanistic legislation. But then
again, a more hopefpl §cenario might be devised. Means must be provided -
for constant monitofing on the social scene in an overall pattern-detection
way to provide early warning of changes inimical to the aging population.

But whatever the future holds, our strategic analysis of income
policy makes one conclusion obvious: the individual-directed nature of
that policy ultimately will ﬁrove to be.ineffectual in the sense aspired
to in the Older Americans Act unless a correlative community-oriented
policy is devised and implemented.

/ .
~ This is a pelicy domain about which our 1gno}ance as a nation is
recognized by hindsight to be abysmal. The situatien will not improve
unless a conscious effort to experiment with the process of community
building is undertaken in close conjunction with the more philosophical,
theoretiéal; and institutional efforts recommended above.

Summary Scenarios in Contingency Planning of Strategies for the Aging \\

Major cconomic challenges lie ahead, perhaps leading to a restructqr-
ing of economic institutions, to a different battle for priorities in the
allocation of public resources, and to decreasing capabillty of the economy

to increase its social overhead. These trends suggest eeveral alternative
economic futures, including the foilowing: ‘ ’

.(1) .The U.S. eeondmy experiences a decline in economic growth and
‘a gradual but accelerating drift of industries away from this
nation. The United States becomes primarily a distribution
and service center, largely importing its goods from production
bases in other nations. The "economy becomes more constrained
and general retrenchment is required. A simple understanding
. ' of the wrenching implications of this drift is sufficient to 0
make it more than likely that modifications will be made to " -
avert this possibility. As yet, however, this possible alter-

native has not been taken into account by policymakers?
: A )
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(2) . The American economy remains balanced in terms of production
and service capacity. It restores its competitive position
through the extensive and rapid exploitation of cybernetic
technology. Already we can confidently say that to a far
greater degree/than is generally realized, cybernation of the

N production process has greater potential for providing goods

" than even the present high capital- intensive production process..
But the cybernetic process becomes economically optimal only
if we reorganize the entire- production, service, and distribu—
tion systemszto'exploit the technical opportunities. Past
economic inertia has shown more about our ability in organizing
to prohibit this scale of social innovation than-to promote it.
The crisis of international economic competitiveness, however,
may pe the event that breaks this long-term trend.

' o -

(3) The entire value base upon which the economic. incentives and
rati nales of the industrial age are built is replaced with a °
post~irdustrial concept appropriate for the introduction of a
new/ age. Such a change.might'be 2s momentous as that which -

- occurred in the ‘transformation from an agricultural to an
ipdustrial era. This transition could be made, possible by an
affluent society no longer concerned with the continual accumu-
lation of material goods but rather with the quality of life
and the conservation of the earth's resources. Societal insti-
tutions would adopt as their operating philosophy the promotion

/

of the ability of individuals to realize self-actualizing values. .

/
' % /While these are but a few of-the plausible courses that the economy,

might follow, they serve to.illustrate that whatever ‘the ultimate direc-
tion, the economy at large will almost certainly experience discontinui-

‘t/es that will have significant policy implications for the elderly--

Amplications not part of current analysis within the Administration on

/Aging. Depending on which econdnic scenario unfolds, the aging may find

themselves facing either (1) a #serious retrenchment of resources allocated
to their needs, (2) an increasing emphasis on efficiency within the
economy, or (3) the requirement for the economy to find ways to use its )
total human resources.

Politically speaking, as these economic discontinuities emerge we
find the, following converging patterns: there will be more of the aging
with increasing political power and skill; this aging.population will be
more expectant of continued public subsidies at ever higher‘levels of
support (a philosophy built in as a consequence of present political
leadership). This future aging population will have more affluent values
and a more enlightened capacity to understand how to work in the political
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system. They can therefore be expected [/to make theii demands for larger

-

_increments to the nation's social overhead skillfully and with greater *

intensity. « But this growing political constituency may be faced with a
qltuation in which the national econoiny 1is less able to allocate to social
ovexhead while the demands for federal funds incxease from other sectors,
such as education, the poor, energy research, and s¢ on. ,
Meanwvhile, the labor force may experience increasing difficulties
in retaining full employment--difficulties that will intensify the incen-’
tives toward early retirement. But at the same time the labor force may .
realize that allocations from their productive eftorts to the elderly
as a social overhcad are increasingly expensive. Such a realization will
perhaps give rise to a counter-politiczl backlash whese momentum .is likely
to increase in direct proportion to the speed with which the myth of the
Social Security system fades and the reality grows that it is a system of
increasing social overhead, of public assistance through transfer payments.

_These developments will likely encourage-thé formulation of counter-~ .\\

A

political movements that countervail)the vested interecst éroups and N
precipitate a.political debate in which the generations vie for publi
resource allocations. The continuation of a leadership strategy tnaq
tends to classify vested interest groups by age categories could pro&e

to be more divisive and.more productive of agonizing moral issues than
the nation experienced in its strife-~laden civil rights period of tde
1960s. The present federal system seems ill equipped for a period in
which national politics must face the issues involved in making trade-
offs among national priorities competing for a dwindling social overnead

capability. o . /,'

- !

If these developments should emerge, we can expect that societal

alues will shift to accommodate these realities. It seems unlikely that

the 1960s image of the post-industria: era will be realized within the

next 30 years; rather, we might more likely see a slow shift in attitudes
toward social overheads and a consequent shift in the national morality -
with respect to carrying out its responsibilities to its increqsing elderly ”
population. In short, this decade and the next seem likely to/incur-a

series of discontinuities that have never been encountéred in this nation's
strategy and policies for the aging. . /

It is possible now to begin the’ development of alternatlve strategies
that would prove to be mure effective, if the discontinuities discussed
above become realities, and that would also be more effective if a pro-
jection of the present tirends becomes the reality. Some of the ideas for
how to _start toward the development of these strategies aynd their exec?-
tion are discussed in the following chzpter.

~

-
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VII TOWARD ALTERNATIVE STRATEGIES

The conclusions of this study strongly suggest a search for alter-
native strategies regardihg'aging Americans. While we cannot predict

the way the future will unfold, it is essential to review present societal
patterns in terms of projebted trends so that complete and viableﬂgon-
tingency plans can be prepared.

Present strategies do not appear adequate to close the gap between
rhetorical and operational policies, It is hardly conceivablie that the
. present strategies can be fully funded to meet the actual need and it is

unlikely that they can even be funded adequately to retain the current
effort in the future. : .

7 . .

Moreover, it is clear that even if the present strategies were
funded at appreciably higher levels, they would not be the most effective -
approach p05sib1e. (This in-no way is meant to imply that increments
of .income and other increases to present programs would not alleviate
many prob{ems of the elderly )

RariaN

Any Shift to a New Strategy Would Have to be: Gradual

“n
If a decision were made to shift toward a new strategy, several
critical questions must be raised: ’

(1) .What should the -new strategy be?

(2) “How can it be launched?

(3) Can it be shaped to gradually replace present strategies?

The critical element required to achieve a fundamentally new strategy
is the ability to generate alternative visions in a style of statesmanlike
and courageous leadership. These alternatives must be supported by a
network of policy, program, and institutional mechanisms that would
permit federal-wide coordination, monitoring, continuous strategic
evaluation, and flexibility to adapt’'to changing conditions.

”




Our research strongly suggests that present incremental strategies
will be divisive, ineffectibe, and possibly counter-productive in the
' light of emerging economic trends. Should this be the_case, the search
for alternative strategies will be started too late and with too little
anticipatory p1ann1ng. Some alternative will be accepted not because
it is the better choice among thought-out alternatives, but because it
represents a quick, handy solution. Opportunties for experimenting with
several approaches are seldom developé&)before an extreme need arises.
Instead national crash programs are launched--perhaps to be regretted
1ater. It would appear far more prudent to begin the search for alter-
native strategles now and to, use the resources of the AoA and other
selective ‘federal entities to experiment with these new strategies
before i mentation is begun on a massive level. If our forecasts in
the prqégﬁiﬁg chapter prove;to be correct, -this approach will result in
a morglstable system of policies for the aging than the continued pursuit

of pyesent stralegies that may "break down" in a crisis situation.
s -

Toward Criteria for Effective Alternatives

-~

.1
“ From the precéding chapters, a number eof criteria for effective
alternatives can be suggested. The following list ie‘not exhaustive but
rather suggestive and illustrative of these criteria. Further work and
refinement are needed. )

(1) Aging Americans should be given a real choice as to whether
or not they wish to work or be retired. Individuals should
be given the opportunity of making their value-additive
contributions if they wish.

(2) Income strategies must be wisely pursued within the con-
text of realistic strateyic assessments of supply elas-
ticity and the various other assumptions discussed in the
model in Figure 4, Chapter II._The failure to do so will
yield an inherently inflationary economy and hence counter-
productive results. A mixed strategy as discussed in
Chapters II and III is required. :

(3) The strategy should shift from that of social overhead to
a social resource concept--irom a depressant on economic
and sacial development to a stimulant of economic and
social development. (Note: We are aware of the economic
arguments that transfer payments as a means of income
redistribution geﬂernte economic demand and hence
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P stimulate, the economy. However, since this is esséﬂtially
a redistribution of the total incbme\gﬁ the economy, it
is primarily a shift between various use income and
not really additive to the overall economic capacIty

(4) The provision of income at some specified level of
adequacy should not be equated with independence. Inde-
pendence would entail freedom of choice among a variety
of social roles--includiing employment as well as the
ability to consume. (The present strategies seem to
assume that independence will result just from sufficient
income. This is true 6n1y for a certain kind of inde-~
pendence.)

!

(5) The strategy should be sustainable even if the more pessi-
mistic of the forecasts discussed in Chapter VI emerge as
reality. ‘ '

(6) The strategy should be coherent and harmoniously comple-
mentary within the context of the activities of the federal .

government and society. as a whole. \

(7) The strategy should facilitate the changing values, cultural
mores, images; and institutional innovatipns needed to
provide‘the elderly with their rightful place as an im-
portant and vital part of the nation's economic, political,
and social life--the elderly need a redefined role, not a
dole. ’

An extensién of the preceding analysis suggests that fruitful alter-
natives might be most productively sought under the following guidelines:
(1) Wherever possible, resource development concepts should be

¥
given precedence ovér sustained welfare dependency con-
cepts. ) ,

(a) In terms of the income needs portion of our model,
this shift would mean that direct expenditures sus-
taining social overhead philosophies would be less
desirable than developmental working capital grants
or loans. In addition, indirect nonexpenditure
incentives for aggregating differentiated market and
elastic supply delivery systems would be preferable
to direct subsidies that show little promise of being
sustained later on a nonsubsidized basis.

’
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(b) In terms of both income and social-roles needs, free /%
and real choices for employability and employment of '[*¥
value-added capabilities should be developed and )
negative incentives should be minimized or eliminated’

(2) A positive and comprehensive innovation strategy should [
be developed for successful demonstration projects. This!
strateg§ should be consistent with the principle in (1) f
aubove. - An effective operational_systeh of diffusion is
netessary because even the most successful example cannot .
be reproduced extensively,” short of a recebtive 'social, 7
ecoﬁomic; and political framework. '

———

"Toward Ideas for New Initiatives
) . The time and resources of ‘this project hdve not permiited an ex-
tensive analysis of,research for alternative strategies. However, the
model and the research do suggest a number of possibilities wdrthy of,
further exploration. The following paragraphs discuss some of these—*"
possibilities. At the present stage of development, these should be
regarded only as ideas that might be worthy of gxploratioﬂ\ Thfy are
representative of haw a' process to evolve adequate visions of alternative
strategies might be initigted. We hope to continue the develop#ent,and
refinement of these and other ideas in follow-on research. For purposes
of this report, we have tried to limit the ideas to those thatjcould be
initiated in fairly short order without major increases in public ex-
. penditure, but that would neverthelegé,yg consonant with a morg whole-
some strategy for the aging. ‘ //7

Some Specific Ideas for Further Development

A, A sub-economy concept should be develogped which allows ﬁLe elderly
to realize their value-added\capabilities as a matter of freé choice at
whatever level they wish. Thi's ccncept should be developedgin such a
way that there is an exchange between two or more people in ﬁhe making
of the value-added contribution--i.e., value-added eontributiions provide
somgthihg of value to another party. This exchange idea will fulfill
not only the need of the recipient but also the need of the provider
through an affirmation of his own value. Moreover, he will|/ gain in-
créased potential to satisfy others' needs by making use of value-added
contributions offered by other members of this sub-economy?
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How might such a sub-ecgpomy concept be made 0perat}onal? Consider .,
the possibility of a private, capital stock, profit corporation, which
is established expressly to offer mechanisms for the realization of
value-additive capability of those persons not within the mainstream
economy. (Note: This.concept is deéeloped rore fully in a report of

a companion preject: U.S. Welfare Strategies for the 70's and 80's - A
Strategic Assessment.) Such a human resources development corporation (HRDC) ]
could be a .national company or it could be a number of local or regional com-
panies--particularly in the beginhing. These corporations or subsidiaries
of a national or regional corporation, as the case may be, might be .
envisioned as components of a sub~-economy. The concept is 111ustrated‘

in Figure 11. L

In order to get this concept started, a series of éctivitigs such
as the fg}Lowing might take place. An individual enters intc a c9nfrapt
~with a corpordte entity consisting of participants within his sub-econémy.
‘This contract would be voluntarily negotiated within the corporation
activity model developed along the fbl}owing lines, \

Each prospective participant would be asked three basic questions:
What can you do that is of value to others? What would you be willing
to do if given a chance? What are your most baslc needs for a higher
quality of life? A sufficient number of participants should provide
the nécessary divérsity of cépabilitieé and needs to begin to construct
the "sub-economy” between zero-added, capacity and the threshold of .
_poverty. This sub-economy would also undoubtedly include a number of
participants who would be capable of functioning within the mainstream
economy at above poverty level, but who would choose to bgtome partici-
pants in this, venture. :

\

A matching process would then occur (essentially a mock economic -
game) to obtain meshing of skills, capabilities, and needs within the
internal capacity of the subsidiary, among subéidiaries, or between the
subsidiary and parent company--i.e., within the corporation or corporations
involved. On the basis of this process, an individual social contract
would be,negotiatéd whereby the individual participant agreed to what
he or she would do (employment) in exchange for a dra&fng or credit
privilege (income or its equivalent). Afﬂaﬁ}ihitial incentive, he would
be guaranteed a 15% higher standard of 1 viﬂg than at present. In ex~
<change, the individual would hss}gnAﬁis present public assistance or
Social Secarity income to the corporation, which could agéregate.this
cash flow as a means of working capital and as a scurce of credit.
Figure 12 depicts this essential concept. The critical assumption here’
is that the bringing together of the subeconomy would generate wealth
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CREATION OF A
PERSONAL CONTRACT

What can you do that
-p=9] you think may be of -
value to others?

Matching of Personal and
Community Skills and Needs

THE What are you willing PARTICIPANT °
INDIVIDUAL =fus| _t0 do in exchange for L _ ' & IN HRD.C. .
ENTERS: . | income or the equivalent SUBSIDIARY

in H.R.D.C.?

Affirmative Value
What are your present

. | Assign Present - Additive Role
=1 consumption patterns i Welfare Benefits {estimated 15%
and unmet needs? guaranteed increment
— : Equity Trust B8 incentive)
Held for
‘ Participant Corporate *’Credit Card”

with surrogate points or
dollar equivalents

FIGURE 12 BUILDUP FROM THE INDIVIDUAL PARTICIPANT LEVEL
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equivalent to at least the 15% increment. (Thisc is 6onsidered a con-
servative estimate but needs more careful examination.) )

Five categories of transactions would occur within the subeconomy
- { (Figure 13): '
T . .
:;////?1) The equivalent of barter exchanges (i.e.,: nonmonetary) .
be%Ween the loral participants within each of the sub- -
.o RN . . 4
sidlar{gs.
| (2) Barter e%changes or their equivalent (perhaps internal
*  company crédits;~for example) between subsidiaries.
Clothes made in a central cify may: flow to a rural
subsidiary in exchange for food grown there. (Note: It
is from'these two categories of transactions that "full
employment” could be assured and that the 15% incremental
- guarantee in standard of living ;ould‘be acquired.)

(3) .Monetary exchanges within a local subsidiary--normal
transactions using money simply bécause it is the most
convenient (actually this would be a credit card-type
entry). '

1

\n

(4) - Monetary exchanges between subsidigries or with the
nutional parent company.

(5) Monetary,exchahges or "trade balances' with the mainstream
economy (both purchases and sales) to the degree that such
transactions are in the best interest of participants.

Lo
- A§Zin normal bus;ness practices, net clearances would occur among
the various accounts periodically. Standard intercompany eliminations
- or charges and credits might be used between subsidiaries and with the
parent company..

The cash flow would come from equity investments, assigned income
benefits, assigned government subsidies of nonindividual benefits now
flowing through the welfare expenditure system, and the value-additive
goods and services that the participants generated and that would be
handled on a monetary exchange basis. :

B, A component of the sub-economy idea could be initiated more quickly:
older persons shou}d be given incentives to go into business ventures in

which they are both the owners and the workers. If one adopted this

concept within the context of the sub-economy idea discussed above,

the aging might be their own best market as well. Howevei, this idea .

:
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need not }imit them to such narrow marketing./ The essential idea here
is that the elderly population contains many entrepreneurs and managerially )

. talented persons and many production ‘or service type workers., A revolving

fund might be established by the Administration on Aging, for example,
from which to make working capital loans to;such business ventures., The
ventures would be required to placé the equiuy and ownershig_in the hands

" of the participan-a. Following this practice, the venture could comply

with the present Social Security requiremepts by not paying its employees
more than $2,100 per year in salary. Howeﬁer, the enterprise might pro-
vide them some "fringe benefit" goods and/services during employment--

_e.g., recreational, ‘social, and related programs. These were a popular

part of the corporate expansion of personnel services during the 1960s.
Further, the participants -would be building an equity interest which,
as the political feasibility of the entfre process grows and the social
security limitations on earnings are li‘ted, corld make further income
distribution possible. It might do.much for the psychology of the aging
to open up a new frontier within whic they could become capitalists in-
their own right, while at the same ti e they could have a higher quality
of life. . . / ! s

; : .’/ :

A further refinement of the idea might entail obtaining a special
exception within the Social Securitv sys*2m for the waiver of the earnings
limitation for those individuals p rticipating in approved ventures of
this type. The requirement would /be that individuals assign their Social ~

_Security benefits to the corporation, which would in turn assure them

salaries at least comparable to such benefits. The advantage of this.
approach would. be that it would Aermit an aggregation of cash.flow into
the corporation for possible use as a source of working capital and a
ms,ns of obtaining credit through normal financial channels. This would
permit the aging to raise significant amounts of capital independent of
any federal capital funds.

/

" Another derivative might be a special tax incentive for investors
in approved stock issues of this type of nonproven and nigh risk cor-
poration, thus permitting the aging the needed preference to gain access
to capital markets. '

0f course a mixture of the above ideas could be used and a number .
of other variations could be developed with more complete analysis.
Ideas of this type would permit the slow substitution of developmental
capital to provide a means for the elderly to increase their income
as an alternative to the present case where social overhead is continually
increased to provide the élderly with greater income. .

-
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C. Various forms of incentives might be effered for food processors

and distributors to develop for the elderly special products giving
balanced nutrition and having efficient, elastic supply and delivery
systems. Perhaps a variety of "standard systems' or sysz m components
could be experimentally developed to offer a rich variety~of possibilities
in bétp the diets and the forms of delivery. These could then be approyed
in such a yay that their use by the normal- food industries would give

the supplﬁFr special tax advantdges for perhaps five or so years, after
whigh,ﬁhe differentiated markets and supply systems should be sufficiently
established to permit a reduction or total withdrawal of the incentive.
The "prototypes" should‘coéer the gamut from processing plant to table.

ILﬁﬁ In a different applicéfion of the same idea, special tax incentives

facilitating differentiated housing markets and supply systems should be
explored, as a replacement for and improvement over the present approach
of subsidized and public housing for the elderly.

For example, éuppose a series of standards and criteria speéially
suited to the needs of the aging were developed, and then any private
builder who supplied such housiné on a rental basis were permitted to
write off his investment within five years. These standards might
provide for such thingd as barrier;ﬁree design, nonsegregation of the
elderly, certain locational features with respect to transportation

,and medical care facflities,‘and the like. A

-

' Another incentive for builders of such housing would be to allow

them to exclude from income 50% or more “of the profit so derived. To
‘ encourage the needed priority of such activities, perhaps these incentives
could be offered with legislation limiting them to a five-year period.

A rich variety of alternatives chosen along these and other lines
would likely be more effective than present approaches in providing the
elderly with adequate housing.

.

E. A series of special educational oppoftunities tailored to the human
resources development. concept might be evolved with special attention to
the needs of the aging. For example, the federal govermment could provide
tax write-offs or credits to encourage the private sector to invest in

the education of their employees. Education could be viewed as a foim

of capital 1nvestmentf with employees' education depreciated along with

. fixed capital.




Or, the federal government could assume a leadership role with
respect to the totality of education. At present, the government is
primarily concerned with the role of the public sector and has no c¢oherent
strategy to include the efforts of, for example, private business, which
is increasingly engaged in providing vocational and skills training to
post-high-school students. The private sector and colleges experiencing
severe financial difficulties.have been most flexible in providing "space-
time. preference” learning té adults, and most willing to accept non-
traditional learning experiences for degree credit. These organizations,
.seem to be the natural candidates for satisfying the demand for education,
‘which various polls and surveys say exists in this country among the adult -
population. The federal government could facilitate this development
.through various incentives--e.g., enconraging accreditation institutions
to extend recog znition to schools operated for profit by the private sector
and to schools emphasizing nontraditional forms of learning. ‘

F. A series of special manpower training programs are clearly called
for and could be developed. These programs could be coordinated with

- the. type of developmental ventures discussed in the preceding paragraphs,
so that the aging would not be oriented--as is ‘the case in many of the
manpower training prqgrams--towardgjobs that would not be there long.

A major area of opportunity for federal initiative is that of Manpower
Training and Development for the early retirees, i.e., ages 55 through
62,  Supplemental income is often needed during these years to assure
a bridge between full-time earning capacity and eligibility for Social
Security. Post-retirement employment could provide individuals with
additionsl). income sufficient to achieve their personally defined 1eveis,
of adequacy. Of equal importance is that the retraining could provide
continued opportunity for employment beyond age 62, and .moreover, could
provide an increased sense of purpose and reinforced feelings of usefulness.
These strategies will give the individual additional flexibility 4n
structuring his retirement years. For those who require purposeful ac-
tivity to achieve meaning and social-role satisfaction, post-retirement
employment provides an option.

Massive pre-retirement retraining and employment is contingent upon‘
two factors. First, the receptivity of the elderlyv to retraining, and
their feelings towzrd education are acquired attitiudes resulting from
cultural influences and an accumulation of lifelong decisions. Second,
considering that the economy'will probably continue to be a labor-surpius
ecenomy, it is most desirable to retrain the early retirees in fields
where they will not be major competitors with the full-time workforce.
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G. A whole series of special activities might be devoted to developing

approaches for shaping new positive-role images for the elderly, and
changing: the values, images, and roles now assigned to the elderly by
the larger society. Sucq a positive role-building approach is quite
different from the oné thét now seems to be operative--i.e., awakening

',the general public to the plight of the elderly. The present approach

is undoubtedly a. valuable means of building political support for social
overhead programs to aid the elderly; it might even create enough gui}t

" feelings among segments of the general public so that the elderly in

their families‘yould be treated with more concern and care. At the

same time, it seems very likely that this approach rein.orces negative

self-images in the elderly, increases the entire population's fear of

growing old, and probably is not very effective in stimulating incentives

for more humane and enlightened attitudes toward the elderly. ,
It seems tﬁis "make the public aware of their plight" strategy should

at least be counterbalanced by a strategy of '"make them and the public

. ‘aware of their positive value, earned respect, and needed rolcs."

. A variety of approaches might be undertaken. A positive image
strategy would involve the identification of "heroes'"--the development .

" of positive models of elderly individual.p;ofiles and persohalities.

In\a similar fashiin, a positive image strategy of a society valuing

its elderly and promoting their self-development could be developed. .
Positive benefits to be derived from society's changing its attitudes

about the elderly are much higher than any dividends from a "relieve

your guilt throﬁgh various charitable acts" strategy, including increasing
ong's taxes for transfer payments.

If these models were at hand, they could be disseminated in a variety
of ways. Special TV documentaries might feature comparative models-~how
it is, how it could be, several alternative how=-it=cduld-bels.._The .
forthcoming Bicentennial of the-American Re Revolution offers an unusually
powerful— backdrop “to the drama of the role that the present elderly 2
population, as well as past heroes, played in creating our nation. T
Horizons portion of the Bicentennial concept also offers a made~-to-~order
dimension for exploring what the nation can become with respect to a
culture in which it is good to' grow old.

e

Curriculum in high school and college courses could be designed in
which the alternative forms of social values and their-copsequences could
be offered. Special communities cffering the‘re§ﬁ1ts of positive living
in the "golden years" might be featured in a variety of ways. The basic

4
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| thrust of this approach would be to define a successful society for the

B
\\ ' aging, compare it to the present society, and offer positive approaches
' for how we could move from the latter toward the former.

Investments in such broad value-shaping and leadership roles and
activities as these might be a much more productive investment oi AoA
ei.penditures than the present more direct approaches discussed with
respect to strategies for imé?ovihg social roles of the aging.

¥
A series of special research projects in ecoiomic theories for the/

' aging are needed, both as a complement to the preceding set of activities
\and\in their own right. Some of the systemic biases of present theoriés
ofgﬁfnomic rationality against investments in the aging Fnd aged were

brie ;y mentioned in Chapter V. A detailed analysis of p eiept economic
theory as it relates to fhe elderly would seem in order.,

In addition, basic research in new economic theorieﬁ or rationales -
offering more justice to the aging would be especially helpful. Some of
the features of this "New Economics for the Aging' have heen discussed
in this\reporg& but these di§cussions only scratch the syrface. The
cause of the aging could be greatly aided if someone formulated an economic .
theory and analysis which calculated the value of the elgbrl& population's
contribution to the overall development of the economy.and derived their
just benefits as a return-on the "growth"™ of their value-added contri-
bution rather than as individual retirement accounts in either Social
Security or private pension plans. Already, analogous ideas are developing
in economics. For example, serious &uestions are now being raised as to
whether or not a private land speculator should justly reab the appre-
ciation on land which accrues  from acts by thé’bublic ét large rather
than from acts of the landowner himself. Tﬁu§, it i reasoned, the
landcwner whose property quadrunles in value because an interstate high-

' why systcm is located adjacent to it might be permitted to have a fair

returr on his investment, but all above that should justly flow back to

. the public rather than to the private property holder. These concepts
are highly controversial; they may or may not gather popularity apd
momentum,” The point here is only to illustrate some of the opportunities
that can evolve from a more :usitive economicAratiopale of the rights of
the elderly. It would be interesting, and probably surprising, to see
what they would be entitled to receive if society '"paid its just debt.”

Other dimensions of this new edonomics‘fo; the aging would deal with
such questions as discounted future earnings-as the basis for rational
public resource allocation, comparative differences and advantages of




[+

‘\ L

developmental versus overhead concepts, and other alternatives derived
by research. A special research grant or dontract research program
given high priority over the next two-year or three-year period could.
pay hgge dividends in terms of developing alternative strategies.

I. Comparative vignettes or scenarios of life-support systems for‘the
aging could prove to be powerful tools in shaping visions for 4dlteifnative
futures for the aging. In its work in Hartford, Connecticut, on designing
a system for regional development, the American City Corporation developed
the idea of life-support systems as the focus for analysis. This is an
adaptation of the total systems approach, which considered man and his
environment, and which was first used in developing a man-in-space
pragram. The analogy is also appropriate for the political, social, and
economic systems supporting the qua11ty of life for the aging. In this-
‘context, it would be useful to develop a series of opt1ma1 quality of
life models” that could become operative within the technological states
of the art in the various physical, life, and social sciences. These
various technologlca;ly optimal states would then be integrated into the
context of alternative sets of life-support systems. -

Such a series of analyses would be useful in helping to envision
" alternative futures, and could be worked out in such a manner that alter-
native -costs of the various systems could be developed and compared.
These efforts would go far toward clarifying the real feasibility/rhetorical
and feasibility/rhetorical/operational gaps. In such models, the rate
of diffusion of technological and social innovation would need to be
taken into account, for capacity does not equal.an elastic supply, and
constraints other than financial resources or institutional rigidities
may occur to limit the rate at which the various support systems might
be installable. ) )

These vignettes should also take into accognt the various scientific
and technological projections that may emerge, as well as those now in
existence;_" - )

o
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FEDERAL PROGRAMS AFFECTING OLDER AMERICANS

Table A-1 lists the major federal programs affecting older Americans
apd relates their objectives to the structure of our model (see. Figure 3).

* This table représents a listing of the programs we have defined as
federal operating strategies. "For the purpose of our ahalysis, we have
created a matrix to show each program's impact on our model: income
(including income sufrogates) and social roles. These data are supple-
mented with information on funding, administering agency, target popula-
tion, and actual number of people served. When the columns for motivation‘
and knowledge are marked, this implies that the program contains a compo=
nent to stimulate knowledge and motivation to participate ih the program.

This table was developed from *formation contained in (1) U.S. Sen-
ate Committee on Aging Report '"Development in Aging: 1972 & JanuaryLMarch
1973"; (2) "Estimated Federal Outlays in Aging, Fiscal Years 1971-1973,"
prepared in 1971 by Herman Brotman at the Administration on Aging; and
(3) papers prepared by SRI staff. ;

At this time we do not have adequate information to identify either
numbers in the target population or the population actually serve<’ by dis-
crete %ge groups, i.e., 45 and older, 65 and older, etc.
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Policy Issues Related to Ten National Goals

Tables A-2 to A-1l discuss current issues dealing with pzoblems of
the elderly 1n relation to the national goals for older Amer1cans stated
in the Old Americans Act of 1965. The information in the tables was de-
rived from "Developments in Aging: 1v/2 and January-March 1973," A Re-
port of the Special Committee on Aging, U.S. Senate. This study was
devoted primarily to the progress made and the problems that arose with
regard to the elderly within this time frame. >

No efforts have been made to updaie thig table. It was primarily
intended to provide a'useful‘framework for viewing current issues in
relation to rhetorical goals.

(These issues which, for whatever reason, did not "surface" to .
national attention during the period 1denti§ied were omitted from the
report, and hence do not appear in these tables,),
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GOAL 1: AN ADEQUATE INCOME|IN ACCORDANCE WITH THE AMERICAN STAND:\R“‘I) OF LIVING

Progress Problem Area

Social Security

cl-v

Property Tax

Private Pensioa Plans
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20% across the board . 3.1 million elderly still live 1in

1herease {n
e poverty; 2 million elderly not

benef1ts; largest increase sin

neeptron of law. classified as poor because they
i . ’ lrve in tamilies with 1ncomes

Cost of living adjustments to make .

] . K above the poverty level.

Social Security payments inflation——_ . _

prool; not to take effect until

19735;

raprdly; widows' and widowers' ben-

— . o
Members of some mMINords Lroups

[
1n meantime, i1nflation rising qo not live to age 65.

. ! Is payroll tax unfair to low-wage
elits increased. ' :
earners, many of whom are [rom

Socral Security

benefits still tall below govern-

Retirement test liberalized--i.e., minority groups?
dmount of carnings a retired person
can earn wirthout losing Social -

Securit™ benefits. )

ment's poverty levels; nearly 11
million aged persons live below
BLS's Intermediate Budget.

I

President has pledged to seck Property taxes increased more than

legislation which would reduce % in 1972; elderly pay more than
property tax burden for the elderly. ‘¢ of their income for property

taxes.

207 w1ncrease 1n Rdrlroad Retirement
annuities. New formula for Veteran's

fCieion program.

Senate Labor & Public Welfare Com-
mrttee reported out bill proposing
major reforms in private pension
systems,
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(a) prop
(h) publ
{c) hous
(1) food
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GOAL 1: AN ADEQUATE INCOME IN \CCORDANCE WITH THE AMERICAN STANDARD OF LIVING \
: i
Progress Problem Area Other Comments -
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classifred as poor because they
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Members of some mxﬁorlt) groups
do not live to age 65.

Is payroll tax unfarr to lo“L“agc
earners, many of whom nrc‘lrop
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9c 1n 1972; clderly pay more/than

8% of their income for prOpgrty
taxes, /
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Inflation has been sharpest
fot services of special rmpor-
tance to the elderly--

(a) property tast

(b) public transportation
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(d) food costs
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GOAL 2: BEST POSSIBLE PHYSICAL AND MENTAL HEALTH WITHOUT BEGARD TO ECONOMIC STATUS
! Issue Progress Problem Area
Medicare Medicare broadened to include cov- Administration has proposed increase Would of
§ erage for the disabled; home health 1n deductibles and coinsurance under Sosial §
| care costs to the patient reduced; Medicare contrary to recommendations Elderl
1 der
: coverage extended to persons need- o! White House Conference on Aging. 10% fy;
. o
1ng Kidney transplant or dialysis. L.
: Out of pocket health care costs are for 27%
i $42 more today than they were the tures.
i . year hefore Medicare took effect;
costs to participants in Medicare
have been rising steadily.
> Medicare covers 42.3% of total health
P :‘ payments; does not cover out-of-
- w hospital prescription drugs and ade-
quate provision for long-term carg;
Medacare and Medicaird erect barriers
to the development of home health
services; only 1% of Medicare expen-
ditures goes to home health care.
Nutrition NMitrition for the Elderly Program Funding still up 1n the air. More Skyrocke
- enacted, than 5,000,000 elderly live in pov- clderly
erty and need nutrition programs, 27% of «
President has' requested $100 mil- ¥ prog bngLt ]
1ion 1n his FY 74 budget for this ‘
! ! ! & ! for the
program; would provide meals for
about 250,000 Americans 60 and *
older.
o
Aaal
16¢ 1
- o .
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L 2: BEST POSSIBLE PHYSICAL AND MENTAL HEALFTH WITHOUT REGARD TO ECONOMIC

Progress Problem Area Other Comments
P /4
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have bepn rising steadi y._ -

!
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for the average family.
gram; =ould provide meals for

ut 250,000 Axcericans 60 and

l | | 168
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Table A-4

GOAL 3: SUITABLE HOUSING AT COSTS ELDERLY CAN AFFORD

1ssue Progress Problem Area C
Low=-Income Housing 70,385 units for the blderly author- Moratorium on new, low-cost housing Freeze or
for the Elderly ~tzed by HUD in Fy 1972, have hurt plans to provide shelter by end of

’ ’ for the elderly; in gddition funds with fooc¢
have been impounded for Section 236 item on ‘e
program and rent supplements.

-

Fire Safety

Production of housing for elderly
has not reached level of 120,000
per year recommended by White House
Conference on Aging; HUD financial
feasibility requirements have occa-
sionally stopped approval of new
projects for the elderly.

Better fire safcty regulations
needed in housing projects for the
elderly funded or subsidized by
HUD money.

HUD reluctant to earmarx specific
funds for security in housing
projects; three important sources
of funding for security are drying
up this year.
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GOAL 3: SUITABLE HOUSING ‘AT COSTS ELDERLY CAN AFFORD |

Progress

Problem Area
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. !
Other Commentis

S5 units for the elderly author-
by HUD in FY 1972,
!
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Moratorium on new, low-cost Lousing
have hart plans to provide shelter

for the elderly; in addition funds
have been impounded for Section 236
program and rent supplements,

Production of housing for elderly
has not reached level of 120,000

per year recommended by White House

Conference on Aging; HUD financial
feasibility requirements have occa-
sionally stopped approval of new
projects for the elderly, )

Better firc safety regulations
needed in housing proJectE for the
elderly funded or subsidized by
HIUD money.

HUD reluctant to earmark specific
funds for security in housing
projects; three important sources
of funding for security are drying
up this year,

\
Freeze on housing agg;avated
by end of rent controi; along
with food housing is highest
1tem’ on elderly's budget,
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GOAL 1:

Progress

Table A=5

Problem Area

FULL RESTORATIVE SERVICES FOR THOSE REQUIRING INSTITUTIONAL CARE

Nursing llomes

ST-V

ERIC
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Mew disclosure requirements {or
ownership of intermediate care
faci1lities under Medicaid required.

171

Avcrugé cost of nursing home 1s
3500 a month; average Social Secur-
ity income for u couple is less
than $300.

;1 out of 5 or 4 mllion older Amer-
icans have need for nursing or other
personal care services; alternatives
to i1nstitations not yvet available
on scale needed.

Some standards for intermediate
care facilities need tightening up.

The mer
Medicail
the hié
may res
fers of
homes i
facilit
caid sk
may nat
definit

.
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Progress

Table A=

Problem Area

GOAL 1: FULL RESTORATIVE SERVICES FOR [HOSE REQUIRING INSTITUTIONAL CARE

Other Comments

tis¢losure requiremenrts for
ship of 1ntermediate care

.
litics under Medicard required.

LRIC

N

Average cost of mirsing home 1s
8500 a mounth, average Social Secur-
1ty ncome for a couple is less

than $300.

1 out of 5 or 4 mllion older Amer-
icans have need for nursing or other
personal care services; altcrnngives
to 1nstitutions not yet avarlablde
ou scale needed.

Some standards for intcrmed:iate

care facilities need tightening up.

The merging of Medicare and
favor of
the higher Medicare standards

Medicard standards in

may result in wholesale trans-
fers of patients from nursing
homes into inttrmediate care
facilities=-=2_5-8 .17 ot Medi-
card skilled nursing patients
may not mecet present Medicare
definition. .
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Issue

GOAL S5

v

Progress

Table A-6

Problem Area

N\
OPPORTUNITY FOR EMPLOYMENT WITHOUT DISCRIMINATION ON THE BASIS OF AGE

\

Maximizing Job Oppor-
tunities for the
Elderly

Age Discrimination

N\
Oldér American Community  Service

Employment- Act and the Middfe-Aged

and Older Workers Training Act
passed by Congress.

Higher funding levels approved by
Congress for Age Discrimination
1n Employment Act.

I}

Veto of Older Americans Comprehen-
sive Services Amnendments caused
Congress to delete provisions for
the training of older workers;
these would have converted Main-
stream pilot projects into perma-
nent, national programs and pro-
vided a midcareer development
services program in the Department
of Labor.

Emergency Employment Act is also
being phased out; provaded oppor-

tunity to older workers.

'

One out of three work establish-
ments were found to be in violation

" of the Age Discrimination Employ-

ment Act in FY 1972; recorded em-
ployer refusals to hire older work-
ers increased in FY 1972,

Inadequate funding has prevented
effective enforcement of the Act.
’

Unemploy
over has
1969; o}
under-re
ing prog
older wo
for long
1972 800
Wi thdrew

Less tha
civilian
40~64 is
iscrimi
Act.
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Table A-6

Problem Area
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5:  OPPORTUNITY FOR EMPLOYMENT WITHOUT DISCRIMINATION ON THE BASIS OF AGE

Other Comments

American Community.50§v1ce
pyment Act and the Middle~Aged

lder Workers Iraining Act
d by Congress. .

H

r funding levels approved by
ess for Age Discrimination
ployment Act.

Q ‘
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Veto of Older Americans Comprehcen-
sive Services Amendments caused
Congress to delete provisions for
the training of older workers;
these would have converted Main-
stream pilot projects iato perma-
nent, national programs and pro-
vided a midcareer development
services program in the Department
of Labor.

Emergency Employment Act is also
being phased out; provided oppor-
tunity to older workers.

One out of thiee work establish-
ments were found to be 1n violation
of the Age Discrimination Employ-
ment Act in FY 1972; recorded em-
ployer refusals to hire older work-
ers increased in FY 1972.

Inadequate funding has prevented
effective enforcement of the Act.

Unemployment for workers 15 and
over lia  risen sharply siuce
1969, older workers historically
und« 1 -represented in workh train-
ing programs once unémployed;
older workers are without jobs
for longer periods of time; in
1972 800,000 persons aged 45-61
withdrew from the work force.

Less than one-half of the
civilian labor force aged
40-64 is covered by the Age
Discrimination in Employﬁent
Act.
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Issue

GOAL. 6¢ RETIREMENT

Progress

Table A-7

IN HEALTH, HONOR, AND DIGNITY

Problem Area

Old Americans Act

Congrcés has twice passed u‘erongur
Older Americans Act whereby the Ad-
ministration on Agrag would have
equal status with the Soeial Secur-
1ty and Welfare Administration.

Older American Act vetoed once by
ther President already. Limited
funding has blocked AOA from ful-
filling its responsibilities;
repeated reorganizations have
downgraded 1ts, significance.

L1
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- Table A~7
. GOAL, 6: RETIREMENT IN HEALTH, lOXbR, AND DIGNTTY
. , h ‘(\—r .\‘
Progress Problem Area { Other Comments

Congress has twice passed a stronger Older American Act vetoed once by
Older -Americans Act whercby the Ad- the President already., Laimited
ministration on ‘¢ing would have fundhing has blocked AOA from (ul-
equal status with the Socinl Secur- frlling its responsibilities;

ity and Welfare Administration. repeated reorganizations have

downgraded 1ts significance.
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GOAL 7: PURSUIT OF MEANINGFUL ACFIVITY--CIVIC, CUl.’I‘Ul?M., AND RECREATIONAL
~ i
AN
.-
Issuce Progress Problem™\a ’-c:: {
o ’
ACTION's progranms Still only funded at hall the
(Foster Grandparents authorized level, ;
and RSVP). -
A
\ .
T ‘ ~
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Table A-8

GOAL 7: PURSUIT OI' MEANINGFUL, AC'I‘I\"{TY--CI\'!C, CULIURAL, AND RECREATIONAL

\
N\ -
AN . .
e Progress o ———— - Problem Area Other Comments
sull onlykl\undcd at half the
authorm zed level, *
- . ya
i \ f
~ \‘
//

, \

)
T ?

. ) \
j
3
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i
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. GOAL 8:

/ ~

Progress

lable }=4

FRELCLENE COMMUNIEY SERVICES AWALLAYLL \‘-l!?..\' NEEDED

Problem Mi1ca

Adequate socal

[ .
Services
0

6T-V

Mransportation

- -

[nrrc.n.sn{gl_\, local jurisdictions
are offering reduced fares to the
"ldcl'l; on public (ransportation;*
v1th reduced l:n'c:s,o ridership in-
creases an average ot 150, Con-
givss has proposed 1n 1ts l£)75;
Amcendienes to the Older Americans
Act that an anterageney comprehen-
s1ve study and survey on the trans-
portation problem# of the eclderly
be undertaken, * . ’

Several 1nnovative transporte tion
experimerts have been started or
approved for funarng--c.g,, Dral=-a-
Ride 1n Haddonfreld, N, J.

Vetlo ol Odder Arericans Comprehen=
w1Ve bervices amendrients by Presi-
dent; many®housing autharities have
been forced to cut back services tor
the vlderly because of buadget cuil-
bachk- 1n programs like Sociral Ser-

vices.,

82,3 billion cerling ploced on
federal expend:tures for Social ?
Security service triles servang all
age Lroups; as a rc.sul(,"lumliug cut
off lor many scenmor centers and re-
lated »ervices; new proposed regula-
tions for social scrvices by HEw
would lmmt elrgbaihity of 2lderly
to benefit even further.

No funds caimarhed Ly JO1 tor de-
s1ghing transportation systems te
meet speciral needs ol the clderly
and handicapped,

’

A

Finaney
publie

1l§f t
“tarNse

Transpo
,expense
clderly

18



table -9

GOAL 8: LEERCTENE COWRNERY oL BVICED AWVAERALTY iy NerDED

\ .
Progress Problor Ao ’ Other Comonl~
. voto of Older Veoerircans Conprelan= .
S0 Bervrees amcindnents by Pro<a-
. dent, any h()ll‘.ﬁlll:" atthorities aanve . )
heen torced to cut back serviess tol
. the :\n‘!(ll rly because of budget cut-
] back<: 1n programs lihe Social Ser-
R vices, ' ’
¢
S2.3 billton cerling ploced on
federal evpenditures tor Soctal N .
! . Scecurity sService titles serving all .
QEe groups: as a resulu, tundingfeet
ofll for many scentor centers and re- - -
. lated services; nes proposcd regula-
tions forv soc1al services by HH\.\ )
. would himtt eligibiiity Hof "elderly .
. to benetit even tarther,
asingly, local )url.sdxclx.unu No tund-s carmaried by DOL for de- inangial problems causing
l!('nnu cduced fares to ll}» staning transportation systeps to public lr.m.spmlnxlnm athor -
Iy on public transportation; meet spectal needs of the elderly 1t1e ~ to ratse taro- and -
reduced fares, ridership in- and handicapped, tarl services, ” :
cs an average ot 15, Con- .
has proposed 1 1ts 1973 Iransportation ts third largest
mcnl.s" to the Older Americans expense 1 the budget of the
hat an interagency comprehen- clderly.
study and curvey on the trans- .
tion problems oi the elderly
dertaken, N
al innovative ll'.ln?[)()li:lll_()n
iments hune been started or .
ved for funding--c.g,, Dial-a- . - .
in laddontield, N, J. ! .
i ¢ »
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’ . Table A-9 (Concluded) .
Issue Progress Problem Area .
Supply of ‘ . Critical shortage ol personncl The gap
Gerontologists trainea 1t gerontology who can put 15 no d:
°, . ‘ . service sysiems into etlect, tor sevc
Admrarstration made no funding re-
que st for trarning of gcronlolok;lﬁlS“. .
in 1Y 1971, \
A
-~ OEQ Programs Nearly 700,000 aged poor now pro- S05's future unccertain because ol
' vided homemaker, home health, dismantling of OLO programs.
s transportation, legal services, . .
3;" home reparr, ete., by the Senior lhe National Senior Cirtizens Law Al thougk
g Opportunities and Servieces Pro- Center, the NSCLC, 1s threatened the pove
gram, R wi1th closaing. are only
ents an
. ~
7
re
A pd
1
H
~ § )
" .
!
/ /
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3
.
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Progress

l'able A-9 (Coneluded)
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Other Comments

.
Problem Area
.
The gap 1s >0 ureat that there
1$ no danger of overtraining
.
several decades. '

Critical shorlag¢ of personncl
fo

'

y 700,000 aged poor now pro-
homemaker, home health,
portition, lcgdf serviees,

cte.,,

repalr,
“wud Services Pro-

tunities

ERIC

\

by the Scmpor

trawned 1 gerontology who can put

service sistems into etfect,

Admnistration made no funding re-
quest for trarmng of gerontologists

tn BY 19714,

$0S8's tulurc uncertain because of

dismantling of OEO programs.
Al though aged comprisce 207 of
they

Ihe National Senmior Citizens Law
the NSCLC, 1s threatened the poverty population,
are 6nly about 6% of all cli-
enls 1n legal services programs.

Center,
with closing.
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Table A-10
/’

GOAL 9:  IMMEDIATE BENEFIT RESEARCH KNOWLEDGE TO IMPROVE HEALTH AND HAPPINESS

. PMrogress “Problem Area

Research on Aging

12-V

tongress passed Research on Aging
Bi1ll to establ:sh Institute on Aging

Research on Aging was vetoed by
President.,

at NIH.
Administration proposed $! million
reduction for aging research and
training activities at the National
. Institute of Child Health and Human
Development.
/
~
- y
i




Table A-10

GOAL 9: IMMEDIATE BENEFIT RESEARCH KNOWLEDGL TO IMPROVE HEALTH AND HAPPINESS

\

Progress Problem Area Other Comments
Congress passed Research on Aging Research on Aging was vetodd by
Bill to establish Institute on Aging President,

at NI,

Administration proposed S1 million
reduction for aging research and
training activities at the National
Institute of Child Health arnd Human
Development.

ERI!

Aruitoxt provided by Eic:




ERIC

Aruitoxt provided by Eic:

(A4

Issue

\

\

GOAL

10:

Table A-11

FREE EXERCISE OF INDIVIDUAL INITIATIVE IN PLANNING AND MANAGING OWN LIFE

Progress Problem Area

\

No sigmficant movement along this front occurred in 1972,
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Table A-11

JAL' 10:  FREE EXERCISE OF INDIVIDUAL INI'FIATIVE IN PLANNING AND MANAGING OWN LIFE

Progress Problem Area Other Comments

No sigmificant movement along this front occurred 1n 1972,

ERIC

Aruitoxt provided by Eic:




o o

Appendix B

EVOLUTION OF THE STRATEGIC EVALUATION PROCESS
AND TASK BREAKDOWN STRUCTURE
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Appendix B
EVOLUTION OF THE STRATEGIC EVALUATION PROCESS
AND TASK BREAKDOWN STRUCTURE

Overview

The notion of a S%rategic Evaluation of Policy has evolved from an_
mcreasingly wi.despread awareness of the shortcoming of many current pol-
icies and the need for a more realistic framework to formulate and evalu-
ate policies. The framework must be both viable and comprehensive to
provide effectively for:

(1) Including the considerations for implementing policy in human,
institutional, and other resource terms.

(25 Serving immediate needs in a long-range context.

- (3) Continuously benefiting from lessons learned tnrough time.

Cuvrrent and future policies for the elderly can benefit greatly from
understanding the shor tcomings of historic and ongoing policies. ‘These
shortggmings are lafgely identifiable. For example, goals and policies
have often been treated as events in isolation rather than as the results
of a process having many interdependencies and interrelationships with
other ongoing processes. '

The elements and methodology ultimately used for our exploratory
Strategic Evaluation of Policies for Aging Americans have evolved through
several different approaches occasioned by frustration with the data base
as well as new conceptual frameworks. This appendix will review the evo- ~
lution of the principalﬂelements of the strategic evaluation process. -—--

'

3

Four Approaches to Our Strategic Evaluation

., The principle objectiv of unms study is the development or evolve-
ment of a new methodology for evaluating policies for aging Americans.
Unﬁortunately no formula exists for ways of developiqg new paradigms or
methods for investigating old data. Even though our research proposal
established the elements or approaches of the study, determining the ex-
act combination aud timing is gomewhat of an art.

B-3
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Approach 1

Approach 1 concerns the development of a dictionary of indicators. ”
The rationale for this approach was thathafter reviewing our data base,
one could develop a dictionary of concepts, research objectives, and
needs that pertain to aging. Each word would then be defined in its
gerontological context. Following each word would be a listing of the
major people or institutions that have been concerned with investigating
this topic. Associated with these researchers would be their funding
source, i.e., DHEW, SRS, AoA, Department of Labof, and‘so on. The third
section of this index would be discussions of emerging trends relevant
to this area. These trends would be dated so that as the dictionhry was
updated, a full picture would be displayed of all subjects' emergence as
a potentially influential force in the future. All words to be defined
would have been cross-referenced for convenience anduslarity of the 1issue.
The need for, and usefulness of; such a tool still exists. It soon
became apparent that the scope of this effort was so vast that it would
consume all our resources and yet not leayve sufficient ?ime to put the.v
subject areas into their fuller societal context. We still believe that
this was a valié procedure and hope that it can be completed under a dif-
ferent contract or grant. ™

Approach 2 : , 4

We still wanted to work with indicators, not identifying them but
rather looking at levels of performance of already identified indicators.
At this point we consulted with B. Herzog of the Gerontological Society.
With llerzog's guidance, it was decided to list areas of research and have
papers prepared by geroniologists in the field. These papers would be
directed at listing research in their areas as indicators and trying to
collect emerging trends. This approach freed SRI to develop its concep-
tual modes fof the fuller societal trends, dand permitted concentration
on research that was current and pertinent;

!

papers were commissioned in eight selected areas:

Special resear

(1) Biomedical and Clinical Sciences ‘
(2) Psyéhiafry and Psychology

(3) Sociology

(4) Economics

«(5) Employment ' -
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{(6) Nutrition

(7) Physical Environment

(8) Social Services

These papers were prepared in part by the SRI staff and in part by The
New Community Group consulting firm in Columbia, Maryland. tThi§ group
includes Doris Wright and Paul Kerschner, both local gerontologists who
are associated with applying research to theé practical problems of build-
ing new communities. '

The next problem we discovered was the limited understanding of in-
dicators. The selection of indicators is so subjective that establishing
common criteria is extremely difficult. Indicators tend to relate to
,inputs such as funding.per year or number of program recipients. Indica-
tors do not convincingly ﬁortray the outputs or results of , licy in térms
of the satisfaction of human needs or solution of human policies.

i

Approach 3 . )

In order to facilitate the use of our information, we constantly
tried to organize it in forms that were harmonious with the goverpment‘s
(i.e., using line item budget number or catalogue number from the cathlogue
of Domestic Assistance): But we realized that the complexities of how
programs are funded and the fact that some key programé are often funded
in ways that are impossible to éategorize caused us to abandon this objec-
tive with the hope that future projebts would allow JE to fulfill this
objective.

Our specific efforts than became concentrated on correlating all

data with the Ten National Goals for Older Americans poétulated in the
Older Americans Act of 1965 and presented in Chapter II. Our evaluation
_found these to be impractical for policy analysis. We were unable to find,
in either the legislative or executive branches of the federal government,
any activity that is correlating either its activities or its budgets with
these goals. The goals are therefore assumed to be rhetorical rather than
operational for present policy purposes.

’

Approach 4

~

The next step was to collect and establish a simple listing of the
federal programs that have an effect on the elderly. This task ‘had never
been done by the federal government. No one, not even the stagistically o

B-5 ' )
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|
oriented Oflice of Management and Budget, could provide a listing of pro-
grams and projects for the elderly witii statements of objective, funding
need, and strategic population.

This inventory ol federal programs was developed by using (1) the
1971 list ol lederal outlay by department and (2) the information devel-
oped by Herman Brotman and the "1971-72 Developments in Aglng by the
Senate Committee on Aging. This information was arranged to highlight
General Objective, Specific (bjective, Funding History, Measurement, and
Exélicit and Implicit Assumptiions. Although gaps iq the data are great,
this type of inventory needs to be completed. The Senate document does
serve a valuable purpose of allowing us to review, the brograms available
by depdrtment, A categoricallinventory is needed as well as a depart-
mental inveatory. All inventories should be responsive to the same
criteria and definitiouns.

Contributibn of Approaches

These four approaches all dontributed to the slow evolution of our

conceptual model as described in, Chapter II and the formulation of prin-
|

ciples for the establishment of 3 new me thodology for strategic evalua-

-

tion, discussed in Chapter VI, . ‘
' I!.

o
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