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LETTER OF TRANSMITTAL

HOUSE OF REPRESENTATIVES,
SELECT COMMITTEE. ON POPULATION,

Washington, D.C.
Hon. THOMAS P. O'NEILL,
Speaker, U.S. House of Representatives,
Washington, D.C.

DEAR MR. SPEAKER: The Select Committee on Population has found
that, although United States population growth has recently slowed,
we still face many issues as a result of population change. This con-
clusion and this Report are based on eight clays of hearings held in
May and June 1978.

The major focus of this Report is on the consequences of two demo-
graphic trends, the changing age composition of the population and
the changing geographical distribution of the population. Our con-
clusion is that the Government must better anti spate population
change and develop more effective policy responses to it.

The huge "baby boom" generation as had a tremendous impact.
The 1950s and 1960s saw frenzied activity in the education system as
first primary schools, then secondary schools, and finally colleges and
universities undertook massive construction programs and teacher
training programs to accommodate this giant "baby boom" generation.
In the 1970s this generation of students began to exit the classroom,
leaving in their wake empty schools and unemployed teachers. The
major institutions in this country will face similar disruptions for the
next 50 years, as the "baby boom" generation continues to move
through its life cycle, leaving the problems of the "baby bust" in its
wake.

With fertility at an all-time low, movement of people within the
country has become a major component of growth or decline in cities,
towns, States, and regions of the Nation. Many of our major metro-
politan areas and the Northeast and North Central Census regions
are experiencing population loss, while nonmetropolitan areas and the
regions of the South and West are experiencing rapid growth. The
Committee examined the causes of this internal migration and the con-
sequent problems facing the Federal Government and the governments
of States and local areas. The Report gives special attention to the
problems facing those areas that are losing population, because the

Uproblems of managing decline are new to the U.S. The United States
was founded on the idea of growth and expansion, and the problems
(4 decline require a new way of thinking and present a major challenge
to policymakers today.

Current and future population trends must be taken into considera-
tion in planning at the Federal, State,, and local levels. This Report
examines the capacity of the Federal Government to plan for popula-
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tion change and its consequences and the role of the Federal Govern-
ment in assisting State and local governments to plan for the changes
that will be occurring in their populations.

I want to thank the Honorable Daniel Akaka and the Honorable
Dave Stockman for their leadership and hard work in co-chairing the
hearings on these topics. This Report of the Select Committee on
Population reflects their deep interest and dedication.

I would also like to take this opportunity to acknowledge the im-
portant contribution made by Dr. Anne D. Williams, who directed the
stair work on the hearings. Special recognition should also be given to
Dr. Linda G. Martin, who along with Dr. Williams supervised prepara-
tion of this Report. In addition, let are express appreciation for the in-
dustry and professionalism shown by the other staff members who
played major parts in this work : Ms. M. Catherine Parks, Special As-
sistant; Dr. Leon A. Bouvier, Special Consultant ; Ms. T. Lisa Stolp
and Ms. Stephanie A. Tames, Research Assistants; and Ms. Diane
Rice; Intern.

I would also like to congratulate other key members of the Select
Committee Staff ; Dr. Michael S. Teitelbaum, Staff Director; Dr.
Maris A. Vinovskis, Deputy Staff Director; and Ms. Sharon Kite, Ad-
ministrative Director, who coordinated all the work of the Select Com-
mittee with great distinction. Also instrumental in the work of the
Select Committee have been Mr. Frank Antonelli, Printer; Mr.
Theodor Schuchat, Writer/Editor; and Support Staff Members Mrs.
Dorothy K. Cavanaugh, Ms. Ike 14, Kuhn, Ms. Marty J. Crossland.
and Ms. Sharon Prevost. I thank them one and all.

With every warm best wish,
Yours,

JAMES H. SCHEUER,
Chairman.
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FINDINGS

In the quartercentury between 1950 and 1975 the United States
population increased by over 61 million peopleOr by about 40 per-
cent. Such growth is-rare among developed countries, where fertility
and mortality generally are both low and population growth is
minimal.

2. Despite the fact that U.S. fertility is at a near all-time low, the
population Of the United States will continue to grow for several
decades because the proportion of ', young adults in the population will
be quite large as the "baby boom.- generation reaches adulthood and
produces children.

3. There has been a steady decline in 'LS. mortality since 1900, but
the Nation still ranks as low as 7th in the world in terms of life ex-
pectancy for females, liith in male life expectancy, and 15th in infant
mortality. Substantial diffe,entials in life expectancy according to sex
and race persist in the U.S.

4. Population size can change only through natural increase or de-
crease (when the number of births is larger or smaller than the num-
ber of deaths) or.through an imbalance between in-migration and out-
migration, or both. Recent declines in fertility have reduced the role of
natural increase in determining our total population growth, and
immigrationboth legal andillegalis.beCOmino. increasingly im-
portant component of the growth of the U.S. population.

5. A distinction should be made between population projections and
population predictions. A projection calculates the future population
under clearly stated assumptions about future demographic behavior
but says nothing about whether those assumptions are likely to hold
true. Predictions, on the other hand, involve the choice of the projec-
tion which seems most likely to occur. Fertility behavior is the most
difficult demographic component to predict, since unpredictable factors
such as new contraceptive techniques, variations in the economy, and
changes in the labor force participation of women affect childbearing
decisions. It is important, therefore. to consider several different as-
sumptions about future fertility behavior when making projections
of the I.T.S. population.

6. Most analysts would agree that population growth must ulti-
mately cease, because global resources are not infinite. The, disagree,
however, about the meaning of "ultimately." Despite, debate over
several decades, there is no agreement about an optimum population
size for the United States.

7. -Economists agree that, since labor is one of the major inputs to
production, a rise in population and thus labor force will lead to a.
rise in total gross national product.. They disagree about what will
happen to per capita output, however, because iris unclear how much
investment. will accompany the labor force growth.

A. The 15-year postwar "baby boom" is of tremendous continuing
importance. because more people were born in this period than in the

(1)

9



.0,44upidod loops .lialut 11.101 papaou Jq Autu tiatim airmi du luati4 .flutp[Ing Jo 4s0.4 o114 4sup:111: soa.moso.l tumult! pun inals.,titpl sii1(1.10s 
ponop.Ituoun SO S131)04 4S0O 010 00111.1114 S.10311101201.10d '0.111411j 091 JO 

sostwJut luouti10.1 14.) pinzrofo.uf ;mu .1;aptqu0a ospt 4stitu S1p04 sa.tattosai 
luuolittottpo ssooxi) Jo riuttiodsp .toj. snot 419oto ,a0jim0t1,1, loin! sano.i' 

UI puu 400(p11 uopuindod ariu 041104 pun hoonindocl loops X.Inpuo 
-JOS 0111 U! papoijo.1 spu.114 atuus asaILL 141w, 04 t.:64;1 tuatj utuiltt 

oulloop 04 putt t 661 pun !!s6I uoo.009 os11o.1.00 tN444 pun ..00u 0,10.114 
otuloop 04 pdool.o.ul s! 1,0!Inpulod orlu 1001p5 :Outlay' 

.s0661 :014 II! s10011.15 .1.111101(.40s putt s!:64-ppi1 0111 
!!! slootios .004t1,00)1.) panztupl sa011.0404 100! so! 4!Ipu.4 intiollnonpo JO 

saif !wogs Si4u.nib0s11o, .0464 tu 1109!!11 r4-F, 04 .q pulna 110(1 119 
'0961 11! tiotjutti ('91 .11110 04 0(1;4 0! uompu 6; tuodi pa5110.1.)0! (41-, 04 

021`11) S4ll11111 rillOOS Jo JotitIOOI 0111 't,2.61 pine o4'61 11.0.11.09 oZIs tit 
papptop uo9tpuloa pumps tiiitt( mil '0)64 tiot mut iIr Isottillt 04 0!.:6 

1109(1111 1110.14 modi ti110.1.11 itlitt 41 04 otu, !;.1,)1).441,44 j(k pod 09 
J0 o%1,!.; 094 tu putt sluoutiputto ut 940(1 sliollut.tu.% plttulscpts Vurpta.1.) 

p:1109110194,4 o(1 s4.4,4((11 11ot.w.:0(11110.) 02111 VutrItut(.) 'ft 
'0111011 S41)11110 01(4 110ti.I.Hi .1011101111 .1(1 .10 50.1111110.1 

J011110 .111,..1 10.1110 0(1 MIS; 41101(1.:111 in) 110.11111110 '000.1:1; 
00441-1-1: 1110.1j 4H46 pun .000 lati gimp! 4-0m at-044.L)II! I Itm 

sloops Saas.,,11111 putt ,..4.1,)4u,),) ,U ii.) Sup II! sa,n1 4out :ittul.tom JO uo.ipptia JO 
amputut poptpultm 1.xo Ant sitiottio:duu.t.itt 0.11:;) pittio Itt0.1.1no JI 

.451.1 04 01111! 4110,) 04 
p000tly:0 0.111 110.111010 0.411110011.5 pan 110.11/11110 1001.1.W0((1 11411 1101110A 

Jo salmi uorinclprirtni 0310:4 aorlry 094 puoaas -.066T-Trtrn -Avou.--troamiaq 
tg, 'pup pt S(i ,p-ata.totit ip.%% 1) .1,414tut 11.).1 pi up JO .10(punti oti 

0,014 00Applia F. 0109u sa.flu.toAn uultiom 11.01.4 Jt orin jo si0440.4 mow! 
.(111(11 atO 811 3plotl s 411 suno.t' .;.10!.!!!,mipi!ti.) .1!,01.4 ut uotuom 

JO .1.1(1111M1 ol1.1 Soso I 0114 0!'4x.0;1 ":1110S11t1.1 OM 4 .10J st.itt4nj os11a.1.) 

(14 st s.lati 40111 VittN,10. tiltm tto.ippti.) j0 .10(puttu 011,4 "(71 

LIM) Slip .10,1 .11111A10.1V Sip" 
-duo It st 4m0.171 otf jot oittoultastut.) tiouto.h JO tiotpulpqautl oa.10.4 

amp{ 4110A10.1; SiNtitta 0114 st 114m0.111 :4!1{4 .104 tiosno.t Sltitl.toj tut 
-1111441) ,t4t(:401) 4110000(1 t.:14 1)0S110.11111 51111 .1.1.104 .10(1111 0114 II! Se101110111 

1111 (9 0.1111 01a1)111) '0.11111110 10011.150.111 Jo ,taquinu at 44 4961, .00111t4 

'ti0till.).1.111I 0.411 01111.10A11 0114 0011011 pull S011110011 
110!411p1dod Jy1 ut 0.).111 ti.) Jo 6soutioap Sitipaaj tiatim 

'tun 411p1(10(1 u Jo s.:,),)0.1(1 rituritt 094 tit ittouharitu p(ltaut.ui 094 si 'outio 
-01-4 Spilt 4.1out 4011 0119.04) S4m4.401 uotuuto,) 04 Salm 41403 '01. 

'Jam) putt !14 
140s.40(1 11.111.).10; sti 010S 4 :.1;110 4.10. 0.1O114 2.61 :1105.10(1 Siaapla Saia 

,t7ht .40p1111 !,-,:11 010S 1 o.tom atm( 4 0061 u j ',cuttatjuttntap p0:1u 51111 

uotittpultol 411,41411,4(1,4p oti sattaS 411.1.1.1.1 901u01 poriump loll silt! (fa) 04 
8! 0.1144 aplood ,a.114.01 ! .1a1 -6 ,1iIl .10.04 pull 84 dritt daputt oplthul 

,411ap11otls'o, j(1 .109111tt1 alit) (14 Sattoptiod op 011 4 1Ot10911 AT '6 
.;.4sini.i'quq., ayI JO 111.%I.I.i11 otil 04 and 111JOI1 ial10.l4 

as JO IgIti 1'1,1111yd 4LI0111 lloiJo 09 S9 pomouoj utusulittlx,) md11.1 JO 
11111.115 mil 0.1.101)1111 0.411 tiatta JO uotrupultyl 94).11 pop 3111(4 suoptt 
Istit (1110,11 onitt 111110 111100.114 sassitti 61tuxxi :111r.tttp 11.109 

orlood Jo .10911111u Otfi SV .104j11 puu ,1.1040g u.tuls-okup 01111(5 



3

16. Data needed for propt educational planning are generally not
.vailable, particularly for local areas. Predicting future youth popula-
tion is very difficult for small areas, such as a school system, because
of the difficulty of predicting migration patterns, particularly fo
young adults with children.

17. The labor force has increased rapidly in the past. decade, with
two important consequences. First, there is an increased proportion of
inexperienced workers, who have higher unemployment rates than ex-
perienced workers; and consequently the average unemployment rate
is higher than it would be otherwise. second, group-specific employ-
ment, rates have increased, for both experienced and inexperienced
workers. Tilaek male teenagers have been especially had-hit.; in 1976
their measured unemployment rate was 35. percent, five times that of
the labor force as a whole.

18. In 1950, about. 31 percent of all women were in the labor force; by
May 1978, 50 percent were working or seeking work outside the home.
As a result of this growth, only one-sixth of American families now
fit the traditional picture of a breadwinner husband and a home-
maker wife caring for dependent children.

19. The recent shifts in the balance of young versus older workers
have made older workers relatively scarce and thereby created a COIO-
sponding shift in their relative earnings. For example, male college
graduates age 45 to 5 now earn (!:1 percent more than those 20 years
younger; in 1968 the advantage of the older college graduates was only
;s8 percent.

20. The 'baby boom" generation may never achieve the relative eco-
nomic success of the generations immediately precedingil or following
it, because its large size results in an oversupply of workers in that age
group. A possible offset to this relative disadvantage is the higher
educational attainment of the "baby boom" as compared to older
generations.

21. Under moderate assumptions, the labor force can he expected
to increase from 83 million in 1970 to 119 million in 1990. The rate of
growth will differ for the various age and sex groups, though, as the
"baby boom" generation ages and as women's labor force participation
grows.

22. The high crime rates of the late 1960s and the early 1970s can
be partially explained by the large. proportion of youth in the popula-
tion, the result of the "baby boom." Young people are more likely than
older persons to be arrested for crimes, and thus a young population
pushes up the crime rate. With continuing low fertility, the population
will age somewhat, so we can anticipate lower crime rates in the future
if the crime rates of different age groups remain constant.

23. The rapidly declining number of births in the late 1960s and
early 1970s will create, by the 1980s a contracting pool of 18- to 24-year-
old males. the. group from which the majority of military manpower
has (1)1110 in the past. However. the increasing reliance on women in the,
armed forces may result. in a larger group of potential recruits than bate
been available.
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24. The elderly population (65 years and over) is projected to grow
to 34 million by 2010 mid 'ben to 52 million by 2030. Tin, proportion of
the elderly in the total population. which was 10.7 percent in 1976.
will start to rise rapidly in 2010, as the "baby boom" generation begins
to reach the ago of 65. It will peak in the year 2031) at Iwt.ween 14 anil
22 percent of the population, depending on future fertility behavior.

25. The most salient feature of the elderly population is its netero-
geneity. Rising life expectancy means that, there can he several genera-
tions within the elderly classification, Of the 6.9 million increase in the
elderly population in the 1980s and 1990s, almost three-fourths will he
in the 75 and over age group.

26. Average per capita medical expenditures for the elderly in 1976
were $1,521, three times the average for the entire population. Because
medical expenditures rise disproportionately with age. %within the
-older" elderly age groups there are substantial financial burdens aris-
ing from unethical care and personal assistance. Failing health with ad-
vancing ago means that the proportion that is institutionalized rises
from 1 percent in the 65 to 74 group to 24 percent in 11w 83 and older
age group.

27. Marital sti. his of the elderly is greatly affected by higher mor-
tality rates for males, which create a growing excess of tvomen as age
advances. In 1977 there were 5 %women for every 4 men in the 65 to 69
age group, hut twice us it women as men in' the Mu and over age
group. The advantage in life expectancy of females over males is
expected to continue to increase in the future: thus, the female elderly
populat ion is expected to grow even more rapidly than the male elderly
populatton..so that .there may he five women for every two men in the
83 Ind over age group by the year 21)1)0.

8. The stated preference of most elderly people is to live independ-
ently. but near their children. The increasing tendency for young peo-
ple to live far from their parents, however, reduces the assistance avail -
aide to older people from the family network. In addition, rising in-
comes and better -health of the elderly have increased their own mobil-
ity. Thus, the proportion of elderly people living with a relative other
than it spouse has fallen from 14.6 percent in 1965 to 9.0 percent in
1975.

29. The few long-term studies of the elderly show that the changes
in their living arrangements represent a process of successive ad-
justments to worsening health and to the inability of the family to
provide needed care. The typical transition goes from an independent
household, to an au artment or room in a retirement home or in the
home of an adult child, to an institution. Suggestions to ease the
transition and maximize independence include home health care, per-
sonal care, and chore services: foster care, day care. and congregate
comunity housing: and subsidies for remodeling homes of the el-
derly to suit their needs better. Living arrangements, however, depend
as much on ineome as on the availability of alternative residential
environments.

30. There is a concentration of non-migrant elderly in the Central
States and the Northeast. and an even larger proportion of the el-
derly in Florida. long a popular destination of rdderly migrants. New
retirees are moving also to California. Arizona, the Ozarks, and
Oregon.
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31. Local areas tend to "age in place." For example, the young
adults who lived in the cities in the 1920s and 1930s have remained
there, but their children, the yoing adults of the 1940s and 1950s,
moved to the suburbs, leading 1%.: the cur7ent concentration of elderly
in the "gray ghettoes" of central cities.

32. The Census Bureau's past projections consistently underesti-
mated the growth of the elderly population, primarily because of
unexpected decline in mortality rates. Life expectancy at age 65 has
increased by more than a year in the last decade.

33. More data, analysis, and research are necessary for making in-
formed policy with respect to the elderly. Especially needed are data
in greater detail by age, continuing surveys over long periods, and
considerations of alternative mortality assumptions in making pro-
jections of the elderly population.

34. Public expenditures for an elderly person are said to be three
times the public expenditures per youth. Much of the spending for
youth is for education, financed 11-gely by State and local taxes, while
most of the public spending for the elderly is federally financed. Hence
changing age composition leads to changes in the level of government
provullug necessary services.

35. Federal spending for the elderly amounts to nearly one-quarter
of the Federal budget, and it is projected that, by 2025, 40 percent of
the budget will represent. outlays for the rapidly growing elderly
population.

36. Expenditures for Old Age Survivors and Disability Insurance,
commonly known as Social Security, will start to exceed payroll tax
revenues around 2010 when the "baby boom" generation begins to
retire. The system will be in deficit by about 2025 unless changes are
made in the interim. The more rapid the decline in mortality in the
future, the greater will be the actuarial deficit, because expenditures
will increase more than tax income. Lower fertility in the future would
also lead to an increased deficit early in the 21st century, since tax
income would be lower. However. increased labor participation of
women would lead to a decrease in the deficit.

37. The recent decline in fertility and changing migration patterns
have resulted in significant shifts in the size and structure of the
regional and local populations within the IT.S. During the 1960s,
when fertility was higher, a community could lose population through
migration and still experience growth through natural increase.
Today. natural increase is low, and migration is the primary deter-
minant of the changes in local population size.

:Is. Historically. Americans have moved from nonmetropolitan areas
to metropolitan areas. Since 1970, though. more Americans have been
moving away from metropolitan areas than into them. This migration
has been both to places adjacent to metropolitan areas and to towns
and counties that a entirely rural.

39. The movement to nonmetropolitan areas has had great impact
on the Nat ion's major urban centers. By 1975. one in three metropolitan
residents was living in an area of population decline.

40. From 1970 to 1975, the population of the South Census Region
increased by 5.1 million people. in contrast to a 3.4 million increase
for the previous five-year period. (Since 1970 there has been a net
influx of people tL the South and an end to the previous net out-migra-
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tion of blacks.) In contrast, the North Central region's population
increase slowed considerably. and the Northeast had very little growth.
The 'West grew rapidly in the past five years.

41. More than one-sixtk of the U.S. population moves in a typical
year. Over two-thirds of the moves do not involve changes in the
county of residence, and many involve only a change of address and
not a change in employment. Even so. the moves of so many people
each year have important consequences for the places involved. since
different types of people stay and go.

42. Half of all Americans who move are either adults age 18 to 29
or young children moving with their parents. Migrants are typically
better educated than nonmigrants. White-collar workers, especially
professionals, are more likely to move than manual workers.

48. In general, people move to improve their well- being. People are
"pushed" from their original place of residence because of adverse
conditions, or they are "pulled"that is, they leave because they per-
ceive conditions as significantly better elsewhere. Often both types of
factors act together to influence migration decisions.

44. Unemployed workers are more likely to move than employed
workers who are satisfied with their jobs. but the migratory response
to unemployment is weak and uneven. Often people move without
sufficient information on the prospect of a job at their destination. and
many of the unemployed return to their original place of residence
fairly soon.

4:i. All major western European countries now have sonic form of
subsidy to assist persons migrating from rural to urban areas. Experi-
mental relocation assistance programs in the ("lilted States (conducted
between 1965 and 1969 under the auspices of the Department of
Labor) demonstrated that. ninny unemployed persons willing to re-
locate can be helped to find jobs elsewliere.

46. Despite widespread belief to the contrary. the higher proportion
of weilare recipients in cities is not. (hie to migration to those areas
but is due to low out-migration of the welfare population from them.

47. The growth of employment and in-migration are closely linked.
Although it is not yet entirely clear whether jobs or people move
first, recent studies suggest that mi.o.ration of firms has not been an
important component of employment shifts. Most of the growth of
local employment has been due to expansion of existing t-tirms and
establishment of new ones.

48. Although the Federal Government has not had direct policies
to influence the movement of population within the United States,
it has affected migration indirectly through various programs. For
example. the interstate highway system. subsidies for home owner-
ship and new capital investment. and assistance to rural areas have
all contributed to locational decisions of individuals and firms. Most
of the effects of Federal programs on migration are unplanned and
unintended consequences of decisions made for other reasons.

49. More often than not. our p 'de and their elected and appointed
officials are not equipped to cope it. Iligently with population decline.
because our Nation since its pioneer beginnings has been accustomed
to the assumption of growth and expansion. not decline and con-
traction.
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-50. Areas with-prolonged-out-migration generally have an under-
representation of young adults, declining per capita income, and
decreasing employment. There is an erosion of the tax base, but not
necessarily a commensurate contraction of demand for services, which
increases the burden of taxation.

51. Formulas for the distribution of Federal aid typically include
a population-size factor. Therefore, if an area loses some of its inhabi-
tants, it is likely to lose funds when it most needs Federal assistance
during the transition to a smaller tax base and changed needs for
social services.

52. If migration continues in its recent (1965-1975) pattern and
pace, at least eleven seats in the House of Representatives will be
reapportioned after the 1980 Census. The Northeast and East North
Central States will lose seats, with New York alone expected to give up
four seats. The South will probably gain as many as seven seats and
the West four.

53. Rapid population growth means an increase in the demand for
services, as well as higher unit costs for those services. For example,
small growing communities which in the past relied on part-time
police officers and volunteer firefighters may need to hire new full-time
public service workers. New home construction requires expansion of

idrainage, sewer, water, and transportation systems. In addition, n-
creased population growth can exert pressure on the environment and
resources of growing areas.

54. The States of Florida and Hawaii have been very active in man-
aging their rapid population growth. The Florida Local Government
Comprehensive Planning Art of 1975 requires that, by July 1, 1979. all
kcal governments prepare and adopt a plan for growth and develop-
ment. On May 22, 1978. Hawaii became the first State to adopt by
statute a State plan for future long -range development. Hawaii of-
ficials are especially concerned about the impact of immigration on
their I imited resources.

55. Better knowledge of current migration is needed to accommo-
date future population movements within the United States more ef-
ficiently. We need to know why and how often people move, to and
from which places. and their circumstances both before and after the
move. At present we do not have such information in usable detail.

56. Research on internal migration is conducted in several Federal
agencies. but it is sporadic. poorly coordinated, and less than com-
prehensive. Federal support for research on population movements
conducted by others does not remedy these deficiencies.

57. The Federal Government has no capacity to plan systematically
for population change; yet changes in the size, age composition. and
geographical distribution of the population can, and often do. have
profound effects on Federal policies, and Federal policies and pro-
grams often influence the direction of population change uninten-
tionally.

58. The 'United states has no explicit policy outlining goals relating
to the overall size. growth. and distribution of the population; and the
benefits and disadvantages of those policies and programs that do af-
fect the P.S. population are not assessed in terms of their impact on
population.
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59. -Policymakers- at all-levels of government-and the American pub
lic have a limited understanding of the long-term consequences of
population change for individuals and society as a whole. The Federal
Government has not made a concerted effort to educate either the pub
lic or the policymakers about population trends and their consequences.

60. The statistical activities of the Federal Government are frag-
mented and suffer from insufficient coordination and overall planning.
One result is that the quality and timeliness of the population data
collected by the Government are not good, and the statistical informa-
tion is not always relevant to current policy issues.

61. Most Federal agencies have some capacity for long-range analy-
sis, including limited demographic analysis, with respect to their
programs and policies. Usually, however, population is treated as an
unalterable variable. Little attention is given to the impact that a given
policy may have on population change or to the effect that the conse-
quent demographic change may have on other programs adminis-
tered by that agency or by other Federal agencies.

62. There has been a dramatic increase in the need for demographic
data on regional, State, and local areas, partly as a result of the ex-
pansion of State and local governments and partly as a result of the
increase in the use of population as a factor in the allocation of Fed-
eral funds to State and local governments.

63. The Federal-State Cooperative Program for Local Population
Estimates (FSCP) has been relatively successful in promoting co-
operation between the States and the Federal Government for the
preparation of county-level population estimates. However, problems
remain in producing timely, reliable estimates of local ;Y7-itilattion,
particularly estimates of demographic characteristics, es. . s of the
population of internal service areas (such as school and
household estimates. The ability of States to produce accurate demo-
graphic data has been hampered by the failure of the Federal Govern-
ment to provide financial and field technical assistance to support
population work at the State level.

64. The deficient quality and timeliness of population estimates of
State and local areas create problems when these estimates are used
as the basis for allocating Federal funds. Areas experiencing rapid
population growth or decline may not receive their fair share of Fed-
eral funds i f the data are outdated.

65. Currently. there is also an absence of reliable and uniform local
population projections. The Federal Government has not established
guidelines for the preparation or application of population projec-
tions for counties or other local areas, although these projections are
increasingly used as a basis for allocating funds under major Federal
progra1119. The allocation of Federal funds can have a powerful influ-
ence over the direction of population change in a region. and such
change may not be consistent with local or national goals. Further-
more, expenditures based on inflated projections may waste Federal
funds and burden local governments with the maintenance of over-
sized facilities.
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RECOMMENDATIONS...

1. Congress should 'investigate more fully the effects of the popula-
tion size and growth rate of the United States on the well-being of our
people. _

2. There is a need to create greater awareness among our citizens of
the causes and consequences of population change. Federal funds
should be available to support population education in elementary and
secondary schools and programs to educate public officials at all levels
about demographic change and public policy.

3. Many analysts believe that in the future the fertility rates in the
United States will fluctuate rather than follow a steady trend. In view
of the importance of these fluctuations for all social policies, the Census
Bureau should update its projections frequently take into account
possible fluctuations in fertility rates.

4. Federal agencies which prepare long-range projections, such as the
Census Bureau and the Social Security Administration, should con-
sictxr using a wider range of assumptions in projecting the extreme
camas. An example might be to treat recent declines in both fertility and
mortality not as short-term aberrations, but as the beginning of new
long-term trends.

5. Given the increasing number of young children both of whose
parents work, Congress should study current and future demand for
and supply of 1..0 rious types of child care .facilities and consider alterna-
tive methods of financing child care services, such as providing more
liberal tax credits for these services.

6. Given the increasing number of women in the labor force who have
young children and the need for more flexible work schedules, the
Select Committee on Population supports the institution of flexitime
and part-time work schedules in all areas of public and private em-
ployment.

7. Given the impact of demogriphic change on the demand for edu-
cational facilities and the need for more flexibility in their use, the
Federal Government should encourage and assist local districts to make
available 'underutilized school buildings for the educational needs of
the entire population and the proriSiOn of other social services. The
,S'elect Committee on Population further recommends legislation to
require that Federal agencies investigate the possibility of utilizing
em ply school .fa it le s be fore constructing new Government, buildings.
and programs to assist school administrators in the disposition of
excess school facilities. if that 18 desirable.

8. Given the fluctuation in school enrollments and the resultant
demand for teachers, the Select Committee on Population supports
Federal programs to increase flexibility in the supply of teachers and
to retrain excess teachers for alternative careers.

1). Demographic factors should be considered when Federal eco-
nomic (and particularly employment) policies are formulated. For
example, demographic factors should be considered in formulating
policies to:

a. establish full employment goals;
b. determine the extent of both unemployment and under-

employment;

15-6N5 i1 - 7N - 2
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e. increase the employment of particular demographic.groups,
such-ifs-by targeted training and yob identification for the women
and youth who represent most of the new entrants into the labor
force;

d. determine the minimum wage in such a way as to take into
account its 'effeCt's oon. various demographic groups; and

,t, wrich workers with jobs they wish to take.
10. Accurate forecasts of the future labor force are essential for

planning employment policies; increased resources should be devoted
to im,proving forecasts of the labor force, particularly the female
labor force.

11. There is much speculation but few facts as to what the "baby
boom" generation will experience because of its large size. Research on
the relative well-being of the "baby boom," generation should be sup-
ported, with a view to predicting the future mobility, earnings, needs.
and social impacts of its members. In particular, almost nothing is
known about the current activities of the large number of youths who
are not now working or in school, nor is much known about the life-
time effects of their youthful experiences. Data should be collected
and research undertaken to study these youngsters intensively, with a
view to making policies to improve their life prospects, both now and
in the future.

12. Use of long-range projections by the Social Security Admin-
istration and the Health Care Financing Administration provide
policymakers with a valuable planning tool, although not precise pre-
dictions. Congress should identify other Federal programs whirl,. are
closely related to age and require for them similar projections of long-
range expenditures, as they relate to the shifting demographic situa-
tion.

13. Among the many special needs of the elderly that are not being
met is assistance in maintaining independent households, as many
ceder people wish to do. Congress should investigate alternative meth-
ods of filling these needs, such as:

a. home health care, personal care, and 'household help for the
elderly;

b. alternatives to family support, such as foster care, or place
ment of lodgers in the homes of the elderly;

c. single-level housing; and
d. congregate housing arrangements.

14. The national data base concerning the elderly should be ex-
panded, in particular by:

a. tabulating and publishing data on the elderly wherever pos-
sible by 5-year age groups, and at least by 10-year age groups.
Where necessary, the agency involved should consider expansion
of the sample, or over-sampling of the elderly to obtain a reliable
data base;

b. conducting long-term surveys, to understand better life
changes that take place in the aging process; and

c. considering a national surrey of the elderly as a means of
developing integrated information on the interactions of health,
income, social, and other characteristics which determine the
complex and interrelated needs of the elderly.

8
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15.- -The Census Bureau should-develop more information on the fu-
ture elderly populationits size, characteristics. and location:--and
make this information available to agencies which plan service facili-
ties for the elderly.

16. Congress should strive for a consistent and integrated retirement
policy applicable to such statutes as those dealing with Social Secu-
rity, mandatory retirement, and private pensions.

17. The Select Committee on Population supports the debate now
onderway concerning the best responses of the ,Social Security system
to the future pressure of the "baby boom" generation's retirement and
efforts to develop thoughtful policies and to prevent crisis-oriented.
last-minute, and partial solutions. All alternatives should be explored
and thorough discussion of alternative policies concerning taxes, bene-
fits, and coverage should be encouraged. The Select Committee in par-
ticular recommends thorough consideration of the cost and benefits of
alternative ages of eligibility for Social Security.

18. The .S'elect Committee on Population further recommends expan-
sion, of research on the implications of an aging society for the financ-
ing of all social progr07118 and for the changing balance of Federal
versms .S'tate and local revenues and expenditures.

19. Marriage has become less common among younger women; di-
vorce rates have risen; fertility has dropped; women now work more
outside the home; women's life expectancy continues to increase faster
than that of men. The implications of these changes for the financial
well-being of women in their old age have not always been reflected in
policy. Th. Select. Committee on Population therefore supports the
eurrent review by Congress of the special provisions of the Social Se-
curity law which deal !vith women and recommends swift completion
of this review.

20. Congress should investigate the impact of present laws and pro-
grams on the decisions of hull yid uals and firms to locate or relocate
within the United States. Prior to (nod ment of new legislation, Con-
gress should review potential impacts on population movements.

21. Because the unemployed often hick funds, information, and
skills to take advantage of job opportunities in other parts of the
country, the Federal Clore rnment should help individuals improve
the economic outcome of migration by providing information on job
opportunities throughout the ountry, by developing training pro-
grams linked to such opportunities, and by providing transitional
assi:!tanee to the unemployed who do move, to take a job.

22. Because population shifts change the socioeconomic profile of
local populations and some localities hear a disproportionate burden
in supporting the disadvantaged in the. United States. the Federal
Government should assume a fair share in the provision of services
which have a large eonzponent of income redistribution, such as educa-
tion. health. and 'welfare.

23. American society is still structured around the assumption of
continued population growth. and little is known about how best to
manage the population decline which is currently taking place. in some
localities and the declining number of children entering our schools.
The Select Committee on Population recommends the support of re-
search on the "management" of decline with a l'iew to training admi-
istrators to anticipate and plan more efficiently for changes in popula-
tion size, both upward and downward.
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24. Because population decline is not .entirely a. regional .phenome-
non and because the concept of balanced national growth is ill-defined,
Federal aid should be targeted to distressed individuals and localities
regardless o f their regional location.

25. The use of population size alone as a criterion for Federal aid to
localities ignores the effects on the demand for services of changing
population characteristics associated with growth or decline. The Se-
lect Committee on Population recommends a review of Federal for-
mulas for aid to localities and consideration of other factors which
better measure the need of localities and their residents for Federal
assistance.

26. Information on migration in the United States is deficient and
research in this field is fragmented. A study of Federal research on
internal population movements i8 recomme ed to investigate, in
particular:

a. the capabilities 'within the Federal Government for research,
b. Feder..-; support for non-governmental research,
c. coordination of research activities and support by the vario.id

Federal agencies, and
d. the availability, quality, and timeliness of the data needed for

such research.
27. Because communities lack funding or expertise for long term

planning for population change. better utilization of Feillrul funds
available for local planning efforts 1,4 recommended.

28. Policies which influence or are influenced by population change
can be found in all Federal agencies. Yet, no tingle agency has the
authority to coordinate these often conflicting policies. The Com-
mittee reeommends that the Congress undertake a thorough inrestiga-
ion to identify all population-sensitice programs and rolicks, to

assess their ilibpact on population, and to consider al teriwi mecha-
laft/71.4 for improving the ability of the Federal Goernment to:

a. eonduct eontinuiny analysi.1 of the interrelationdlip of demo-
graphic change and Federal programs awl policies;

b. coordinate progium.9 and policies u'hick will be affected by
changes tit the size, composition, and geographical distribution. of
the population or which may affect population ; and

e. develop alternative policies and programs for planning for
future population change and assess the short-term and long-t,win
costs and benefits of each course of action.

'29. The Census Bureau should report more fully on, the long-term
consequences of 'projected population trends for various institutions,
and the Demographic Analysis Division of the Census B reau..qho
be provided with sufficient funds and staff to perform. th,is ta.9k.

30. All major Presidential reports such ax the Employment and
T mining Report, the Enrironntental Quality Report, the Urban
Growth Report, and tlw Economic Report should include mare exten-
.ri re demographic analysi.v. inclading identification of the policies oval
proymns that will be affected by futin population changes and rec-
ommendatiomq for action by the Congres.y and the Executive. Congress
should exercise mom. rigorously its oversight responsibilitie.,; to encase
that these reports are prepared in a timely manner and are von.44Plit
with, the original intent of the statutes mandating the reports.
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_.31. To improve the accuracy, timeliness, and policy-relevance of the
statistical data produced by Federal agencies and to improve the
access of all Federal agencies and departments to data for effective
policy development, the Committee supports the efforts of the Presi-
dent's Reorganization Project to provide coordination and to develop
an overall plan for the Federal Statistical System.

32. 'r protect the individual's right to privacy, the Federal Gov-
ernment must continue to maintain strict control of the use of admin-
istrative records in the preparation of demographic data. When seek-
ing information from citizens, the Federal Government should strive
to lessen the burden on respondents by 'improving questionnaires used
for information-gathering.

33. The Committee supports the efforts of the Census Bureau to
improve the review 'process by 'which. State and local governments can
appeal the intercen.sal estimates prepared by the Bureau for use in
the General Revenue Sharing program,. The Comuzittee further sup-
port8 the efforts of the Census Bureau to develop a more efficient sys-
tem for local review of the 1980 Census counts prior to their publi-
cation.

34. A mechanism should be established to review and coordinate
the use of projections by Federal agencies and to establish clear guide-
lines for the preparation and use of projections for States and local
areas in Federal funding allocation formala,s. The Committee recom-
mends that:

a. projections be based On demographically sound methodolo-
gies;

b. projections he updated regularly;
c. checks be applied to assure that the total of all State projec-

tions and all projections for local areas be more or less equal to
to reasonable projections of the total population for the country
as a wholeotherwise the local and State projections become
misleading or meaningless; and

d. State and local governments and the public be encouraged to
participate in the preparation of projections.

35. The Statistical Pokey Co( dination, Committee of the President's
Cabinet should conduct u, survey of all Federal agencies using popula-
tion projections to determine how those projections are developed and
used.

36. The Census Bureau should expand its support for research on
methods of preparing:

a. estimates of population, demographic characteristics, and
migration for States. counties, and subcounty units; and

b. population projections, projections of demographic char-
acterzstzcs, and projections of migration at the subnational level.

37. Thi? Committee supports the efforts of the Census Bureau to
strengthen the Federal-State Cooperative Program for Local Popula-
tion Estimates (FSCP) and recommends greater efforts to familiarize
State and local officials with available resources. The Committee fur-
ther recommends that the Census Bureau provide funds to the FSCP
representative agencies to support the demographic analysis activities
being undertaken by the States. Moreover, the Committee recommends
that a parallel Federal-State Cooperative Program. for Population
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Projections be established for the purpose of dereloping uniform and
reliable projections for States and local areas and imroring the meth-
ods used in preparing these projections.

38. An extensive investigation should he made of the demographic
research capability of the Federal Government and the organization of
Federal population research activities. This study should undertake to
determine the areas of population research not adequately supported
by the Federal Government and should examine the role of the Center
for Population Research of the National Institute of Child Health
and Human Developnent as the lead agency for population research.
Further, the Committee recommends examination of the level and
procedures for support of outside research and the weed to provide
long-term funding of certain demographic research.

39. The Center for Population Research, of the National Institute
of Child Health and Human Development and other Federal agencies
involved in demographic research should extend their research into all
aspects of demographic behavior.

I. CHANGING SIZE OF THE UNITED STATES POPULATION
From a mere 4 million inhabitants at the time of the first census

in 1790, the United States has grown to a population of 218 million in
mid-1978, the fourth largest nation in the world after the People's
Republic of China (930 million), India (635 million), and the U.S.S.R.
(261 million). Growth will continue at least into the next century, but
there is some disagreement as to whether it will then continue or level
off. Figure 1 shows the historical pattern of U.S. population size,
together with the range of projections of our population over the next
60 years.
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This chapter examines -recent population changes in the U.S.,- pros-
pects for future gn)wth, and the advantages and disadvantages of
further population growth.

A. RECENT CHANGES

Prior to World War II many experti, were prophesying the inuni-
neat arrival of zero population growth in the U.S. Between the Cen-
suses of 1930 and 1940, only 9 million people were added to the popu-
lation, and fertility reached an all-time low in 1937. As a result, little
further increase in population was predicted.

With the end of World War II in 1945, the demographic situation
changed dramatically, however. Nineteen million people were added
to the population between 1940 and 1950, when over 150 million Amer-
icans were enumerated. During the 1950s, growth was even more rapid;
almost 30 million people were added to the populationmore than in
any other decade. Between 1960 and 1970, growth slackened a bit as
about 23 million were added. Growth has since slowed even more and
is not expected to exceed 20 million for the 1970-19800period.

In the (lc:Liter-century between 1950 and 1975, the U.S. population
increased by over I;1 million peopleor by about 40 percent.

41rowth of such magnitude rare among developed countries. where
fertility and mortality generally are both low and growth is minimal.
Figure 2 1111i 1Ilioti historical changes in the U.S. population growth

FIGURE 2

Average Annual Rate of Population Change Between Decennial
Census Years: 1790-1970
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rate. Average annual-rates of population growth fell steadily from the
1700s to a low of 0.74 percent in the 1930s. The average annual rate
then rose to a peak of 1.71 percent in the 1950s. the highest recorded
since the first decade of this eeiitiirv. Since 1960 the population growth
rate has dropped sharply. and it is now 0.8 percent per year. almost aslow as in the 11)30s.

A population's size changes in only three ways: people are born,people die, and people move in or out of the counted area. To put itanother way, growth can occur only through natural increase (the
numerical difference between births and deaths) or net immigration
(the difference in the numbers of people moving in and out). To under-
stand population change in the U.S., it is necessary to look at each ofthese demographic processes individually. Figure 3 shows these com-ponents of the population growth of the United States over the last50 years. Tlm following discussion assesses separately the changes infertility (births), mortality (deaths). and net immigration and thendetermines the relative contribution of each to our population growth.

FIGURE 3

Annual Levels of Net Growth, Births, Deaths, and Net Immigration: 1930-1976
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Year
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Source: U.S. Bureau of the Census, Population Estimdtw. and
Prpjvctions. SeriesP-25, No. /06, September 197/.
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1. FIKliTiLITY

Of the three demographic processes, fertility has exhibited the
greatest variation over the past 50 years in the U.S.. Figure 4 shows
the U.S. birth rate (annual number of births per 1000 population),
which fell steadily to as low as 18.4 in 1936 and then increased slowly
after the Depression. As had been expected. the late 1940s saw large
increases in fertility, as young couples who had postponed childbear-
ing during the war began to have their children. The length of time
that fertility remained high, however, was totally unexpected.
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States, 1975.

u.37EFeau of the Census, Statistical Abstract of the United
States, 1977.

Rather than dropping after a few catch-up years, as happened in
most other developed countries. U.S. fertility remained high until the
early 1960s. Indeed, the birth rate remained above 25 births per 1,000
population from 1947 through 1957. The more meaningful total fer-
tility rate (the number of babies that a woman would have in the
course of her life if she successively reproduced at the current rate
for women at various ages in the population) was 3.7 in 1957, or 60
percent higher than in 1940. Between 1955 and 1964 over 4 million
births were recorded each year, something never observed before or
since. (See figure 3.)

The baby boom is only partially explained by the delayed reaction
to World War II. A number of other factors were at work:

c
G
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- The timing of fertility changed. When older 'Women who had
delayed their parenthood were having children at relatively late
ages, younger women began having them at earlier ages. Thus,
women of two different age groups were having children at the
same time. The length of the average interval between births also
declined.

The proportion of women who remained single dropped signifi-
cantly in this period, and average age at marriage declined from
21.5 in 1940 to 20.1 in 1956.

Childlessness declined to a new low, from 20.8 percent of all
ever-married women who had completed their families prior to
the "baby boom" to 10.6 percent of their younger counterparts
after World War II.

The promising economic situation encouraged parents to want.
larger families. Affluence also encouraged people to move to the
suburbs where they had more room for raising children. Three or
four children in the family became the norm.

All these factors contributed to the "baby boom." The people born
between 1947 and 1964 will represent iu bulge in the ageeomposition
of the Nation's population throughout their lives. Some implications
of the "baby boom" bulge are discussed in Chapter

The birth rate once again began to fall in the 1960s, from :13 .3 in
1961 to 17.5 in 1968. After a slight rise, in 1969 and 1970, the birth rate
resumed its decline. even though the proportion of females in the
prime childbearing ages continued to increase. By 1976. the birth rate
had reached an historic low of 14.7, and the total fertility rate was
1.76, well below replacement. fertility of 2. 1 . (With current "U.S.
mortality rates, it takes an average of 2.1 births per woman to ensure
that each generation will replace itself. If continued for 60-70 years.
replacement fertility leads to zero Laura" increase.)

In view of the rising proportions of women in the prime childbear-
ing ages, the decrease in fertility since 1070 has been remarkable. The
causes of this so-called "baby bust" are not completely understood. but
several contributory factors can be cited :

Young adults today are marrying later than their predecessors.
and More of them are deciding not to marry. The marriage rate
declined from its peak of 11.0 (per 1,000 population) in 1972 to
10.0 in 1975, and has since fluctuated slightly around that. level.
Divorce rates continued to climb through 1977, although there is
some evidence, that. they may now be, leveling off. Since 1960, the
proportion of women age 20 to 24 who are single has increased
from 28 to 45 percent.

Economic rondit ions may have contributed to reducing expected
family size. Incomes of young adults recently have risen more
slowly than in the past. thus contributing to lowered family-size
goals.

Better opportunities for women often pose a conflict between
childrearing and alternative roles. More women are completing
college and entering the labor force. Availability of these economic
opportunities may have reduced their willingness to leave the la-
bor force and raise children.

Finally, control of fertility has unproved in recent years. More
effective contraceptives are available, sterilization of nudes as
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well as females has become generally accepted, and abortion laws
have been liberalized. These developments help couples avoid
unwanted births, and improve the timing of wanted births. The
proportion of ever-married %women age 25 to 29 who are still child-
less increased from 12.0 percent in 1960 to 21.7 percent in 1975.

As a result of these factors, U.S. fertility is now at the lowest level
ever recorded, and the U.S. birth rate is among the lowest in the world.
It. remains to be seen what will occur in the future. -Past fluctuations
in fertility do not warrant excessive confidence in predictions of future
fertility. New contraceptive techniques, variations in the economy,
changes in the labor force participation of women, and unpredictable
new social norms are factors that could drive U.S. fertility even lower
than at present or send it as high as it was during the "baby boom."
We have no assurance that fertility will not fluctuate as dramatically
in the future as it has in the past.

2. MOMITY

Mortality has fallen significantly over the lust few years. In 1950
the death rate (deaths per 1000 population) was 9.0, and life expect-
ancy at birth was 68.2 years. For the next two decades there was little
progress in combating mortality.. The 1970s, however, have brought
new declines in death rates and corresponding increases in life, expect-
ancy. By 1970, the death rate had fallen to on all-time, low of 8.9; life
expectancy at birth was up to 72.8 years. Over the past 4 or 5 years
mortality has fallen sufficiently to suggest that additional increases
in life expectancy may be expected in the future. Figure 5 shows the
spectacular improvements in life expectancy over the course of this
century.
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Another important indicator of progress is the declining infant
mortality rate (number of infant deaths per 1000 live births) shown
in figure 6. When first measured at the beginning of this century, the
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live births
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U.S. infant mortality rate exceeded 100 per 1000 birthsthat is, one-
tenth of all babies did not survive their first year. After a steady de-
cline to 29.2 by 1950, the rate hovered there for about 15 years. In the
mid-1960s it resumed its downward trend and by 191T had reached
14.0. Maternal mortality rates, too, have fallen sharply over the last
few decades.

Several factors contributed to these improvements in infant and
maternal mortality : control of disease, rising incomes, better pre-natal
and obstetrical care, lower fertility rates for older women (who have
higher risks of complications and birth defects) and longer intervals
between birthsboth due largely to more effective methods of con-
traceptionand smaller desired family sizes, among others.
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a. Cause of Death
The steady decline in mortality since 1900 has reflected substantial

changes in the causes of death. In 1900 the three leading causes of
death in the U.S. were pneumonia, tuberculosis, and diarrhea, as
shown in figure 7. In the first half of this century, preventive meas-
ures were instituted or cures were discovered for most infectious
diseases. By the 1940s the degenerative diseasesheart disease, can-
cer, and strokehad become the leading causes of death. Today two
out of three deaths are attributed to these three causes.

FIGURE 7

Ten Leading Causes of Death 1900, 1940, and 1976
(Deaths per 100.000 Population)
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2. Tuberculosis (all
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6. Nephritis (all forms)
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5. Pneumonia (all forms)
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1976
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Perhaps the most encouraging development in recent years has
been the significant. decline in heart disease mortality, which con-
tributed to recent improvements in life expectancy. For example,
between 1950 and 1975 the death rate for heart disease for those age
45 to 64 fell by about one-third, and improvements were noted for
other age groups and for both males and females in all racial groups.
A number of explanations have been offered for this sharp decline
in heart disease mortality, including:

A decline in the proportion of adults who smoke cigarettes,
as well as a shift to cigarettes with less tar and nicotine.

An appreciable change in the American dietary pattern. espe-
cially the decline in per capita consumption of certain high-
cholesterol foods.

The development of drugs to control blood pressure, and major
programs to detect and treat high blood pressure.

Greater use of potentially life-saving medical innovations. such
as open heart surgery, intensive care units, and swifter, better-
trained ressene squads.

Deaths att; citable to cancer continue to rise in number and in
rate, in part because those who would previously have died of other
causes now live long enough to get cancer. Another factor, as yet
impossible to quantify, is the exposure to carcinogens (e.g., asbes-
tos, certain chemicals. and radiation) which has accompanied
industralization.
b. Mortality Differentials

Differentials in life expectancy according to sex and race continue
to persist, as was shown in figure 5. Moreover, the gap in life ex-
pectancy between men and women has been increasing. In 1900 a
newborn female could expect to live 3 years more than her male
counterpart. Today the difference. is almost 8 years. Among devel-
oped countries, only the Soviet. Union has a greater difference than
the U.S. in the life expectancies of the two saes. Females have lower
death rates at all ages than do males, and the difference is growing,
rather than diminishing.

Although racial differences in life expectancy continue, the gap
is closing. In 1900, life expectancy for newborn nonwhites in the U.S.
was only 33 years. not much higher than for Greeks and Romans at.
the time of Christ. Since the turn of the century, there has been great
progress for nonwhites. Nonwhite life expectancy averaged 68.3 years
by 1976 compared to 73.5 years for whites.

Undeniably. ours is a healthy, long-lived society, yet the U.S.
still ranks 15th among the nations in infant mortality, 7th in female
life expectancy; and 18th in male life expectancy. The U.S. has a
long way to go before comparing favorably with Sweden which for
1974 had an infant mortality rateof 9.2 and life expectancy at birth
of 75 years. A baby born in the U.S. in that year had an expectation of
life of only 71.9 years.

3. INTERNATIONAL. MIGRATION

About. 50 million persons have migrated to the United States since
Independence, and some 80 percent are believed to have stayed on. Im-
migration reached its peak at the beginning of the 20th century. Be-
tween 1900 and 1910, immigration to the U.S. was approximately 8.8
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million or 12 percent of the entire 1900 population. Immigration then
dropped sharply and reached a low of 0.5 million for the 1930s. Figure
3 shows the steady increase in the volume of net legal immigration
since then, to the current inflow of about 4 million per decade,

There have been major shifts in the country of origin of immigrants
to the U.S. At the turn of the century, the main sending countries
included Italy, Germany, Austria-Hungary. and Poland. Today, the
majority of immigrants come from Latin Ameriea and Asia. In
1971-76, only 7 percent of all immigrants to the U.S. came from
northern and western Europe, regions that supplied 95 percent of the
immigrants during the early history of the Nation. Illegal immigra-
tion originates in the same countries, in the main, from which legal
immigrants come.

In recent years, the issue of illegal immigration has become prom-
inent. This subject is discussed at length in the Select Committee's
Report, Legal anal Illegal Immigration to the United States. For pres-
ent purposes. it is important to note that there is no way even of
approximating the number of illegal immigrants presently living in
the United States. Estimates range from 2 to 12 million. No one can
say how many will remain here permanently and how many will go
back and forth between the I7.S. and their home countries. In 1977 over
1 million apprehensions were made of illegal immigrants, but an un-
known number of these were repeat offenders.

Although the IT.S. Government has gathered statistics on legal im-
migration since 1819. analysts agree that statistics on international mi-
gration are the least reliable of any in the population field because
estimates of both emigration and illegal immigration are shaky and
error-prone. In making estimates and projections of the immigrant
population, the paucity of information makes it very difficult to be
eonfident about derived figures. Consequently. the Census Bureau's
estimates and projections do not take illegal immigration into account.

1. CONCLUSIONS

To repeat, the population of a country can change only through an
intim lance between births and deaths, or Let wee!) in-migration and out-

igrat ion. or both. Look in!, back to figure 3, we see that, because legal
immigration and mortality have been relatively steady, changes in the
net. growth of our population over the last 50 years have been deter-
mined almost entirely by swings in the number of births.

Ifowever, the recent declines in fertility have reduced the role of
an excess of births over deaths in determining total population growth,
and immigration is becoming an increasingly imporbint,component of
the growth of the U.S. population. Since the 1950s the annual rate of
natural increase has dropped from 15 to 6 (per 1000 population). The
rate of net legal immigration has remained almost constant at approx-
imately 1.5 per 1000 population. Thus, legal immigration now contrib-
utes about 0 percent of IT.S, population growth. compared to only

pereent in thef10s. Illegal immigration would increase this per-
centage by some unknown amount.; some estimates run as high as 50
percent or more.
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B. FurcritE SIZE

The unexpected "baby boom" led many to expect further rapid
population growth fort he United States. Predictions of a population
of more than 350 million by the year 2000 were common in the early
1960s. As with the extreme forecasts in the 1930s of a population of
160 million by 1980, these latter prognostications will undoubtedly
be proven incorrect. This section first considers sonic of the issues
involved in making population projections, next. discusses the Cen-
sus Bureau's current projections, and then examines the prospects for
zero population growth in the U.S.

1. PROJECTIONS AND PREDICTION'S

Since the time of Malthus, forecasts of future population have. been
made, and not a few have been proved wrong. Erroneous forecasts are
!mule because demographers base their projections on current human
behavior when they make their calculations. Demographers of the
1930s had no way of predicting the dramatic rise in fertility which
produced the "baby boom." On the other hand, a projection made in
1938, although missing the population size for 1975, predicted the totalfertility rate to he 1.7 children per ever-married motherright on
target f.

After their failures of the 1930s and 1940s, demographers became.
more cautious and ceased to treat, their projections as "predictions"
of the future size of the population. The distinction between a projec-
tion and at prediction is an imixwtant one. A projection calculates the
future population under clearly stated assumptions about future demo-graphic behavior, but says nothing about whether those assumptions
are likely to hold true. A projection cannot be wrong, because it is the
necessary mathematical outcome of the chosen assumptions: the as-sumptions on which it is based can, of course, turn out to be wholly
incorrect. Makers of predictions, on the other hand, try to select the
projection which seems most likely to occur.

Since the 1950s the (7ensus Bureau has periodically made severalprojections of the future population, based usually on alternative
as.sumptions about. fertility. To make policy, of course, both Congress
and the Executive Branch would prefer to have a single reliable pre-
diction rather than several alternative projections with no basis forchoice of the most likely. Mr. Elmer Smith, Associate Commissionerof Social Security for Program Policy and Planning, discussed the
use of projections in making, Social Security policy :

Such projections are notand cannot be considered tobeexat predictions of future experience. However. when
revised periodically to reflect. changes in experience and inter-
pretation, they can provide information that is essential for
making informed policy decisions.

Users must be careful in deciding which projection to use for atprediction. The "average" projection based on the intermediate as-sumptions will not always be the most likely or the most. useful one.Mr. Jacob Siegel. senior demographic. statistician at the CensusBureau, suggested that when it would be costly to society to under-

1
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estimate the population, policy makers should choose the high pro-
jection. Conversely, if it is costly to overestimate, the low projection
should be chosen.

Certain kinds of projections represent more accurate predictions
than others. In general. the larger the area and size of the population.
the more reliable the projection. More important, whenever fertility
the least predictable demographic variabledoes not enter the calcu-
hitions. one can be more confident of the relative accuracy of the pro-
jected figures as predictions. Thus, for example, it is easier to determine
tho size of the elderly population fifty years in the future than the
number of births in the same year. The elderly of the future have al-
ready been born, and future mortality rates can be estimated with
greater accuracy than can future fertility rates.

2. CENSUS BUREAU PROJECTIONS

The current official Bureau of the Census projections of the future
V.S. population that are shown in figure 1 are based on the population
and age composition enumerated in the 1970 Census, as well as on
assumptions about age-specific fertility, mortality, and migration rates.
Projections made in this way are more realistic than if the net growth
rate alone were projected into the future. For example, in the early
1980s the proportion of young adults in the population will be quite
large, as the "baby boom" generation reaches adulthood. Even if fer-
tility rates remain low. the number of births is projected to increase,
in an "echo" of the original "baby boom." This echo effect appears in
all the Census Bureau projections, regardless of the. fertility assump-
tion used, because of the current are structure of the U.S. population.
t. ASSUmptions

The current Census Bureau projections. which were made in 1977,
incorporate three alternative assumptions about fertility but only one
assumption each about immigration and mortality. Net legal immigra-
tion to the U.S. is assumed to be 400.000 per year. the level set by law.
As to illegal immigration. Mr. Manuel D. Plotkin, Director of the
Census Bureau, told the Committee : "No component of illegal migra-
tion is assumed for the simple reason that there are currently no
reliable data on the annual net illegal migration flows to the Nation,
and no sound basis for making assumptions about the future."

Similarly, alternative assumptions are not made about mortality
rates. Mr. Plotkin told the Committee that.:

Our most. recent set of national projections incorporated
the declines through 1976 and projected gradual future de-
clines in mortality which would increase the life expectancy
by '2050 from G9.1 to 71.8 for males and from 77.0 to 81.0 for
females.

Some people assert that future discoveries will dramatically
lengthen life expectancy in the near future, but there is little factual
basis for such optimism. Dr. Robert N. Butler,Director of the National
Institute out Aging, told the Committee that, despite historical in-
creases in life expectancy, there is no evidence t hat life span (maximum
potential longevity) has ever increased or that it will increase in the
sea r future.

35.1;65 - 79 - 3
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The Bureau of the Census makes no single assumption regarding
future fertility. To provide a range likely to encompass future trends,
three alternative sets of assumptions about completed family size have
been used. The high projection (Series I) assumes a completed family
size of 2.7. The intermediate (Series II) and low (Series III) projec-
tions assume 2.1 and 1.7 children per woman, respectively. For each
series, fertility is assumed to move gradually from the 1977 level of
1.76 children per woman to the ultimate specified level over a transition
period, after which it will remain at the specified level.
h. Numerical Result8

Table 1 shows the population and growth rate trends for each pro-
jection. Since the assumptions about mortality and immigration are
the same for each series, any variations in future population size are
necessarily the result of differences in the assumed level of fertility.
Although the differences between the three series before 2000 are rela-
tively small, cumulation of the small differences in fertility behavior
produces huge differentials by the year 2050.

TABLE 1.-PROJECTIONS OF THE U.S. POPULATION: 1980-2050

Series I
(TFR .4.7)

Series II
(TFR..2.1)

Series III
(TFR=.1.7)

Population (millions):
1980 224.1 222.2 220.7
1990 254.7 243.5 236.3
2000 282.8 260.4 245. 9
2010 315.2 275.3 250. 9
2020 354.1 290.1 253. 0
2030 392.8 300. 3 249.3
2040 ... .... 438.0 308.4 241.1
2050 488.2 315.6 231.0

Growth rate (percent):
1980 1.2 0.9 0. 7
1990 1.2 .8 . 5
2000 1.0 .5 .2
2010 1.2 .6 .2
2020 l.1 .4 . 0
2030 1.1 .3 -. 3
2040 1.1 .2 -. 4
2050 1.1 .2 -. 4

Source: U.S. Bureau of the Census, "Projections of the Population of the United States: 1977 to 2050," Current Popula-
tion Reports, Series P-25, No. 704. (TFR-total fertility rate.)

For example, the Series I population is more than twice that of
Series III in 2050 (257 million larger) yet the difference in fertility
between Series I and Series III is only one child per woman. Even
the effects of a difference of 0.4 children are substantial; by 2050, the
Series II population exceeds that of Series III by 85 million. These
projections illustrate the extent. to which apparently small differences
in one demographic variable, in this case fertility, can significantly
affect future population size.

The projections also show the momentum for population growth
which results from the current young age structure in the United
States. Although the completed family size of '2.1 children in the
Series II assumption means replacement fertility-that is, each gen-
eration is only replacing itself with, a new generation of the same
size-the annual growth rate in the Series II projection increases to
0.9 percent during the 1980s and then declines slowly to 0.2 percent
by 2050. (Continuing growth in Series II after 2050 is due entirely
to the assumed legal immigration of 400,000 per year.)
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This short-run momentum for growth exists largely because of the
high proportion of women born in the 1950s "baby boom' who willbe in their childbearing years over the next two decades. For instance,
the number of women age 20 to 29 increased by 4 percent between 1975
and 1976 and is projected to increase another B percent by 1980. Even
in the Series III projection, which assumes below-replacement fer-
tility, the population would increase 1:1 percent by the end of the cen-
tury.. Only after 2010 would an excess of deaths over births produce
a natural decrease. However, continuing net immigration would then
keep the population growing for another decade. Not until 2020 would
net legal immigration be too low to offset the sizable natural decrease
result mg from continued low fertility and the older age structure that.
would then exist. Figure 8 shows net. population change in the three
Census Bureau projections and illustrates the "echo" of the "baby
boom" which occurs in each.
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FIGURE 8

Population Projections, Annual Net Population Change: 1975-2050
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Source: U.S. Bureau of the Census, Current Population Reports, Series P-25,
No. 704, 1977.

Thu relative contribution of natural increase and net legal immi-
gration, respectively, to future growth will depend on which projec-
tion series proves to be the most accurate. Under Series II, with
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replacement fertility of 2.1 children per woman, immigration becomes
responsible for all growth after several generations. As mentioned
above, in Series III, net immigration contributes a larger and larger
proportion of population growth until 2020 when natural decrease is
so large that it can no longer be offset by net legal immigration. Only in
Series I does natural increase retain its historic importance as a con-
tributor to population growth. Thus, if fertility remains near its
present low levels, the United States will witness a growing_propor-
tion of immigrants in its population. In the 21st century the U.S. may
once again become a nation of immigrants in which the principal
population issue is the assimilation of new citizens from other cultures.

3. CHOICE OP A PROJECTION

To reiterate, all three of the Census Bureau series are projections
and not predictions. They are based on defensible, though different,
sets of assumptions and do not pretend to predict the future. Mr. Plot-
kin, after explaining to the Select Committee the assumptions used
by the Bureau of the Census, added:

The extensive discussion about the assumptions which go
into our projections is intended to underscore an important
message: demographers are wary of precise prophecies and
devote considerable effort to reviewing and testing their
assumptions. Projections are the outcome of this process,
and valuable guides for planning so long as the limitations
are kept in mind, as well as the alternative patterns of growth
and change.

users of Census Bureau projections must exercise judgment in
deciding which projection provides the most plausible prediction.
Analysts choosing Series I cite the theories of Dr. Richard Easterlin
of the University of Pennsylvania and others who have forecast a
new baby boom in the 1980s due to the expectations of improvingeco-
nomic conditions for young adults. The proponents of Series II note
that current surveys of childbearing plans indicate that the replace-
ment. fertility level of 2.1 children per woman will prevail in the
coming years. However, because the total fertility rate is now well
below replacement level, Series III projections which assume 1.7
children should not he dismissed. Some demographers believe that
current patterns of women's labor force participation and delayed
marriage will continue and that the low fertility rate used in Series
III therefore is appropriate.

It is important to note that these projections do not deal with
possible annual variations in birth rates, such as those due to transi-
tory changes in economic conditions. For most purposes. it is not
important to predict year-to-year fluctuations around the trend,
bemuse they do not have much social impact. However, five-to-ten-
year or even longer swings in fertility away from the trend might
call for substantial social adjustments, as aid the 30-year cycle of
the. "baby boom" and -baby bust." Demographers have as yet had
little, success in forecasting such swings. Periodic revision of pro-
jections, however, should otter policymakers some guidance in deal-
ing with such fluctuations.
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Some analysts contend that none of the%e Bureau of the Census
projections is appropriate for use as It prediction of future population
size. Anton) the citics are those who 'forecast that. an imminent
breakthrough in disease control would require different mortality
assutriptions. Indeed, the Census Bureau assumptions with respect to
that variable may well be found to have erred on the conservative side.

The most significant difference between Census Bureau projections
and those made by other analysts stems front the failure of the
Bureau to include illegal immigration in its calelations. One alter-
nate projection by Zero Population Growth. Inc. assumes illegal
immigration of son,uuo per .vea in addition to legal immigration of
.10,001) and continuing low fertility and mortality. I'uder these
conditions, the population would reach 325 million in 2025. ()miffing
the illegal immigration component. it would reach only 27-1- million
in that year.

1. CONet.VSIONS

In spite of some mass oielha st:itenients to the contrary. the 1; sited
States has not. attained zero population (.grmvtli. I) spite the current
below-replacement total fertility rate of 1.7(1. our population will con-
tinue to increase for many years because of the young age structure 811(1
net immigration. ()wing to the baby boom. the U.S. now has a rela-
tively high proportion of women ill the prime childbearing ages and
a resulting momentum for growth that is independent of fertility.
mortality. or immigration rates. ()ver several ((prinks. of coarse, per-
sistent blmv-replacement-level fertility 11'011111 111'1.S1." 1)0101101011
growth. but even a fertility rate of ..1 children per 11'011111 II will never
result in zero population growth as long us there is positive net
immigration.

C. Porci.ATIos Guoni Pito .%xo ('os

Ifow poptdation growth affects the well-being of s(xiety has been
discussed since the. time of Malthus. Today. most analysts 11'0111(1 agree
that. population growth lilt imately niust cease, because infinite &rrowtIi
in a finite world is an impo:ssibility. They disagree strongly about- the
meaning of -ultimately.- however. Some claim that population growth

i 111W for th(,iisands of years because, when existing resources
run low, new sources and substitutes can be found. ()tilers argue that
population growth must cease witliiii centuries. 'file ('Ilib of IZonie
holds that ixquilat and (.otioinic growth must cease almost imme-
diately to that. 11';401114.:: (1111 (4,;(41 out to :-111/140

current world10 1010118.111)11. report of the Select Committee on
reywhil Ng/ h.s 1111(1 Pelf/ ih.e.s. analyzes tiles:,

arguments for and against continued global population growth.
The narrower question of t 18. advantages am! disadvantages of fur-

the'. United States population grmvtli has received considerable atten-
tion during the last decade. Organizations such as Zero Population
Growth. h. inc. have advocated policie!.; and Irogra ms to achieve cessat ion
of (*.S. population growth IS soon as possible. and other grotipsargtw
for an ininwdiate end to go%vt.11 or even for the 1.irtuos of gradual
p(ipulation decline. On the other hand, others contend that 1 -.S. popu-
lation growth should Is' Il0:111S1' 0011(11111111 slow 1).01/11111t1011
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next 20 years, to 1.2 children per woman. It would next have to rise
to for ii time and then fluctuate below and above the replacement
level for centuries. Although such pronounced swings are not likely.
they would entail great social disruptions if they did occur, because of
their effects on the relative sizes of generations. Dr. Thomas Espen-
shafh.. associate professor of economies at Florida State University.
summed up some of these timing issues in testimony before the
Committee:

It is probable that a very abrupt attainment of stationarity
would have a serious diseqinlibrating effect in the short and
intermediate run, but would have a smaller size than the
ultimate stationary-stable population achieved by a more
gradual transition. Thus, we need to know more not only
about the costs and benefits of alternative ultimate population
sizes, but also the costs and benefits of alternative paths to
population stationarity as well.

Much of the discussion of the effects of a given population size. or of
the different paths to a given population size, focuses on the changes
in age structure of the population which would come about with the
changing growth rate. It is well known that a fast-growing population
with high fertility rates has a younger age structure than a slow-
growing population. Some of the consequences of changes in the age
stricture of the population are discussed in Chapter II where the
effects on society of the "baby boom" and "baby bust" are analyzed.
The rest of this chapter discusses some of the economic consequences
of different population sizes and growth rates.

S. ECONOMIC CONSEQUENCES

Economists agree that. since labor is one of the major inputs to pro-
duction, rising population and labor force growth rates will raise the
growth rate of the total gross national product. (GNP). They disagree,
however, about what will happen to per capita output, because it is
unclear how much investment will accompany the labor force growth.
I t capital does not grow commensurately with the labor force, less
capital per worker will be invested and productivity may fall. In addi-
tion, the supply of natural resources necessary for production may be
affected by population growth.
a. investment

To determine the effect of population growth on investment, econ-
oists have analyzed, first, links between population and investment
through savings. Economists have long assumed that high fertility
and the associated young age structure of the population would lead
to low rates of saving, both private and government, because of high
immediate consumption needs. Dr. Espenshade reported to the Select
Committee, however. that the scanty evidence available so far does not
support this hypothesis unambiguously.

The effect of population growth on investments in "human capital"
is even more difficult to assess. Dr. Joe Wray of Harvard University
told the Committee that children in large families have poorer health
and survival prospects, lower measured intelligence, and lower educa-
tional attainment than children from smaller families. Thus, in the

4)
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long run a society with large families may have lower produc-
tivity than one with small families. Witnesses disagreed about the
importance of these negative aspects of large families for a developed
country like the United States and about the extent to which high
income can compensate for large family size.

A third relationship which has been studied is that between popula-
tion growth and the rate of technological innovation. Population
growth can foster such innovation and thus stimulate economic growth
for two different reasons. First, the pressure of a growing population
against constant resources may force the development and adoption
of new technologies, so that productivity and living standards can be
maintained. Second, larger populations may permit more creativity
and exchange of ideas. Dr. Julian Simon of the University of Illinois
testified that :

. . . in the long run the most important impact on popula-
tion size and growth is the effect of additional people upon
the stock of useful knowledge that is employed in the produc-
tion of goods and services. This positive effect is large enough
in the long run to dominate all the negative effects of popula-
tion growth.

Basing his discussion on theoretical factors, simulation models, and
empirical work which has failed to confirm any negative economic
effects of population growth, Dr. Simon claimed that a larger popula-
tion results in higher per capita income within 50 years. Since crea-
tivity has not yet been directly measured, however, he found only
indirect support for the hypothesis that population growth fosters
innovation.

A fourth way in which investment is affected by population growth
is through aggregate demand. Some analysts see rapid population
growth accompanied by household formation as a stimulus to residen-
tial construction, which may in turn produce an investment and em-
ployment boom. The current maturing of the "baby boom" generation
will indeed produce a growing demand for housing. Members of this
generation have delayed Both manage and childbearing, but they have
formed independent households at a rapid rate.

The early 1980s will bring a peak of new household formation, with
almost 1.5 million households added each year and a strong demand
for both new and existing housing. Whether this household formation
will produce a national investment boom remains to be seen. Most of
the evidence on the relation between growth in households and other
investment deals with shifts in the geographic location of economic
activity rather than aggregate national trends.

In the 1940s, there was much commentary attributing the stagnation
of the 1930s to a slowdown in population growth. Dr. Espenshade
summed up current thinking on the subject as follows:

I think the general consensus of the economic demographic
community, in hindsight anyway, is that the causal mecha-
nism was just the reverse. The reason the birth rate was low
was because of the economic insecurity that permeated the
economy rather than vice versa.

4!,
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b. Natural Resources
In addition to capital and labor, a determinant of GNP is the wealth

of natural resources (such as land, air. water, raw materials, and
energy) with which capital and labor must work. If population growth
leads to faster consumption and depletion of these resources, the pros-
pects for continuing growth in GNP are impaired. There is consider-
able disagreement about the extent of resources available to the United
States. Pessimists would say that no resources are renewable, that
nitimately_they will all be used up, or polluted to such an extent that
they are unusable, and life will inevitably be blighted. Most argue,
however, that though some resources such as petroleum deposits are
clearly finite, there are renewable resources such as solar energy with
which a certain economic output can be sustained indefinitely.

Optimists believe that natural resources are essentially limitless and
that when current resources 1'1111 low, new sources will be found, such as
mineral deposits or new technologies. An intermediate view is that
natural resource limitations have been overcome by investments in
the past and that for the foreseeable futur., the prospective population.
can be supported, although some adjustments in prices and uses will
surely take place. 1)r. Simon pointed out to the Select Committee that
prices of natural resources have fallen continuously over history: thus
scarcity, as measured by price. has decreased rather than increased
with economic growth.
e. Per Capita GNP

The net effect of population growth on per capita GNP is not clear,
because of the diverg,ent impact of the forces discussed above. Dr.
Espenshade extended the findings of the 1972 Commission on Popula-
tion Growth and the American Future (that there is no convincing
argument for a larger population) by concluding that there, is also no
convincing economic argument against further population growth:

Given the current state of theory and empirical analysis, a
population policy based on a hypothesized significant increase
in per capita. consumption (as a. result of the attainment of a
stationary population) is un warninted. While there seems
to be little doubt that increasing growth of population leads
to diminishing returns to fixed factors and a dampening of
the aggregate capital-labor ratio, there are a variety of inter-
actions about which we know comparatively little.

Thus, in contrast to Dr. Simon's belief, noted above. that the net
effect of population growth on per capita GNP is positive. Dr. Espen-
shade's assessment is that no conclusion can yet he drawn about the
effects of population growth.

The Select Committee has not come to any conclusion about the
effects of population rowth on per capita GNP in the ITnited States.
It seems. however, that most experts agree that the population growth
which actually ociies in the future will not have major long-run
macroeconomic effects for the U.S.. compared with the impact of
other influences on economic !rrowth.
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3. CONCLUSIONS

The issue of when United States population growth should end
remains unresolved. Any goal for U.S. population size should take
into account economic, social, psychological, political, and interna-
tional aspects of well-being, among others. The size and growth of the
United States population is linked to its composition. As the follow-
ing chapter shows, certain consequences of age structure of the U.S.
population are among the most salient demographic issues today.

II. CHANGING AGE COMPOSITION OF THE
UNITED STATES POPULATION

The relative numbers of the population in various age groups raise
important questions that are not related to the size of the total popula-
tion. Recent and prospective changes in the age composition of the
American people present clear policy implications for child care,
education, labor markets, the elderly, and fiscal policy.

A. AGE COMPOSITION OF THE NAios

Today there is great concern about the "aging" of the U.S. popula-
tion. The number of people age 65 or older (the "elderly") is grow-
ing while elementary and secondary schools are closing for want of
students. Only .25 years.ago almost half our population was under 25,
and many predicted that this proportion would increase. 'What tran-
spired between 1953 and 1978 to change us from a nation getting
younger to a nation growing older

1. HOW DOES A POPULATION AGE

A population is said to be aging if the median age is rising and to be
getting younger if the median age is falling. (The median age is that
point at which exactly half the population is younger and half is
older. If a population contains 99 members whose ages range from
one to 99 years, the median age is 50.) Although populations may age
as people live longer, in fact it is fertility change that is the principal
ingredient in the aging process of a population. When fertility de-
clines, the proportion of children in the population declines and hence
flue median age increases.

Somewhat surprisingly, declining mortality often results in a
slightly younger population. Historically, greater reductions in death
rates have occurred at younger ages than at older ages and thus low-
ered the median age as the number and percent of younger people
increased. Since about 1960, death rates among people under age 40
have been so low in the U.S. that any further reductions in mortality
for these ages would be small.

Accordingly, falling mortality has resulted recently in a slight
increase in the median are of the U.S. population. The magnitude of
such changes should not be overstated, however, as the change in our
age structure due to mortality improvement has been quite small. Only
in rare cases of large. sudden rises in mortality for certain age groups
do the age-composition effects become significant, as when France
and the Soviet Union suffered massive losses of young men in both
World Wars. The U.S. is fortunate in not having suffered any such
demographic disasters.

43
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Immigration also affects the aging of a population. Because immi-
grants have been disproportionately young. Immigration to the U.S.
has helped slow down the aging process during this century. Con-
tinued immigration can be expected to have such effects in the future,
if international movement continues to be concentrated among young
adults.

. Finally, the appearance of particularly large generations-for
example, the "baby boom"-has a significant impact on the median
age of the population. Changes in age composition are to a considerable
extent dependent on the stage in life of that particularly large genera-
tion, whose disproportionate size is the result of increases in fertility
in the past.

The U.S. median age climbed throughout the first half of the 20th
century, from 22.9 years in 1900 to 30.2 in 1950. It then decreased until
about 1970 because of the baby boom and the growing proportion of
children in the population. Since then, with declining fertility, the
median age has once again resumed its long trend upward, reaching
29.4 in 1977.

The median age, however, can conceal significant variations in age
composition. More descriptive detail may be obtained by calculating
the percent, of the population in various age groups. One conventional
division is 0- 17,15 -R4. 6:;+, as shown in table 2.

TABLE 2.-AGE COMPOSITION OF THE U.S. POPULATION, ACTUAL AND PROJECTED: 1900-2050

Percent of the population Dependency
17

Median age 0-17 18-64 65+
ratio: (0 plus

65+)1(18-64)

Year:
1900 22.9 40.3 55.6 4.1 79.9
1910 24.1 38.0 57.7 4.3 73.4
1920 25.3 37.3 58.1 4.6 72.11930. .............. . 26.5 34.9 59.7 5.4 67.61940 ..... . .. ...... ..... ... 29.0 30.5 62.7 6.8 59.6
1950 30.2 31.1 60.8 8.2 64.5
1960 29.5 35.8 55.0 9.2 81.8
1970 28.1 34.0 56.2 9.8 78.0
1977 29.4 29.5 59.6 10.8 67.6Projection:
1980:

I 29.9 28.5 60.4 11.1 65.6II.. 30.2 27.9 60.9 11.2 64.2III ._. . 30.4 27.4 61.3 11.3 63.2
1990:

I.. 31.4 29.8 58.5 11.7 71.0II 32.8 26.6 61.1 12.3 b3.5
III 33.7 24.4 63.0 12.6 58.6

2000:
I 32.5 31,1 57.6 11.3 73.5
II 35.5 26.5 61.3 12.2 63.1III. ............... .. 37.3 23.1 b3.9 12.9 56.5

2010:
I 31.1 30.0 59.0 11.1 69.5
II 36.6 24.6 62.8 12.7 59.4
III 40.2 20.7 65.4 13.9 52.8

2020:
I_ 31.4 31.3 56.0 12.7 78.5
II 37.0 24.6 59.8 15.6 67.2III 41.7 19.9 62.3 17.8 60.5

2030:
1 .. ., 31.2 30,9 55.1 14.0 81.5
II 38.0 24.1 57.5 18.3 73.8
III 43.2 19.2 58.7 22.1 70.3

2040:
I 30.7 31.1 56.4 12.5 77.5
II 37.8 24.0 58.2 17.8 71.8
III.. 43.9 18.8 58.4 22.8 71.2

2050;
I 30.9 31.5 56.2 12.3 78.1
II 37.8 24.3 58.2 17.6 71.9
III 43.7 19.0 58.4 22.7 71.3

Source: Bureau of the Census, Historical Statistics of the United States, Colonial Times to 1970, September 1975: Bureau
of the Census, "Projections of the Population of the United States: 1977-2000," Current Population Reports, Series P-25.
No. 704, July 1977.
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Such a division permits the calculation of the dependency ratio
number of "dependent" people under 18 and over age (4, per lOo
"active" people age 18 to 64), which is roughly the ratio of dependents
to potential economic producers.

Despite major shifts in age composition, the U.S. dependency ratio
has changed only slightly in recent years. It is important to note, how-
ever; that over time the composition of the dependent population has
shifted markedly away from children and toward the elderly. In 1900
there were 1(1 youths tuuler age 18 for every elderly person; by 1977
there were only 3 youths for each person 65 and over, a solid indicator
of the "aging" process taking place in the U.S.

*2. CONSEQUENCES OF FUTUIIL AGE COMPOSITION

Because of the uncertainty surrounding future patterns of fertility,
it is difficult to forecast with confidence the median age of the popu-
lation in 1990 or 2000except. to say that barring a new "baby boom"
it will be older than at present. Should fertility remain well below
replacement, the median age at the turn of the century could be as high
as 37; if fertility increases to 2.7 children per women, the median ago
will rise only to 32.5, Table 2 shows the variation in median age and
dependency with each of the three Census Bureau projection series.

The college age, population (age 18 to 24) will gradually fall as a
proportion of the total population. from 13 percent today to less than
10 percent by 2000. On the other hand, the 35 to 44 age group (the
prime-age labor force group) will increase from 11 percent today to
close to 15 percent of the population by 2000. The elderly population
will grow gradually until 2010. After that year, the numbers will soar
to over 50 million by 2030, when the elderly will constitute between
14 and 22 percent of the population.

The. post-war "baby boom," together with the dramatic drop in
fertility in the 1970s, have had a tremendous impact on the age compo-
sition of the Nation. More important perhaps is the impact of this
change on the lives of Americans now and for the next 70 years. The
"baby boom" generation has been likened to a watermelon swallowed
and then gradually digested by a boa constrictor. One can visualize
the passage of this generation through the life cycle in figure 9. With
reference to the lasting effects of the baby boom, Mr. Manual D.
Plotkin, Director of the Census Bureau, testified :

During the next, several decades. the major demographic
factor will continue to be the aging of the baby boom popu-
lation. The people born during, the peak of the boom, the
1950s and early 1960s, will continue to be the largest popula-
tion group throughout, most of their lives. As this large
group passes through each of these ages, the institutions that
deal with population of particular ages will undergo the
strain of rapid expansion and a decade or two later the often
more painful task of precipitous retrenchment.
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FIGURE 9

Future Population Size by Five-Year Age Groups,
Census Bureau Series II Projection
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The "baby boom" is of tremendous importance, not only because of
its own absolute size, but also because of its size in relation to the
generations immediately preceding and following it. This is the only
time in U.S. history that a generation of people has been greater in
numbers than those a little older and those a little younger; it is an
unprecedented "bulge" in the U.S. age structure.

The generation born during the 1930s has been labed the "good
times" greneration. There were fewer people born in the 1930s than in
either the preceding or the following decade, and they, too, are thus
unique in U.S. demographic history. 13y virtue of their small numbers,
the 1930s cohort has experienced relative abundance throughout life.
For them, for example, there were no overcrowded schools. Later,

4;
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upon their entry into the labor force, the individuals of this generation
were in short supply; thus they commanded high wages and advanced
rapidly as their more numerous elders retired.

The "baby boom" generation faces the opposite situation. Rather
than experiencing relative abundance, the members of the "baby boom"
generation may well experience relative scarcity. They have already
been through traumatic overcrowding in elementary and secondary
schools and higher education. Passage of the "baby boom" generation
through later stages of the life cycle will pose additional problems for
society, contributing first to a large number of workers entering the
labor force and later a bulge in the number of retirees.

This chapter discusses the effect of changes in the age composition
on policy choices concerning child development, education, the labor
force, the elderly, and fiscal issues such as those of the Social Security
system. Changes in age composition that result front fluctuations infertility have other far-reaching effectson crime, for instance- -that
will be discussed here only in passing.

B. IMPLICATIONS oR CHILD CARE

Since 1965, despite declining fertility, the number of preschool
children (i.e., under age 6) with mothers in the labor force has in-creased 65 percent. The reason for this is the rapidly growing labor
force participation of women, which is discussed later in this chapter.
In 1977, 1 percent of mothers with preschool children worked, com-
pared to 20 percent in 1965. These children are being cared for under
vastly different conditions from those a mere 25 years ago, when most
mothers of young children were not in the labor force. Who takes care
of these children? What is the quality of their care?

In 1965, 62 percent of preschool children with mothers in the labor
force were cared for by a relative, usually in the child's home. Thirty-
one percent were cared for either by a baby sitter in the child's homeor itt a private faintly day care home. (In a family day care home, a
woman cares for the children of a few working mothers and often her
own children as well.) On1).. 5 percent attended a regular, licensed day
care center. A few young children were left to care for themselves, but
fortunately they represented less than one percent of all children of
working mothers.

Within the preschool age group. the infants and toddlers should
be differentiated from those age 3 to 5. About half the latter were
in nursery school~ as of 1976. I however. no data are regularly col-
lected on the care of younger preschoolers. so the demand for care
for this .r1'0111) is 11101V difficult to assess. As the number of preschool
children with working mothers grows, the quality as well as the
availability of day care will become more crucial questions. At hear-
ings of the Select Committee. Dr. Isabel Sawhill, director of the
National Commission on Manpower Policy, agreed with Representa-tive James Schomer that more research is needed on the effects
of different types of care on young children.

Dr. Sandra Ilottet, research associate at tht.. Urban Institute,
told the Committee that parents are concerned about the quality of
child care. and a recent study indicated that. parents are satisfied
on the whole. Only one-quarter of these parents would like to change
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to another form of care, some undoubtedly because of natural changes
as their children grow up. However, Dr. Hofferth suggested that
parents may report satisfaction with the care they are using because
they have no alternatives. "Parental satisfaction may not reflect
their true difficulties in obtaining care for their children," she con-
cluded.

In addition, Dr. Sheila Kamerman, associate professor of social
policy at Hunter College, told the Select Committee that older chil-
dren also need care :

'We can assume that there is both need and significant
demand for child care services among parents . .. of school-
age children, at least through ages 8 or 9. But so far an ac-
curate quantitative assessment is impossible.

Two factors indicate that the number of children of working
mothers is likely to increase in the future. First, in the 1980s, the
number of women in their childbearing years will be at its peak
(again, the "baby boom" generation of the 1950s and early 1960s).
If their fertility follows the Series II assumptions of the Census
Bureau, the number of children under age 6 will increase by 26 per-
cent between now and 1990. This is an echo effect of the original
"baby boom," as shown in figure 10.
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FIGURE 10

Estimates and Projections of Preschool Age Children with
Mothers in the Labor Force, 1970-1990, Assuming Census

Bureau Series II Fertility
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Source: Based on Data from Sandra Hofferth, Testimony before the
Select Committee on Population, May 25, 1978.

Second, today 34 percent of all preschool age children have
mothers who are in the labor force. Dr. Hofferth projects an increase
to 43 percent by 1990, using the Series II fertility projections of the
Census Bureau. The actual number thus would climb from 6.3 mil-
lion to 10.5 million. She added, moreover, that "slight variations in
fertility rates should not affect the overall prediction of greatly
increased need for child care services by 1990, as long as the present
relationship between childbearing and employment remains the same."

Predicting what type of child care will be most in demand in the
future is difficult. If current arrangements are extrapolated, Dr.
Hofferth estimates that the number of children of working mothers
in day care centers and in nursery schools will increase by two-thirds,
from 344,000 in 1977 to 575,000 in 1990. Most children, 6.5 million,
presumably will still be cared for either by relatives or by another
person in the child's home.

35-885 0 - 78 - 4
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These estimates assume no change in usage rates for the next dec-
ade. But changes will occur, some of them due to demographic factors.
Single parents are more likely to be in the labor force and to use child
care away from home than their married counterparts. The number
of families headed by one parent (usually the mother) has increased
tremendously in recent years, and this trend shows no sign of abating.
Dr. Sawhill commented:

Between 1970 and 1975 alone, the proportion of all chil-
dren under 18 living in single parent homes rose from 12
percent to 17 percent and most of this increase can be traced
back to rising marital instability. Nine out of ten of these
children live with their mothers, and 44 percent of these
female-headed families are poor.

Dr. Paul Glick, senior demographer at the Census Bureau, testi-
fied that one-third of all marriages are expected to end in divorce
and that one-third to one-half of all children born in the 1970s are
expected to spend at least a few years in a single-parent family be-
fore they reach age 18: Yet Dr. Glick is optimistic about a possible
future decline. in the divorce rate, as marriage rates taper off.

Interestingly, the trend toward smaller families should not result
in less demand for day care centers. Dr. Hofferth noted:

Since parents can better afford tuition or fees if they have
only one or two children, we might expect, an increase in the
use of centers and licensed homes to result from declining
family sizes.

Public policy cannot ignore the dramatic developments presently
taking place. Dr. Sawhill told the Committee that the right of every
woman to seek gainful employment must be assured; on the other
hand, "... we need to be concerned about what will happen to children
as fewer and fewer of them can count on the full-time care of one
parent." Part-time work and flexible scheduling of hours would help
mothers resolve the child care dilemma, but most would still have to
rely on clay care of some type. Dr. Iloffeth testified that:

The goal of concerned policynmakcrs should be to facilitate
the maximum of choice and quality (of day care) with the
minimum of cost and red tape.

Dr. Sawhill has suggested that public policy initiatives should
support:

. . . greater male-female sharing of housework and child
care, with the division of responsibilities reflecting the true
preferences and abilities of the individuals involved rather
than being culturally predetermined.

Dr. Sawhill also suggested that greater use of flexible and part-time
working hours be explored as a method of easing the child care
dilemma before massive organization of other forms of child care
is undertaken by society.

Many mother:; who wish to work are deterred by the lack of reason-
ably priced, reliable child care. Provision of such care would help
these mothers and could have the added benefit of reducing the wel-
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fare rolls to the extent that welfare recipients would thereby be
enabled to earn their own living. Dr. Sawhill recommended further
improvement, of income tax credits for child care services.

Several witnesses suggested that society recycle resources which
are not now fully utilized in order to meet the denimid for child care.Many school buildings are now standing empty. Mrs. Katherine
Eisenberger, director of the American Association of School Admin-
istrators'°Population Project, testified about ways to meet the growing
demand for extended care services for children :

Ten-to-twelve-hour-nursery day care services for pre-
schoolers of working mothers will become a high priority
need. In sonic areas the local schools have provided these serv-ices. The anticipated excess space, as well as the location of
most school buildings and the readily available personnel,
makes the school a logical place to look for these services in
the future.

Another underutilized social resource is the growing elderly popu-
lation, particularly the so-called "young-old." those age 65 to 74.
many of whom are in good health, alert, and active. Some who no
longer seek full-time work might find meaningful and remunerative
employment in caring for children.

With the growing demand for child care, chains of such centers are
already cropping up throughout. the Nation, and more can be expected.
This rapid growth raises the question of monitoring care forthe protection of the children. Dr. Hoffertli suggested in her testimony :

Rather than regulating all care as though it. were develop-
mental. it might be desirable to establish minimum standards
for various types of care. Parents would then he free to elect
the type they prefer.

Many other questions concerning child care remain unanswered.
We need to understand better how changing marital, employment.
and fertility patterns will produce shifts in the demand for different
types of child care: what types of facilities parents prefer; what typeof care is best for children; what care is needed for older childrenafter school or during vacations; and the extent to which child careshould be left to the private sector or brought within the purview of
go v e r mu ent .

C. EFFECTS ON EDUCATION

Changing age composition affects the educational system by cre-ating substantial variations both in enrollments and in the size. of thepool of teachers. In this section, these variations are discussed, aswell as possible policy alternatives for dealing with their effects.

1. TILE BABY BOOM A:sD RUST

During the 1.950s and 1960s, U.S. society was dominated by the"youth culture." The 5- to 13-year-ohl age group (that is, school grades
kindergarten through 8) grew .from 23 million in 1050 to almost 37
Million in 1970. Problems arose in the provision of education: short-
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ags of classrooms as well as teachers plagued elementary schools in
shy mid-1950s; similar difficulties at the secondary level became com-
monplace in the 1960s as the bulk of the "baby boom" generation en-
tered their teens. The high school age population doubled
between 1950 and 1975.

By the mid-1960s the college scene had been altered consich?riabiy
by the arrival of the "baby boom" bulge. The number of young adults
(age 18-24) in the population remained stable at 16 million in the
1950s and then rose dramatically to 24.7 million by 1970 and 27.6 mil-
lion by 1975. Combined with this increase in absolute numbers, the
proportion of young adults going to college also grew rapidly. The
number of college students grew from 3.2 million in 1960 to over 9
million in 1975.

The problem of teacher shortages, too, has had a demographic
dimension. Newly trained teachers in the 1960s came from the small
generation born in the 1930s and were therefore in short supply.
Policymakers at national and local levels failed to see the coming
surge of school children and to expand teacher training in time. Not
until the late. 1960s was the supply of new elementary and secondary
school teachers sufficient to meet the demand.

Shortages were not limited to teachers. School rooms and school
buildings were also in short supply as school districts were caught
totally unprepared for the influx of youngsters entering school.
Double and even triple sessions were instituted in many areas, and
massive school building programs were accepted by voters with little
question.

School planners were apparently unaware of the implications of
changing fertility behavior. Few experts thought the "baby boom"
would last into the late 1950s and early 1960s, and warnings were not
given to school administrators until it. was too late. The experience in
providing education for the "baby boom" generation emphasizes the
necessity of using demographic analysis in planning future educa-
tion policy.

In looking at the projections of the population age 5-24, in figure
11, one is strurk by a recurring pattern. Mr. Plotkin of the Census
Bureau commented on that point in his testimony :
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FIGURE 11

Projections of School Age Population, 1975-2000,
Assuming Census Bureau Series II Fertility
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Source: U.S. Bureau of the Census, "Projections of the Population
of the U.S., 1977-2000," Current Population Reports, Series
P-25, No. 704, July 1977.
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The most notable fact is that each of the three school age
groups is going to go through cycles in which the population
declines for 10 to 15 years, rises for another 10 years, and then
declines again for 10 to 15 years, and finally rises again. Thus.
the primary school ages call expect. declines between now and
1985, marked gains between 1985 and 1995. further declines
from 1995 to 2010, and finally gains after 2010. These same
trends will have an impact on the secondary sclmol popula-
tion and college age populations about. 5 and 10 years after
they affect the primary ages.

Accordingly, he suggested that. flexibility must be built into the
educational system, so that changes in fertility do not cause either
shortages or excess capacity.

Primary schools have been coping with smaller enrollments since
1970. Dr. Harriet Fisldo, of the University of California at Berke-
ley's Office of Academic Affairs, told the Committee that the number
of children enrolled in kindergarten through eighth grade dropped by
11 percent between 1970 and1977. However, if the Census Bureau'sSeries II projection holds true (total fertility of 2.1 children per
oinan). the nuniber of children age 5 to 1:1 will increase between 1980
and the end of the century, when elementary school enrollments will
once again reach the 1970 level. This future increase in the number
of school age children reflects the "echo effect" of 'the "baby boom"
noted earlier. Indeed, a similar. though smaller. echo effect would be
noted even if women limited themselves to fertility as low as 1.7
children on the average. In the meantime, however, low enrollments
are the norm almost everywhere. qtudified teachers are unemployed.
and many schools are closed or on the verge of closing.

The circumstances of secondary schools parallel those of the elemen-
tary schools, but with an eight-year lag. The number of children age
14 to 17 is still increasing, and there are still moderate increases in
high school enrollments as the last of the "baby boom" passes through
the teen years. However. the number of youths age re 14 to 17 lies peaked
at almost 17 million and is expected to drop steadily to 12.7 million
in 1990. Between 1990 and 2000 the projected "echo generation" will
enter high school and increase enrollments to 10 million. about the same
as today. Because of the anticipated decline until 1990, however, plans
are already being made to close high schools, and job openings are
scarce for newly trained teachers.

College enrollments are more diffieult to project than school enroll-
ments. Whereas almost everyone attends elementary and secondary
school. the proportion of high school graduates going on to higher edu-
cation has increased over time. but not at a steady rate. College enroll-
ment projections therefore must. be viewed with sonic cantion. The
number of people age 18 to 24 is expected to increase slightly until
about. 1981 to a total of 29.5 million, followed by a decline until 1996
when only 22.8 million will he in that age group. Assuming a slight
increase in fertility to 2.1 children per woman. by 2000 there should
he approximately 25 million people age 18 to 24.

If enrollment rates do not change. the number of college students
will be about 9.1 million in 1980. then fall to 8.3 million in 1990 before
once again rising to 9.4 million in 2000. Changes in either fertility or
in enrollment rates would make these projections inappropriate

a 4-
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for planning purposes. For example, should fertility increase to the
Census Bureau's series I projection assumption (2.7 children per
woman) the number of people 18-24 in the Year 2000 world be 3.4
million greater than under the Series II assumption of 2.1 children
per wmnan. Should the proportion of people attending college also
increase, that too would contribute to larger numbers. Both factors
must be taken into consideration.

In the 1950s there was an excess of students and a shortage of teach-
ers and facilities. Today, there is a shortage of students and an excess
of both teachers and schools. Today's teachers are numerous, not
only because they come predominantly from the "lathy boom" genera
t ion, but also because they were encouraged to become. teachers by the
shortages they themselves experienced while in school and by govern-
mental policies to some extent. Many schools which were built to ac-
commodate the "baby boom" school age children are now no longer
needed. Polieymakers are now pondering how best to turn these plant
and personnel resources to more productive use.

2. POLICY ALTERNATIVES

Many educators have suggested ways to alleviate the problems
caused for education by demographic change. One simplistic solution
sometimes offered for the current and projected problems of education
is more babies! A. larger school population would no doubt create more
jobs for teachers. But consideration of the interests of society in the
welfare of these children suggests an alternative approach. 'there is,
for the first time. an abundance of professionally trained personnel
and adequate physical facilities. Society has an opportunity toda.y.to
improve the entire educational system by allowing the decline in the
number of students to result in more resources per student. Demo-
grapher Lincoln Day recently posed the question:

Will this reduction in the nuniber and proportions of school
age children lead to an improvement in educational quality
(however one cares to define this), or will it be. seized upon,
instead, as an opportunity to cut costs and allocate resources
elsewhere?

The present nwo( I of the country suggests that the latter is more likely.
Another issue concerns the future of education around the turn of

the century. Solutions for disposing of excess education resources to-
day must also consider the projected rises in enrollments within 20
years. Polievinakers must balance the cost of unemployed surplus re-
sources today against the cost of building them up later when they will
be needed for a larger school population. Witnesses before the Select
Cianmittcc concurred on the need for better demographic analysis of
future enrollments, linked with more responsive and more flexible
planning.

Dr. Mary Berry, Assistant, Secretary of I'M for Education, ad-
dressed the specific issue of empty school buildings and discussed their
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"'potential for use as "one-stop shopping centers of social services." She
suggested to the Committee that :

. . . we add to the responsibilities of the already existing
school plant by using education facilities for other social serv-
ice programs, such as health or recreation.

There is pending legislation, sponsored in the House by
Congressman Kildee and in the Senate by Human Resources
Committee Chairman Williams, that would dramatically in-
crease our effort here, along the lines of the community edu-
cation program recommended by the President. as part of the
administration's Elementary and Secondary Education Act
reauthorization proposal.

As noted in the preceding discussion of child care. Mr. Eisenberger
also strongly supported using education physical plants more inten-
sively- for the provision of such community services as child care cen-
ters, health clinics, legal aid offices, teen-age recreation centers, and
senior citizen service centers, for example.

A major problem of recycling school facilities is that, as noted above,
the demographic evidence points to a retum of high enrollments at
the end of the century. These increases will occur even if the low fer-
tility assumptions of the Census Bureau are used, although in that
event the gains would be smaller. Dr. Berry suggested that:

School systems would be well-advised to go into a holding
pattern, and wait for the classrooms now being depopulated to
fill once again.

Dr. F4hlow elaborated on this theme, urging school districts to move
very cautiously when considering the sale or lease of their educational
plant. She suggested that lease arrangements for prefabricated build-
ings should be investigated; these flexible plants could be moved from
place to phi,- wheneve7; needed.

The Select Committee is convinced that, in general, although empty
classrooms and schools present as problem currently, school administra-
tors should not be too hasty about eliminating this excess capacity. En-
rollmentx will once again rise. In the interim, many other uses might
be made of these buildings, with the proper assistance and encourage-
ment from State and Federal agencies. Admittedly, there are certain
obstacles to the alternative use of school buildings. In some cities and
States, it way not be lawful to rent or sell such properties. Some build-
ings may be in such poor condition that repairs may not be warranted;
in other situations, buildings may not be appropriate for alternative
usages. Nevertheless, it was the general opinion of witnesses heard by
the Select Committee that empty classrooms and buildings should
be put to use if at all possible, bearing in mind that enrollment num-
bers probably will fluctuate within the next few decades.

In addition to the problem of unused school facilities, the problem
of the unemployed or soon-to-be-unemployed teacher is a major one,
both for the individuals who suffer loss of earnings and for the so-
ciety that wastes their productive capacity. As a long-run response,

5-G
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Dr. Fish low suggested allowing one-year certification programs for
holders of appropriate bachelor's or master's degrees:

The one year post-BA or MA credential system actually
allows both rapid increase and contraction of the supply of
new entrants. A person need not make a firm commitment to
the field until the senior year, thus one need not predict the
job market four years in advance.

For the immediate situation, Dr. Fish low suggested clearinghouses
for employment, including employment outside the profession, and
insurance plans designed to subsidize re-training:

At the least, teachers should be advised of the possibility of
future employment problems due to projected enrollment
changes in their districts and of ways to alleviate the conse-
quences to themselves as individuals.

Another suggestion offered by Dr. Fish low was federally financed
fellowship programs. Most school districts are not financially able to
otter sabbaticals to their teachers and this would, in a sense, replace
such benefits. As a result. teachers would be able to update their knowl-
edge and perhaps become better prepared for the changing. curriculum.

Dr. Berry also expressed concern about the impact of demographic
change on school personnel :

Teachers also will require additional help through this
period. As fewer entry-level people are able to come into the
profession due to job shortages, we all must guard against an
ossification of teaching staff currently employed. Teachers
want and need continuous in-service training; we should see
that it is generally available. We can do this by assuring full
access to Teacher 'Center programs, and by assisting those ad-
ministering such programs to keep their quality high.

Dr. Berry stressed the high priority that the Office of Education is
putting on re-training programs ana noted that her office is currently
sponsoring such programs.

Several witnesses commented that the slowdown of U.S. popula-
tion growth has brought to light a new need. Americans have always
been prepared to manage growth, but. now the Nation is faced with
a new challengemanaging decline. Mrs. Eisenberger recommended
further research and training in this area, saying:

There is a growing body of literature that seems to suggest
that the management and leadership skills required to manage
non-groth or decline are markedly different from those of
growth.

Dr. Berry concurred and added :

Few district administrators have received training in man-
agement of enrollment decline, in how best to allocate staff
and resources in periods of demographic change, and in how
to put facilities to efficient alternate use as they become no
longer needed for school programs. My office is developing an
effort to assure the access of administrators to such training
and to see that technical assistance in such matters is fullyavailable.
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Another issue raised in the Committee's hearings is the possibility
of a decline in interest in and support for education as the popula-
tion ages. As the proportion of elderly people in the population grows,
this age group could account for a lar7er proportion of public outlays,
possibly to the detriment of education and other programs for chil-
dren. Witnesses before the Select. Committee expressed concern about
this possibility. Mrs. Eisenberger suggested broadening public sup-
port for education by including adults in the educational process. She
strongly supported the idea of allowing adults to take regular courses
alongside young students at all levels of education. She testified:

While the traditional student numbers may grow smaller, a
broader spectrum of age groups will be seeking educational
services. Programs to help cope with the rigors of mid-life
career change needs, rapidly advancing technology, swiftly
shifting social values, a volatile and competitive job market,
increased leisure time. and greater longevity will be re-
quired.... Publi, schools will need to adjust to new demands
while still providing services for the young.

Dr. Berry also spoke to this point :
Our effort to create a universal system of lifelong learning

is still in the development stage. But our ultimate goal is
clear: it is an infusion of Nlueation with all aspects of adult
life vocational, civic. social. and creative. We have been
served well by our adult education system. The time has come
to move beyond that. to a society where. people in most oc-
cupations get time off to go back to school for more training,
where retired people have schooling options that relate to

interests,nterests, and where adults can develop an awareness
and understanding of cultural activities now far removed
from their daily lives.

Dr. Berry thus advocated lifelong education for its own sake. regard-
less of any consequent increase in public support for education.

Dr. Robert Spencer. President of Sangamon State University. Illi-
nois, was somewhat more cautious in his recommendations to the
Committee. Ire urged that. it sponsor :

. . . an examination of our national educational priorities
in light. of the need for sustaining and renewing on of the
world's last open. -free, democratic governments.. . . We
have no source other than an enlightened and educated citi-
zenry front which to draw our future Congressmen and lead-
ers, and other public servantsthose who represent us and
who govern.

Witnesses unanimously agreed that data needed for proper educa-
tional planning are not generally available, particularly for local
areas. The Census Bureau projects holmc population size and com-
position only at the national and State levels. Thus. local school
planners must rely on State-wick projections of future school age.
population. Predicting future youth population of small areas is
very difficult. because of un predictable migration pattern;. particular-
ly for young adults with children. Nevertheless. the Select Committee
heard testimony that many local planners do not make best use of
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the data available front Federal and State agencies and are not trained
in demographic techniques. Dr. Fish low advocated more aid to local
areas for projecting enrollments in order to avoid repetition of the
planning errors of the 1950s, 1960s, and 1970s.

The Committee was told, also, that it is important to factor in the
political dimension when planning for the future of education. De-
mographers may well advise it local school superintendent of a future
drop in enrollments. It does not follow that such advice will be ac-
cepted, in light of its political implications Public agencies are re-
luctant to admit to any decline in the need for their services, and
local pride makes public officials reluctant to concede that growth is
slowing or has stopped.

That many non-demographic factors go into planning for enroll-
ments is illustrated in the Sangamon State. University situation that
Dr. Spencer described for the Committee :

Hardly had Sangamon State University opened its doors
in the fall of 1970 than it was faced with reduced enrollment
expectations, changed planning, strategies, altered schedules
for completion, and a perceptible redefinition of its mission.

Clearly, a number of factorsboth demographic and non-demo-
graphienter into planning for the fin arc of education. Every aspect
of decisionmaking must be considered. Improved data are vital, but
they represent only one of many factors inherent in Federal, State,
or local education policy. Furthermore, such planning necessarily
needs reviewing and uialat ing every few years.

D. 1...uso FoucE CHANGES

The late 1960s marked the transition to adulthood for the first
members of the -baby boom- generation. Subsequent years brought a
continuing large influx of new workers into the economy. Labor force
participation rates for women soared as fertility declined and new
economic opportunities opened up for women. The U.S. civilian labor
force will increase from 82.7 million in 197(1 to 119.4 million in 1990,
according to the most recent Bureau of Labor Statistics intermediate
projection. which assumes moderate growth. The growth will differ
by age and sex, as shown in table 3, and it. should lx' remembered that
changes in immigration to the 17.S. as well as trends in the economy
and the family could substantially affect both the size of the future
labor force and its age composition, espcially after 1990,

TABLE 3.LABOR FORCE CHANGES, ACTUAL ANO PROJECTED, USING INTERMEDIATE PROJECTIONS: 1960-1990

'Millions'

1960-70 1970-80 1980-90

Total, all ages_ 13.8 21.3 15.3
Ages 16-24 7.2 7.2 1.7
Ages 25-34 2.6 11.0 6.4
Ages 35-44 0 3.5 10.5

Women. all ages 8.4 12.5 10.2
Men, all ages 5.4 8.8 5.1

Source' (I) U.S. Bureau of the Census, Statistical Abstract of the United States. 1977. p. 387 (including Armed Fo:ces).
(2) U.S. Bureau of Labor Statistics, "Nem Labor Force Projections to 1990," August 1978 (civilian labor force only),
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The growth of the 16 to 24 age group since 1960 especially shows
the impact of the "baby boom." In the 1980s, however, the number of
workers in this age group will decline, as the "baby boom" generation
ages into their thirties. The following discussion first examines recent
and projected changes in the age and sex composition of the labor
force, then sonic consequences of those changes.

Recent years have seen unprecedented growth in the number of
women entering and remaining in the labor market. Whereas in 1950
only ;31.4 percent of all women were in the labor force, by mid-1978
over half of all women were working or seeking work outside the
home. The outstanding feature of this exodus from the home to the
marketplace is the continuous involvement of married women who
previously had low labor fOrce participation rates and high turnover.
Table 4 shows the startling growth in the proportion of women who
work, particularly married women with preschool children. New
female workers have come disproportionately from the younger age
groups. The lower participation rates for widows than '.'or divorced
and separated women mainly reflect the fact that the former tend
to be older than the latter.

TABLE 4.-WOMEN'S LABOR FORCE PARTICIPATION RATES: 1950-1976 (PERCENT)

:950 1960 1970 1976

All women, age 16-1-... ....... .. 28. 3 34. 5 42.6 46. 8
Single women 46.3 44. 1 53.0 58. 9
Widowed women
Divorced women. 1

32.6 f 29. 8
`71.6

26.4
71.5

22. 3
71. 4

Married women, spouse present, lo:ai . ....... .... 2i .6 30.5 411.8 45. v
With children under age 6 11.9 18.6 30.3 37. 4
With children age 6-17 only....._ ... .._ ...... 28.3 39.0 49.2 53. 7

Sotkce: U.S. Bureau of the Census, Statistical Abstract of the United States, 1077, pp. 391-392. U.S. Bureau of Labor
Statistics, U.S. Working W01,01. A Databook.

Dr. Isabel :iawhill told the Select Committee that. as a result of the
growth .n women's work outside the horn.. only of American
families now In tlw traditional picture of a breadwinner husband and
a homemaker wife caring for dependent children. The other 84 percent
of families include working wives, single parent households. owl older
couples whose child) n have left nonce.

Finanrii..1 necessity is the main reason '.'or seeking work circa by
women today. Many economic opportimities have on"ned up recently
for warren. who at t he same time have been acquiring higher education
and more valuable skills. :knottier reason for increased participation
of women in the hibor force is the changed attitudes about women's
roles in society which hay', emerged over 'the past few decades. In addi
tion, demographic far:ors such as later and fewer marriages, delrr.-,ed
childbearing. smaller families. and increased divorce rates have accen-
tuated the trends.

1. coxsEotI:NcEs 0I onmrrn

The recent rapid growth in the labor supply has been accompanied
by both! high unemployment rates and low earnings growth. shown in
table 5, as the demand for labor hie; failed to keep up with the supply.
Thus, we have the paradox of record employment. (mil unemployment
at. the same time. Monetary and iscal policies and uncontrollable fac-
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tors such as rising energy costs have contributed to the high unem-
ployment rates and low earnings growth, as have demographic factors.
Many of the recent entrants into the labor force have been women and
young people. Partly as a result of their inexperience, these groups
have much lower earnings and generally higher unemployment rates
than prime-age experienced male workers.

TABLE 5.-SELECTED ECONOMIC INDICATORS: 1969-1977

1969 1974 1975 1976 1977

Per capita disposable personal Income (1972 dollars). 3, 515 3, 973 4, 014 4, 137 4, 293
Annual percentage change in per capita real dis-

posable income +1.5 -2.2 +1.0 +3.1 +3.8
Annual percentage change In real hourly earnings

(private nonagricultural) +1.7 -2.3 -.2 +1.4 +.8
Unemployment rate, total 3.5 5.6 8.5 7.7 7.0

Ages 16-19 ... 12.2 16.0 19.9 19.0 17.7
Men, age 20-E 2.1 3.8 6.7 5.9 5.2
Women, age 20-1- 3.7 5.5 8.0 7.4 7.0

Sources: U.S. Bureau of the Census, Statistical Abstract of the United States, 1974, p. 342; Council of Economic Advisors
Economic Indicators, April 1978, pp. 6, 12, 15.

With regard to income, Dr. Richard Freeman, professor of econom-
ics at Harvard University, and Dr. Joseph Anderson of Williams Col-
lege told the Select Committee that the recent shifts in the relative
numbers of young versus older workers have created a corresponding
shift in their relative earnings. For example, male college graduates
45 to 54 now earn 63 percent more than those 20 years younger; in
1968, the advantage of the older college graduates was only 38 percent.
Dr. Anderson stated that employers cannot substitute freely between
older and younger workers. Older workers have more experience and
skills which are specific to their jobs; younger workers tend to have
higher educational attainment, but not the specific skills needed for a
given job.

Thus the recent excess of younger workers compared with older
workers has increased the economic premium commanded by older
workers. In particular, Dr. Freeman reported that the economic re-
turns of college attendance have fallen off for younger workers because
of their greater numbers. Dr. Freeman's analysis shows that more
rapid growth of the economy in recent years would have raised the
earnings and employment of all workers, but would not have counter-
acted the decline in the relative wages of younger as compared with
older workers.

Dr. Anderson told the Committee of his studies of the effects of
demographic factors on unemployment rates. The rapid growth in the
labor supply has had two consequences. First, the growth in the labor
force has resulted in a greater proportion of inexperienced workers in
recent years. Because inexperienced workers have higher unemploy-
ment rates, the changing composition of the labor force has produced
higher average unemployment rates. Second, group-specific unemploy-
ment rates have increased for both inexperienced and experienced
workers. Black male teenagers have been especially hard-hit; in 1976
their measured unemployment rate was 35.4 percent, five times that of
the labor force as a whole. Furthermore, no one knows how many be-

40,,kfiune ,discouraged from seeking work or are lured into illegal activities
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and thus drop out of the measured labor force altogether. Dr. Free-
man reported that, of black recent high school graduates who did not
go on to college, only one-third had jobs six months after graduation.

To a considerable extent, the high crime rates of the late 1960s and
the early 1910s can be explained by the large proportion of youth in
the population, the result of the "baby boom." Young people are more
likely than older persons to be arrested for crimes and thus a young
pvulation pushes up the crime rate. The Commission on Population
Growth and the American Future found that, between 1960 and 1970.
28 percent of the reported increase in arrests for serious crimes re-
sulted from growth in the proportion of the population under 25. and
other demographic factors accounted for another 2.2 percent of the
rise.

With continuing low .fertility, the population will age somewhat, so
we can anticipate lower crime rates in the future if the crime rates for
each age group do not change. Indeed, falling crime rates have been
observed in numerous cities in recent years. The passage of time should
ease other transitional problems as new workers accumulate job skills
and are absorbed into the mainstream of the labor force.

Dr. Sawhill agreed with Representative Dave Stockman that his-
torical experience shows that the American economy can absorb all
the recent additions to the labor force within a relatively short time.
The fall in unemployment rates and rise in real wages since 1975 may
signify the beginning of a new trend, as the composition of the labor
force shi fts from a newer to a more experienced group.

In addition, the 1980s will see a decline in the influx of new workers,
although there is some disagreement about the extent of the decline.
Dr. Sawhill projected a more rapid increase in -female labor force par-
ticipation than does the Bureau of Labor Statistics. If present. trends
of low fertility and rising women's labor force participation continue
unabated, the period of adjustment would be prolonged, perhaps even
into the 1990s, and changing legal and illegal immigration could also
alter present projections of the labor force.

1)r. Freeman and Dr. Anderson suggested that the "baby boom"
generation may never achieve the relative economic success of the
generations immediately preceding or following it, because the large
size of the "baby boom" generation creates an oversupply of workers
in flint age group. Researchers are now beginning to evaluate the pos-
sibility that, economic (and social) disruptions such as high unemploy-
ment, low wages, and slow advancement will continue to plague the
''baby boom" generation as it ages.

A possible offset, to the detrimental effects of the large numbers of
the "baby boom" generation is their high educational attainment. As
of 1976, 85 percent of those age 25 to 29 had completed high school, in
contrast to 61 percent of their counterparts in 1960 and :IS percent in
19'P). Thus. growth in skills as well as changes in other factors con-
tributing to productivity, such as capital investments and technologi-
cal progress. may eventually protect the "baby boom" generation
against lower income relative to other generations.

6 )
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POLICY ALTERNATIVES

The consensus of the witnesses before the Select Committee M;tllilt l'oMMIlt policy must recognize and respond to important demo-
graphic changes in society. For example, high unemployment ratescaused by the recent entry of many inexperienced workers into thelabor force require, not only traditional monetary and fiscal policies.but also measures (resigned to help individuals find and keep appro-priate jobs. Furthermore, policies such as investment subsidies. man-datory retirement, and minimum wage must be assessed in terms oftheir benefit to all and not to employers alone. Sonic important labormarket issues which should be investigated are discussed in the follow-ing pages.

Economists testifying before the Select Committee agreed that soci-
ety can and should provide jobs for all who wish to workmen. women,teenagers, senior citizens. Dr. Sawhill stated :

There is plenty of work to be done in our society, and itwould be it real travesty to ignore the contribution which
women can make. I think the issues here are very similar withrespect. to older people. We see an emerging debate aboutincreasing the retirement age and whether the economy canabsorb the older workers. NIv answer would be exactly thesame as it is in the case of women. I think there is a short-term digestion problem . . . we should talk about as well as
an inflation constraint on job creation. at least in the ways we
have already done it. For some economies. and increasingly
even for this one. there is a balance-of-payments constraint.

Dr. Sawhill added that perhaps the most important ingredient formaking employment policies work is finding innovative ways of con-trolling inflation. perhaps by granting tax incentives to encouragefirms to hold down prices a ml wages.
Dr. Anderson advocated concentrating on creating the type of jobspeople want, to take:

We have a very affluent economy. On the whole, goods and
services are not, really scarce in the United States as is the casein many countries over the world. We can afford to be a. littlesofter in our approach to labor market issues and think aboutthe importance of creating jobs people want to take ratherthan the importance of getting everyone to work to produce
enough. . . . There must be jobs that, people feel are meaning-
ful and that can provide them with incomes that make themthink it is worth their time to take the jobs.

He emphasized the importance of matching people with jobs, ofproviding young people with good information about Career possibili-ties. and of helping unemployed workers search for jobs. Dr. Sawhillagreed with Representative -fames II. Scheuer that. the experience ofother countries in matching job-seekers with jobsfo example by theuse of computers - should he studied and more widely used in the'United States.
The witnesses also discussed the three types of imemplovmentfric-

. tional, cyclical, and structuraland the appropriate policy response
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for each. Frictional unemployment is due to normal turnover as some
people voluntarily leave jobs, re-ente the labor force and search for
new employment. Dr. Sawhill estimated that. frictional unemployment
amounting to 3 percent or less of the labor force poses no problem.
Cyclical unemployment refers to economy-wide unemployment during
the down-swing of a business cycle. Cyclical unemployment can best be
controlled by macroeconomic policies, both fiscal and monetary.

Finally, structural unemployment refers to unemployment of spe-
rifle groups due to a mismatch of jobs and skills. Elementary school
teachers have been structurally unemployed during the 1970s, its de-
scribed earlier. Mill workers in New England were structurally un-
employed after the textile industry shifted to the South. Teenage high
school drop-outs are structurally unemployed if their skills are i.;(3 low
that employers are unwilling to hire them at the minimum wage.
Methods of dealing with structural unemployment include assistance
in searching for jobs. training programs, relocation assistance, and
public service employment.

The witnesses were asked what. effect unemployment insurance has
in encouraging people to remain unemployed rather than take an
available job. Dr. Freeman agreed that there has been some "voluntary
unemployment," but he cited surveys which show that 75 percent of
those receiving unemployment compensation (lid riot have a single
job offer. Dr. Sawhill noted that the time had come to reevaluate the
current, unemployment. insurance program and its role in income re-
placement. Dr. Anderson argued that reducing unemployment insur-
ance would not. be a good way to increase employment because some
would suffer hardship. Ile also reminded the Committee that unem-
ployment insurance is social insurance and not welfare :

Unemployment compensation is conceived of as a form of
insurance to protect people against unforeseen job loss, re-
gardless of what their income is. Similarly, Social Security is
to guard people against the loss of employment ability that
occurs with age and disability. regardless of what their in-
come is. Many groups in the I7nited States have felt that it is
important to distinguish between these types of programs
that aro like insurance programs. on the one hand, and wel-
fare on the other. which is directed toward establishing a
minimal level of income for everybody.. . . I think we want
to recognize a very important. political and psychological role
that the distinction has played and continues to play.

Dr. Anderson commented in particular that, to increase economic
efficiency, the unemployment insurance system should end its sub-
sidization of seasonal industries.

The witnesses discussed the special issues of employment for certain
demographic (rroups in tlw labor force. including the special need
for military manpower. They emphasized that policymakers must be
aware of the labor force participation of women and teenagers in
order to deal with the changing economic scene. I)r. Anderson told
the Committee that social programs, such as child care. health care.
(4Iucation, and Social Security. must. be redesigned for a society in
which most women work. To help the growing number of two-earner
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families cope with home responsibilities, Dr. Sawhill recommended
consideration of several possible policies such as organized child care,
support of flexible and shorter working hours for both husband and
wife. and modification of income tax and Social Security laws to elimi-
nate their implicit -marriage tax."

Dr. Sawhi 11 emphasized that women workers of age 40 or older
bot married women after their children are grown and widowed
and divorced women after their marriages are endedhave special
needs as they enter or re-enter the labor force. Such women need
counseling, sonic. skill training, help with child care arrangements,
and easier access to part-time jobs through which they can ease the
transition from work at home to work outside the home. The rising
trend in divorce gives urgency also to the need for income of home-
makers who do not wish to work outside the home.

Another group %vith special counseling needs is younger women
and teenage girls. Dr. Sawhill advocated that they be advised about
the growing range of career options for women. She expressed parti-
cular concern about young women who are trapped into early marriage
by unwanted pregnancies, motherhood, and low educational attain-
ment and as it result have poor economic prospects. (The Select Com-
mittee's Report. Peptility and Contiareption in the United States,
makes extensive recommendations on this subject.) Finally, Dr. Saw-
hill advocated vigorous pursuit of measures to promote equal op-
portunity for women in the labor force. In addition to the human-
itarian reasons for such policies. she foresaw greater productivity if
women reached their full economic potential with no constraints onjob choice.

Ninny economic policies which would benefit women workers would
also help teenage and, young adult job-seekers who share the problemDrSof inexperience. . a whin recommended that training, counseling,
and subsidized apprenticeships be targeted at high-unemployment
groups with no recent labor market experience. All the witnesses
agreed. however. that some young people have almost intractable prob-
lems which may cause them to he economically disadvantaged through-
out. their lifetimes. Dr. Sawhill stated that society can afford to assure
jobs for these youths and recommended that :

The group that we should really focus on, that should bethe priority for some kind of public policy intervention, is
the out-of-school and out-of-work youth. I say out of work,
by the way. rather than unemployed because as Dick Freeman
said previously. there is this large group which has dropped
out of the labor force. and we do not know what these people
are doine.. They nmy be involved in the irregular economy.I do think that our programs have not really focused on the
need to provide serions remedial training for young peoplewho are in this at-risk population. There are political pres-
sures to spread the money rather broadly. both geographically
and demographically. and as long as you do that ... you arenot going to bay very mulch with your expenditure of public
funds, other than a little income for an individual for some
limited period of time.
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Furthermore, she emphasized the need for better education, so that
high school students can obtain the basic competency skills necessary
for productive lives.

Some of the witnesses commented briefly on the future adequacy of
military manpower. The rapidly declining number of births in the
late 1960s and early 1970s will create by the 1980s a contracting pool
of 18- to 24-year-old males. Dr. Anderson noted, however, that the in-
creasing reliance on women in the armed forces could mean a larger
group of potential recruits than in the past. Both he and Dr. Julian
Simon of the University of Illinois agreed that demographic factors
would not force a contraction of the armed forces and thus would pose
no threat to national security.

Dr. Sawhill supported I)r. Ander-son in recommending increased re-
liance by the armed forces on women. She also suggested that con-
sideration be given to a national youth service, of which military
service would be only one facet. Representative Erlenborn expressed
doubt about this approach, saying that most young people would be
more productive, in the private economy than. in the public sector.

The witnesses recommended increased attention to data, research,
and projections. Dr. Sawhill stated strongly that investment in infor-
mation is cost-effective:

Given the amount. of money that we spend on. operating
programs it really is too bad that we do not. invest a little
bit more in information. Even if it happens that in only one
case out of 10 that, the new information leads to much wiser
policy, it would clearly be worth it in some cost-benefit sense.
The information and analysis are very cheap relative to the
cost of running the programs.

The witnesses agreed that. more information on youth is needed in
order to formulate effective entployment policies. Both Dr. Freeman
and Dr. Sawhill deplored the lack of data about young people and the
reasons for their luck of labor market success. As a precondition to
setting policy, Dr. Freeman recommended that surveys be. designed
to measure what non-working urban black youth are doing with their
time. Dr. Sawhill added that there is little evidence au the effects on
employment of the availability of lawful jobs versus .criminal activ-
ities. Dr. Freeman stated that further analysis is needed before con-
clusions can be drawn about the effects of the cliamyys in the minimum
wage on the employment. of low-skill groups. Mr. Robert Parke of the
Social Science Research Council called for more long -tern data. with
a view toward better measuring the relation of an age group's size to
its economic status over its lifetime. He specifically advocated that the
Department of Labor's updated National Longitudinal Surveys of
Labor Market Experience extended to cover a wider age group.

Commenting on unemployment data in general, I)r. Freeman noted
that data on the. extent of unemployment (both the number of jobless
individuals and the average duration of their joblessness) are mislead-
ing because many who cannot find jobs become. discouraged, drop out
of the labor force. and are no longer counted as unemployed. Dr. Saw-
hill said that. the unemployment rate is no longer a good measure of
economic hardship, in part because so many families have more than
one wage earner. She stated that the unemployment rate is, however,
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a good measure of "the under-utilization of human resources and the
output the economy could produce if we were to put people to work."
The temporary National Commission on Employment and Unemploy-
ment Statistics is in fact now assessing data needs for measuring both
the individual economic hardship and the cost to society in wasted
human resources.

According to the panel of witnesses before the Select Committee,
official projections of the labor force, particularly the female labor
force, need to be improved. The Bureau of Labor Statistics (BLS) has
a history of underestimating the growth of women's work outside the
home. In December 1976, BLS projected that, the female labor force
participation rate would rise from 46.3 to 48.4 percent between 1975
and 1980. As of May 1978 the participation rate had already risen to
49.8 percent. Not until 1978 did BLS publish alternative projections of
labor force participation rates to replace the single projections of
earlier years. Dr. Sawh ill recommended that more resources be devoted
to making projections. It is important to have good projections not
only for predictive purposes, but also for knowing the non-inflationary
unemployment rate and setting economic policy goals.

To summarize, United States employment policies have beCri strained
recently by two demographic changes : the entry of the "baby boom"
generation into the labor force, and the increased female labor force
participation which has accompanied lower fertility and marriage
rates. These experiences have highlighted the need to consider demo-
graphic factors in setting economic policies, for example, in deter-
mining the goals for full employment.

Today's declining unemployment rate may be a harbinger of tighter
labor markets in the 1980s after absorption of the "baby boom" genera-
tion is completed, although much will depend on economic trends and
immigration policies. There may continue to be crious disadvantages,
such as slow advancement and low wages, for "baby boom" workers be-
cause of their large numbers. Later. the retirement of the "baby
boom" generation, which will begin in the next century, will put pres-
sures on the American economy for support of a rapidly growing elder-
ly population. These needs and pressures are the topics of the following
pages of this chapter.

E. THE ELDERLY POPULATION

substantial changes in the elderly population have occurred in recent
2;ears, and these arc expected to continue for several decades. First,
the size of the elderly population has increased very rapidly since 1970
because of the aging of the large generation of Americans born in the
early years of this century. Second, the past decade has witnessed sig-
nificant reductions in mortality which have improved survival pros-
pects at the older ages, as discussed in Chapter I. The combination of
these two changes has resulted in an aging of the elderly population
itself; the number of the elderly who are age 85 and over has increased
about 40 percent in the last decade.

Finally, within 35 years, the first of the "baby boom" generation
will reach age 65, thus inaugurating a "senior boom." From a total of
20 million in 1970, the elderly population is projected to grow to 34

ti
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million by 2010 and then to 52 million by 2030. The proportion of
elderly persons in the total population, which was 10.7 percent in 1976,
will start to rise rapidly in 2010. It will peak in the year 2030 some-
where between 14 and 22 percent of the population (depending on
whether fertility is closer to the Census Bureau's high or low assump-
tion).

1. CURRENT STATUS

The most salient feature of our elderly population is its heterogen-
eity. As Dr, Donald Cowgill, professor of sociology at the University
of Missouri, stated:

The only thing they have in common is longevity. There is
reason to believe that the older generation contains a greater
variety of interests, talents, capabilities, attitudes, and points
of view than any other generation in our population.

Rising life expectancy means that there can be several generations
within the age 65-plus category. Although it is still unusual for an
adult to reach age 65 with an aged and dependent parent still surviving,
the chances of this happening are increasing. The generations within
the elderly population differ not only by their current age, but also
by their entire life history, i.e., their accumulated education and work
experience, income and wealth, places of origin and residence (includ-
ing possibly immigration from a foreign country), 'age at marriage
and child-bearing, and so forth. Thus, one cannot assume that the 65-
year -olds of today are identical to their counterparts twenty years ago.
nor does the status of the 85-year-olds of today give more than a rough
idea of the future needs of today's 65-year-olds.

iAge is the most important descriptive variable in the elderly pop-
ulation. In addition, differential survival rates by sex result in impor-
tant differences between the male and female segments of the elderly
population, even within age. groups. The health status of the elderly
deteriorates exponentially with advancing age, though at a slower rate
for women than for men. Table 6 gives some measures of sin-rival for
different segments of the elderly population.

TABLE 6. SURVIVAL OF THE ELDERLY, 1976

___-_

Expectation of further years of
life at: Mortality Rate (deaths/1.000)

Male Female Male Female

Birth.. 69. 0 76.7 All ages 10. 1 7.8
Age 55, ... 20. 4 25. 8 Age 55-64 20. 0 10. 1
Age 65.... 13. 7 18. 0 Age 65-74 43.4 22. 0
Age 75 B. 6 11.2 Age 75-84. 95.1 60.0Age 85....._ 5.3 6. 6 Age 85+ 179.8 143. 1

Source: National Center for Health Statistics. "Final Mortality Statistics 1976," Monthly Vital Statistics, Advance Report.
Vol. 26, No. 12, Mar. 30, 1978, p. 12, p. 14.

Given the well-known health problems of older people generally, it
is not surprising that average per capita medical expenditures for
the elderly in 1976 were $1521, three times the average for the gen-
eral population. The $1521 average conceals striking differences by
age within the elderly population. Table 7 provides further informa-
tion about the health status and medical expenditures of the elderly.
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Expenditures on medical care for the elderly increased 31 percent, in
the two years before 1976. While much of the increase was due to infla-tion, there have been genuine improvements in medical care and con-sequently greater usage.

TABLE 7.MEASURES OF THE HEALTH STATUS AND MEDICAL EXPENDITURES OF THE ELDERLY

Age group

6549 70-74 75-79 80-84 85+,

Percent in nursing homes (1973-74)
Medicare program costs (1977):

Male
Female

Average number of days In hospitals for the noninstitutionalized
elderly population (1975 -76)

Average number of a ce physician visits for the noninstitution-alized elderly population (1975-76)
Percent of non Institutionahzed elderly population unable to domajor activity (1975-76)

1.2

$712 $864
616 789

3.0 3.7

4.3 4.6

14.7

5.9

$989
886

4.7

$1,108
1,016

5.8

4.3

22.7

23.7

51.232
1,052

8.3

Sources: Testimony of Mary Grace Kovar and huiiert Derzon before the Select Committee on Popluation, May 24,1978.

The advent of Medicare and Medicaid in 1965 substantially im-proved the access of the elderly to needed medical care, yet the elderly
continue to have unmet health needs. In some cases they do not seekavailable treatment ; in others, physicians may perceive a symptom tobe the inevitable consequence of old age rather than a problem whichcan and should be corrected. Ms. Mary Grace Kovar, Chief of theAnalytical Coordination Branch at the National Center for Health
Statistics, told the Select Committee that, among the younger el-derly (age 65 to 74), at least 20 percent had untreated hypertension,
9.5 percent suffered from treatablz eye abnormalities, and 61 per-cent needed dental care.

Another cause for concern is whether elderly people with somehealth impairments are receiving the appropriate level of care. AGAO report on home health care ft), the elderly prepared for the
Select Committee on Aging reports that 50 percent of home servicesto the elderly (personal care, nursing care, homemaker service, etc.)
are provided by family and friends. Thus, institutionalization is oftenthe only alternative for providing daily assistance to the elderly who
are alone, but who do not require regular medical care.

The marital and family status of the elderly are closely linked
to the basic matters of age, parenthood, and migration. Marital status
of the elderly is greatly affected by the higher male death, rates which
create a growing excess of women over men as age advances. In 1977,
for example, there were 5 women for every 4 men in the 65 to 69
age group, but twice as many woinen as men in the 85 and over age
group. Elderly women are much less likely to be married than are
elderly men, as shown in table 8.
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TABLE 8.MARITAL STATUS OF THE ELDERLY, 1975

[In percent

Age 65-74 Age 75+

Male Female Male Female

Married, spouse present
Married, spouse absent
Widowed
Divorced_
Single

81.8
2.0
8.8
3.1
4.3

47.3
1.8

41.9
3.3
5.8

68.2
1.8

23.3
1.2
5.5

22. 3
1.1

69.4
1.5
5.8

Total 100.0 100.0 100.0 100.0

Source: U.S. Bureau of the Census, Special Studies, Series P-23, No. 59, May 1976, p. 46.

The availability of children to care for their parents in old age
depends on many factors. Although family size has declined since
the I9th century, parallel reductions in mortality have meant little
change in the number of children surviving to a parent's old age. In the
future, fertility will be the m. tii determinant of surviving children,
as child mortality rates are already very low. For today's elderly,
however, migration patterns are more important than survivorship
in determining relationships with their children.

The increasing tendency for young people to live far from their
parents reduces the frequency and extent of the family contacts avail-
able to older people. In addition, rising-incomes and better health of
the elderly have increased their own mobility and enabled many of
them to satisfy a desire for privacy and independent living. Thus,
the proportion of the elderly living with relatives has fallen from
14.6 percent in 1965 to 9.0 percent in 1975.

Still another factor is the increasing labor force participation of
women. Because most of the care of the elderly has been rendered by
daughters and daughters-in-law, their increasing propensity to work
outside the home is likely to lead many of them to substitute money for
time in providing support for their elderly relatives.

The stated preference of most elderly people is to live independently
yet near their children ("intimacy at a distance," according to one
sociologist), but the living arrangements of the elderly cannot be
separated from their family status, health status, and income. The
youngest older people and elderly males are more likely to be married
and living with their spouses than elderly women and those in the
oldest age groups, regardless of sex. The failing health that comes
with advancing age means that the proportion of older people who
are institutionalized rises from 1 percent in the 65 to 74 age group
to 24 percent in the 85-and-older age group.

The few long-term studies of the elderly confirm the supposition
that the changes in their living arrangements represent a series of

..:1:ustments to worsening health and inability of the family
to pro% ecled care. Typically, the transition goes from an inde-
pendent ,?hold, to an apartment or room in a retirement home or
in the hoi...L of an adult child, to an institution. It is significant that
the proportion of the elderly who are institutionalized has not changed
in recent years, though there has been a large shift. of elderly patients
from mental hospitals and other inappropriate institutions to nursing
homes. Indeed, because of increased longevity, the odds have been
rising that any individual will have a parent who is institutionalized
at sonic time in the future.
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Historically., there has been a decline in the prevalence of multi-
generational households, those in which grandparents remain as they
pass through the transition from a healthy, independent life to a
dependent life. Another significant change has been a marked decline
in the custom of having strangers in the household. Through the 1930s,
at least a third of all households had boarders at some time, particu-
larly the households of the elderly where lodgers often performed
household chores in partial payment for their room and board. Such
arrangements are much rarer today.

Our society is only beginning to devise substitutes for the previous
transitional living arrangements of the so-called frail elderly. Ways to
ease the transition that are being developed include home health care
agencies; personal care and chore services; arrangements for foster
care, day care and vacation care; congregate community housing; and
subsidies for remodeling the homes of the elde0y. Living arrange-
ments, however, depend as much on income as on the availability of
alternative residential environments. With enough income, olderpeople can afford many measures to compensate for their declining
health.

The elderly are relatively immobile compared to the rest of the
population although they have slightly elevated migration rates at the
ages corresponding first to retirement and later to institutionalization.
Figure 12 shows the concentration of non-migrant elderly persons in
the Central States and the. Northeast and the even larger proportionin Florida, long a popular destination of elderly migrants. New
retirees are moving also to California, Arizona. the Ozarks, and
hvgon. thus contribut ing to the growing concentrations of the elderly

population in the so-cal led Sunbelt and elsewhere.
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IL
derLest Elder I/ of the 7001 ropulinur: tor 1)/6

1.

iL." Ihare115
85 to 9h
95.105
105,0115
1151.1175
G,..t.r INIn 125

Local areas tend to "age in place. For example. the young adults
Who lived in the cities in the I 9.20s anti I9:tos have remained there. but
their children, the young adults Of t he 1940:4 and i9Os, moved to the
suburbs. leading. to the current concentration of the elderly in what
have been termed the -*rah- ghettoes- of central cities. When neighbor-
hoods deteriorate, t he ver ((Id often find Ihennselves trapped. Poverty,
ill health. or social ties keep them front responding as quickly as the
voung to ellanging local conditions. In rural areas there has been some
movement of t lie elderly, but. in the main it has consisted of shifts to
nearby small towns front farms t hey can no longer operate.

IVitnesses told the Select Committee that t he geographic age segre-
gation in the C.S. has been largely voluntary. as parents choose to
itI in their lifelong til I l(,,,,,00ds and children choose to move a way.
l'oblic policy has contributed to these choices by encouraging subur-
banizat ion as well as construction of special housing projects for the
elderly in central cities. Yet the %vitnesses also stated that. age segre-
gation has been exi'f'SsiVi`, IM`yOffil the (1CSIIVS; of either the elderly or
heir children.
The socioeconomic status of t Ile elderly is determined primarily 1).

their educati, U. previous occupation and income. and by retirement
income. I )(';ale 11.1. decade, the incomes. Skill levels. and educational at-
tainment. of the elderly populat ion have risen. as have those of other

ilittri .\.t any point in till))'. hmvever. the elderly have lower
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socioeconomic status than younger adults, because the status and
wealth of the elderly were built up in an earlier period when educa-
tion and wage levels were lower.

Incomes of the elderly drop sharply upon retirement, since few in-
dividuals have enough private savings, investments, or pension plans
to supplement Social Security payments and replace their entire pre-
retirement levels of income. As individuals grow older, they are
usually forced to draw upon the assets they may have accumulated
(luring their working years, so that the incidence of poverty increases
with age.

In recent years the elderly have also been particularly hard hit by
both the general inflation, because pensions fail to keep pace with the
rising cost of living, and by the specific increases in health care costs.
energy expenses, and property taxes. Non-married women are espe-
cially' vulnerable, because few women have a history of earnings and
asset accumulation comparable to that of men. After a husband's
death, the widow's financial status usually deteriorates.

2. FUTURE *SEEDS

Planning for the future needs of the elderly requires information
about not only the number and characteristics of the future elderly.
hut. also where they will live.

The recent rapid growth in the number of elderly people will con-
tinue during the 1980s. as is shown in table 9. The next 20 years should
then see a lull in the rapid growth of the elderly population until the
aging of the "baby boom" generation creates a "senior boom" starting
ill 20-m lietween 2010 and 2030. the elderly population will grow by
20 million to a total of 55 million. As the table. also shows, the. aging
of the elderly population will continue for some time. Of the 0.9 mil-
lion increase in the elderly population in the 1980s and 1990s. almost
three-fourths (5.0 million) will be in the 75-and-over age group.

TABLE 9.-PROJECTED CHANGES IN THE ELDERLY POPULATION: 1970-2050 (MILLIONS)

1990-
1970-80 1980-90 2000 2000-10 2010-20 2020-30 2030-40 2040-50

Increases in:
Ate 65-ti. +3.0 +2.3 -0.4 +2.3 +8.4 +3.7 -4.8 1 +1.8Age 75-84 +1.0 +2.0 +1.5 -.1 +1.7 +5.2 +2.4 -2. 8Age 85+. +.4 +.6 +.9 +.8 +.2 +.9 +2.3 +1.5

Total age 65+ +4.4 +4.9 +2.0 +3.0 +10.3 +9.9 -.1 1 +.6

1Series II projection; other figures are same for all 3 projections.

Source: U.S. Bureau of the Census "Estimates and Projections of the Population: 1977-2050," Current Population
Reports, Series P-25. No. 704, July 1977, p. 40, p. 50. p. 70; U.S. Bureau of the Census, "Demographic Aspects ofAging
end the Older Population in the United States," Special Studies, Series P-23, No. 59, p. 3.

Projections of the elderly population are more accurate than pro-
jections of the youth population. Because all the people who will reach
age 05 between now and 201-0 have already been born, future mortality
rates are the main determinant, of the number of elderly Americans in
that, year. (Immigration will he a relatively unimportant contributor
to the size of the elderly- population for the next 30 years because most
immigrants are young adults. For projections beyond 30 years. inuni-
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gration could be expected to affeeL die, elderly population more.) For
this reason, criticisms of the projections of the size and cinuposition of
the elderly population haw, focused on thlk projections of .Tuture
mortality.

No alternative mortality assumptions are curre:,.tly used in making
population projections, although studies of alternative mortt :ity pos-
sibilities are now underway. The single set of future mortality rates is
determined jointly by the Census Bureau and the Actuary of the Social
Security Administration (SSA). First, SSA deternMies the. assump-
tions about future mortality rates by age and sex, based an tut analysis
of trends in mortality due to various causes. The Census Bureau then
makes further assumptions about mortality' differences by race, prior to
making its population projections.

Past Census Bureau projections have consistently underestimated
the growth of the elderly population. The primary reason for
the underestimation has been the rapid and unexpected decline in
mortality rates. Life expectancy at age 65 has increased by more than
a year in the lust decade. Thus in 1970, the elderly population was pro-
jected to grow by 1.4 million to a total of 2,1.5 million by 1975; in fact,
the actual increase was 2.3 million, so that the 1975 elderly population
was 4.1 percent higher than had been anticipated in 1970.

The assumptions about mortality which underlie the current pro -
jections have been revised to reflect the recent rapid declines in mor-
tality.. It is now assumed, however, that improvements in survival will
slow down in the future. Thus, over the next seven decades, life ex-
pectancy at birth is assumed to increase by 3,3 years, whereas in the
1965-75 decade alone it increased by 2.3 years. As reported in Chapter
1, most experts do not forecast, an imminent breakthrough in mortality.
Hut even if mortality rates fell twice as fast as under the current as-
sumptions, the elderly population in 20.20 would be 9,5 million, only
16 percent higher than the projected 42.8 million under current
assumptions.

Because mortality assumptions are different for males and females,
they implicitly determine the projected future sex composition of the
elderly population. The. advantage in life expectancy of females over
males is expected to widen from the present 7.9 years to 9.2 years.
Some analysts believe that, as female labor force participation grows,
women workers will experience the t4ame job-related health hazards,
and their life expectancy will approach that of males, though not
totally, because of biological differences.

There have not yet [wen any indications of such convergence. how-
ever, and thus the hypothesized future convergence has not been
incorporated into the projections. Because of greater 1>rojected mo -
tality improvements for women. the female elderly population is pro-
jectd to grow more rapidly than the male elderly population in future
decades, and thus the excess of women over men in the older ages to
continue to grow. BY the year 2000 there are projected to be three eld-
erly women for every two elderly men: in the 85-and-over age group.
there would be five women for every two men.

It. is more ditlieult to project the other characteristics of the elderly
population (besides age and sex composition) because behavior must
be projected in addition tie survival. Witnesses before the Select Com-
mittee predicted further improvements in health to match advances

4
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in survival. They expected a continuing decline in the proportion of
older people who are married. as the excess of women over men grows.

A continuation of the trend toward independent living by the elderly
should continue, given their better health and higher incomes in the
future. The elderly of the future should have higher educational attain-
ent and higher incomes than in the past. Women in particular should
have greater economic security in the future because of their improved
work-histories and earnings today. The elderly of the future will have
fewer surviving children than the elderly of the past,as well as smaller
family networks in general, because of the general decline in family
size during this century.

Witnesses before the Select Committee were more confident about
predicting the future geographic locations of the elderly. They believe
that current patterns of migration of the elderly (to the "Sunbelt")
are likely to continue. Several witnesses told the. Committee that
increasingly the elderly of the future will live in the suburbs. rather
than in central cities, as the suburbs begin to "age in place." Mr.
Jacob Siegel, senior demographic statistician for the Census Bureau,
noted that the Census Bureau will publish State-by-State projections
of the elderly population later this year.

The future needs of the elderly population will differ from those
of today's elderly. Projections of future needs involve two components.
First, the future demands for services are prGjected.on the basis of
changes in the size of the various age and sex groups within the elderly
population. on the assumption that the rates of usage of services by
the different, age-sex groups will not change. Second, projections must
take account of changing usage rates for services by different age-sex
groups. Tints, in an overall projection of nerds of the elderly. changes
in behavior can either offset or accentuate changes due to demographic
shifts.

The demographic data suggest that the needs of the elderly will
continue to grow rapidly in the 1980s, in part because the elderly
population will continue to grow rapidly. Furthermore. the needs
of the elderly will grow even faster than the size of the elderly popu-0 lotion because of the growth in the prop/. on of the elderly in the
oldest and most dependent age groups. For example, if current utiliza-
tion rates are used to project future use of nursing homes, the next
decade will see growth by three-fourths in nursing home residents
from 1 million in 1975 to 1.73 million in 1990.

Rapid growth in (tenant(' will affect not only nursing homes. but
also other goods and services which are used more with advancing
age: hospitals, physicians' services. pharaeuticids. group housing
arrangements, smaller apartmenIs. Jnid Si) Oil. To sum tip. judging by
denacrraphie considerations alone, .,of only will total spendag on the
elderly rise. but average spending on elderly persons will rise becauseof the increasing age and dependency within the elderly population.

Starting in 010. the growth rate of the elderly population will
accelerate, to as high as 29.5 percent during the decade of the 2010s.
in contrast to 6.7 percent during the decade of the 1900s. It is difficult
to predict the kind of services that will lie demanded by the elderly
that. far in the future. Some of the implications for tinancitnr the needs
of the elderly after -2010 are discussed later in this chapter.
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It is even more- difficult to predict behavioral trends. Health-care is
the field in which the best projections have been made .(by the Social
Security Administration and the Health Care Financing Administra-
tion), and these illustrate some of the conflicting &tors which must
be taken into account.

First, per capita health care expenditures for the entire population
have been increasing recently at approximately 15 percent per year, a
rate much above the general inflation rate. If the trend toward use of
more as well as more sophisticated health care services continues.
along with the rising prices of these services, the demographic com-
ponent of rising health care expenditures may be a minor factor.

Only ten percent of the increase in Medicare expenditures over the
last ten years has been due to a larger number of patients. Whether
these trends will continue will depend upon future price increases of
health services, technological advances, the success of cost containment
measures, future increases in incomes, and development of new meth-
ods of meeting health care costs.

Second, it may be possible to develop cheaper substitutes for costly
medical services rendered in hospitals and nursing homes, such as
increasing the availability of home care. Certainly, it is better and less
costly to provide limited assistance to help an elderly person maintain
an independent household than to force institutionalization because
of the lack of such assistance. As the availability and quality of sub-
stitute care in the home improves, more of the elderly can be expected
to use it. Even though total expenditures may not fall, the social bene-
fitboth to the elderly and to their previously unpaid family members
and friendscould be immense.

Finally, the future use of health care will hinge on further in-
creases in longevity. Extension of the best medical care practices to
all citizens would reduce mortality, increase life expectancy, and un-
doubtedly raise per capita health care outlays. On the other hand, more
widespread adoption by individuals of well-known preventive meas-
uresdiet, exercise, and avoidance of drug abuse and tobaccocould
raise life expectancy while lowering health care costs. It is also pos-
sible that non-medical preventive measuresfor example, the reduc-
tion of exposure to carcinogens in the workplacewill extend life. In
this case, although medical expenditures may fall substantially, an-
other part of the national accounts will reflect higher industrial pro-
duction outlays. Finally, the added cost of technological improve-
ments is also difficult to determine. The discovery of penicillin ex-tended life at a negligible cost, whereas the recent development of
CAT scanners, kidney dialysis, and open heart surgery have extended
life, but at enormously increased costs.

3. POLICY ALTERNATIVLS

Much of the current debate about policies affecting the elderly
centers on the needs of older people that, are not being met today.
Still, there is a growing awareness that we should be planning now to
meet future changes in the elderly population, especially planning for
service facilities such as nursing homes and other residential facilities
which take time to build and will be in use for years.
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The role of the family in care of the elderly is one of the central
concerns of both policyznakers and the elderly themselves. Since enact-
ment of Social Security legislation forty years ago, the public sector
has assumed more and more responsibility previously borne by the
individuals and families. The Federal Government now provides So-
cial Security benefits, Medicare, Medicaid, and Supplemental Security
Income, for example. Increasingly. State and local governments serve
the elderly with subsidized housing, public hospitals, senior centers,
and sonic home care services.

Although the role of the public sector has been growing. much of
the supixwt of the elderly still conies .frorn their own efforts or those
of their families and friends. lit 1976. 19 percent of elderly men and
8 percent of elderly women were in the labor force. In 1975, 7 million
beneficiaries of private pension plans received $15 billion in benefits.
The $55 billion in Social Security benefits paid to retired workers.
their dependents, and survivors in 1975 was based, in large part, on
their previous work-history. In addition to income. of course, the
elderly often need both medical and non-medical care. The GAO
found that. of the 58 percent of the elderly who needed assistance in
personal care. virtually all of them (96 percent) received that help
from family and friends.

Witnesses before the Select Committee testified that public efforts
to help the elderly should be designed to strengthen the family's
ability to rope. rattier than weaken it. Dr. Tamara Hareven, professor
of history at Clark University, told the Committee that the elderly

guoften feel isolated and helpless. because of the ambiguous division of
responsibility between the family and the public sector. She recom-
mended that :

We must utilize creative l whatever kin functions are su-
viving in American society but we must provide adequate
supports for kin to fulfill these functions . . .

Dr. Hareven emphasized that public policy should be supportive
of the family at all stages of the life cycle. Dr. Beth Soldo. senior
reseaeh associate at the Georgetown University Center for Popula-
tion Research, made a specific recommendation that tax subsidies forthe care of an elderly dependent by a child should be extended. Dr.
Cowgill disagreed. however, arguing that it is more effective to give
assistance directly to the elde-y rather than to their families. All
witnesses expressed veneer t tit r isolation of the elderly within
American society. Dr. C. 'nlisntled that, although the elderly
often choose to live in ;4ge-s, r.. crated housing, public policy should
avoid driving older and youz.ger people apart against their wishes.

The witnesses heard by the Select Committee unanimously agreedthat public policy should strive to help the elderly maintain their
independent households as long as possible. Housing, transportation,
medical care, personal rare. recreation. and other Policies must be co-ordinated to achieve this goal. Ilealth-related problems can be re-lieved by some non-medical measuresfor example, by helping elderly
people with ambulatory problems find housing without stairs or byremodeling housing to serve their needs. Dr. Soldo emphasized the
need for transitional residential environments and supportive servicessuch as day care. vacation care, chore services, and home health care
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for the frail elderly. She noted that England has used home. visitors
to monitor the condition of frail elderly persons and help them main-
tain their own homes.

Dr. Cowgill expanded on the need for government assistance in
developing "a continuum of health care and housing for older people
ranging all the way from independent private residences to hospitals
and nursing homes." including such additional intermediate stages
as foster family care, visiting nurses and doctors. boarding homes.
and hospices. Dr. Ifareven suggested that the. Government place and
monitor non-family members in the households of elderly people when
appropriate. and desired.

Mr. Herman Brotman, a consulting gerontologist, noted that al-
thong!' defense against institutionalization is critical, the health needs
of the elderly will often mean that institutionalization is the only
answer. Thus. efforts must he made to improve institutions for those
who can no longer remain in their homes. He, like other witnesses,
pointed out that many problems of old age can only be -deferred. not
eliminated. The large recent and projected increases in the numbers
of older people. underscore t lie need to resolve these issues.

Witnesses heard by the Select Committee emphasized the need to
raise the incomes of the elderly. 1)r. Soldo's research has found that
living arrangements are highly influenced by income. which in many
cases can be used to compensate for deteriorating health. Dr. Cowgill
stated :

As far as housing is concerned. perhaps the most efficacious
form of assistance to older people is some type of cash subsidy.
Given adequate income. most of them can arrive at their
own solutions.

I am not necessarily implying a decreased emphasis on
other ways of assisting older people. I merely wanted to make
the point that. if they have adequate income, many of their
problems can he solved on their own initiative.

On the other hand. Dr. Soldo warned that in some eases increased
income is ineffective but direct assistance can solve problems. For ex-
ample. preliminary evidence shows that major home repairs are more
likely to be done if the elderly are provided with free home repair
services than if they are !riven more income. (Providing home repairs
in this way would have the added benefit of increasing employment.)
Mr. firotman pointed out that where risks are not uniform (severe
illness, for example. affects sonic. but not all of the elderly), it may
be less costly to provide services to those few who need them rather
than higher incomes for all.

Another policy issue stems from the heterogeneity of the elderly
population. All the witnesses before the Select Committee emphasized
that. no single program will benefit all older people. and that public
policy must. provide options to cover differing needs within the elderly
group. Ms. Kovar observed that :

A subsidy to home ownership, for example. might benefit. a
physically healthy. mentally competent older person. but be
detrimental to a, frail forget fill one who could neither main-
tain the home. nor resist the blandishments of people who
offered to -help for a fee.-
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The witnesses emphasized the need for planning for the needs of thefuture elderly as well as those today. They expressed concern that
the Nation will not respond to growth in the size of the elderly
population and its increasing proportion of the very old in a timely,
thoughtful way. Several witnesses pointed out the need for following
the shifting patterns in the location of the elderly, in order to provide
services where they are needed.

Ms. Koval- warned that the growth of retirement communities poses
severe problems for the provision of health services. When they arestarted, they attract a young and relatively healthy segment of the
elderly population, but within a few years, the community can be faced
with large demands for health care services which had not been ade-quately foreseen or provided. Both Dr. Soldo and Mr. Brotman
warned that future services for elderly must cope with the increasing
suburbanization of the elderly population. Titus, facilities should belocated in the suburbs but with easy access to public transportation
to serve the less mobile elderly.

The witnesses agreed, also, that more data and research are neces-
sary for making informed policy regarding the elderly. They agreedthat, wherever possible, existing data on the elderly should be tabu-lated and reported by narrower age groups (at least 10-year acre
groups, and preferably 5-year age groups above age 65). Such tabu-
lations would be easy to construct front existing data and would
provide a wealth of detail. Dr. Robert N. Butler, Director of the
National Institute on Aging, suggested that where samples are now
too small to obtain reliable data about. age groups within the elderly
population, the upper age groups, which are smaller, could be
oversampled.

Ms. Kovar told the Select Committee that, although inaccuraciesin age reporting of the elderly was a problem in the past., the quality
of self-reporting of age has improved greatly and soon will be very
good because of the need for accur4te age reporting to obtain Social
Security and Medicare benefits.

Mr. Siegel told the Committee that census counts of the elderly
continue to encounter problems. Age reporting is particularly poor
when another family member reports the age of an elderly relative,
as in the census or the Current Population Survey or upon registra-
tion of death. Although the total count of the elderly population in
the census is believed to be quite accurate, there are offsetting errors
in the counts of the different age groups within the elderly group. The
very old tend to be isolated and easy to miss in surveys; on the other
hand, some younger people report themselves as over 65 to increase
their chances of getting age-related benefits.

Dr. Soldo advocated a National Survey of the Elderly (similar to
one conducted in Britain) so that data on all aspects of agino. can be
coordinated. She deplored the present, situation in which

aging
on

health, living arrangements, income, and the like come from such
diverse sources that a complete and coherent, picture of elderly people
cannot he formed. Other witnesses, however, cautioned that the need
for new data to answer specific policy questions must be evaluated
carefully before additional surveys are undertaken.

Dr. Soldo also stressed the need for systematic national long-range
data on the elderly, the better to understand the series of transitions
which make up the process of aging. Although some longitudinal
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surveys exist (notably, the Parries National Longitudinal Survey and
the Social Security Administration's Retirement History Survey),
their coverage does not extend to the entire elderly population.

The witnesses disagreed about the priority that should be given
better projections of the future elderly population. Ms. Kovar and

Dr. Cowgill believe that current projections are adequate. Dr. Butler
and Dr. So ldo stressed the need to improve the study of mortality and
the projections that result from these data. Both Dr. So ldo and Mr.
Siegel recommended that the Census Bureau make alternative mor-
tality assumptions for the population projections, in line with its
current experimental work. Several of the witnesses emphasized the
need to continue to improve the projections not only of the national
elderly population, but also of its distribution among regions, States,
and local communities.

To summarize, the elderly population is changing rapidly and will
continue to do so for some time. Not only is it growing in size, but the
older and more dependent segments of the elderly population are
growing most rapidly. Social changes, too, emphasize the need to re-
evaluate the adequacy of services for the elderly, both today and in
the future. Public policy must take account of the heterogeneity as well
as the complexity of the needs of the elderly. They are heterogeneous
with respect to age (sometimes more than one generation in a family
is elderly) and other characteristics,

Living arrangements, health status, marital status, and income are
interrelated in such a way that intervention, if fragmented, can have
only limited success. Finally. policymakers must be aware of the demo-
graphic characteristics of the elderly populationits longevity, age
structure, sex distribution. marital status, family relationships, and
geographical distributionand seek more information to ensure that
policies are appropriate. timely, and effective.

F. POPULATION'S FISCAL. IMPACT

The current debate over the financing of the Social Security sys-
tem has brought home to many the fiscal consequences of changing age
composition of the United States population. The rapid growth of the
elderly population when the "baby boom" generation starts to retire
in 2010 was discussed previously. That growth translates into a rapidly
falling ratio of taxpayers to beneficiaries for the Social Security sys-
tem, as shown in figure 13. The aging of our population will affect
many programs besides Social Security.
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FIGURE 13

Projected Number of Covered Workers per Beneficiary, 1960-2050:
Old Age, Survivors, and Disability Insurance Program
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Secretary of HEW Joseph Ca lifano recently noted that Federalspending on the elderly amounts to nearly one-quarter of the.Federal

budget and projected that, by 2025, 40 percent. of the budget would goto the still rapidly growing elderly population. Colonel Robert DeAfarcellus of the Florida National Guard exp,,ssed concern to theCommittee that the growing demands of the elderly would squeeze out
other important budget expenditures, most notably those on nationaldefense.

1. FIN A N C ENG AGE-RELATED PROGRAMS

Concern has recently been expressed that the growing proportion of
the elderly in the 17.S. population will place an increasing and intoler-
able burden on society to meet their needs. To quantify the seriousness
of this burden, it is necessary to measure total dependency, not just
that due to the increasing number of elderly dependents. It is impor-tant to know not only the total proportion of dependents in the popu-lation. but also the per capita spending. both public and private, ondifferent groups of dependents.

A very crude measure of dependency relates the proportion of thepopulation of working age to the proportion of nonworking- age,
whether young or old. Because fertility is the most important deter-
minant of age structure in modern societies, it is usually true that an
increase in the proportion that is elderly is largely offset by a reduc-
tion in the proportion that is young.

In this century the proportion of the population in the 18 to 64 age
group in the 17.S. has ranged from a high of 63 percent in 1942 to a low
of 54 percent in 1964. Even if the proportion that is elderly doubles
between now and 2030, the decline in the proportion under age 18 will
mean that the population in the working ages will represent 5S.7 per-
cent as compared with 59.6 percent today. A high proportion of the
population in the working ages is a fairly good indicator of low
dependency, even though many of the people in the working ages
have no earnings.

For example. housewives make an important contribution to social
welfare by child rearing. cleaning. cooking. shopping, and the like.
although they do not receive money for their efforts nor is their work
represented in the gross national product accounts. The estimated
replacement, vatic of the average housewife's yearly services was over
$7,000 in 1977.

To know the proportion of the population that will be paying taxes.
however, one must look not only at the balance of working-age people
versus the old and the young, but also at the proportion of that age-
group that, is actually earning. Despite the awing of F.S. society in
this century, the proportion of the total population which is employed
has increased only from 35 percent in 1900 to 40 percent in 1975. This
trend reflects several factors. Both youth and the elderly work less than
in the past. Young people now obtain more schooling and enter the
full-time labor force at older ages. Older people are retiring from the
labor force at younger and younger ages. The redneed participation
of the Young and the old has been more than offset by the increasing
paid work by women.

Once the total number and type of dependents has been determined.
it is important to know the total amount spent on them. A widely
quoted figure from the work of Robert Clark of North Carolina State
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2. SOCIAL SECURITY SYSTEM PROJECTIONS

lentThe Social Security system provides a model of the best go,
planning for response to demographic change. The annual ire
projections made by the Actuary of the Social Security . ., :1-
tion (SSA) of Social Security tax receipts and expendit
next 75 years provide policymakers with a unique plannin, . fig-
ure 14 shows the current estimate of the long-run financing of the
components of the Social Security system under the intermediate case
projected by the Actuary.

0' 14

Pro J cc ted tures and Legislated
fa. .1e7 Law: 1977-2051

I'11/ 1090 201(1

NI Tan
Income

'.ource u_ial rue , rco 1918, p. 26.

2000 2040 2051

Expenditures for OASDI will start to exceed payroll tax revenues
around 2010 when the "baby boom" generation begins to retire. With
the stihsequent erosion of the previously accumulated OASDI trust
fund, the system will be in deficit by about '2025. For the HI com-
ponent of the program. demographic factors are also important :in the
long run, but. because of rising hospital utilization and costs, the HI
trust fund will be in deficit before 1990. Expressed us a percentage of
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taxable payroll. the average annual deficit will be 1.4 hr cent. for
OASDI and 3,0 percent for HI, for a total of 4.4 percent over the
next 75 years..

SMr. Elmer Smith, Associate Social Security Commissioner for Pro-
gam Polley and Nanning, emphasized to the Select, Committee that,
because of the population changes over time. it is important to analyze
the 75-year period in smaller segments. Tn the first 25 years OASDI
will have an average actuarial surplus of 1.0 percent; in the second
25 years, a small deficit of 1.1 percent. In the last 25-year period begin-
ning in 2028, the average annual deficit will shoot up to 4.1 percent.
The 3.9 percent deficit in the year '2050 would continue indefinitely
under the demographic and economic assumptions now being used.

As part of the projection process, the Actuary also estimates the
sensitivity of future tax receipts and expenditures to the economic
and demographic assumptions used. The discussion here will be limited
to the sensitivity of the projections to assumptions about fertility,
mortality, and labor force participation. The projections t
analyze alternative immigration assumptions, because legal immigra-
tion is determined by law rather than by behavior, and there are no
reliable estimates of illegal immigration.

The long-run projections of Social Security actuarial balance are
very sensitive, to assumptions about fertility. In the intermediate
ease, in which fertility of 2.1 children is assumed, the actuarial deficit
is 1.4 percent per year over the next 75 years. Fertility of 1.7 children
would increase the deficit to 2.7 percent, while fertility of 2.5 children
would reduce, the deficit to 0.4 percent of taxable payroll. In effect,
then, a 0.4 child increase in fertility reduces the actuarial deficit by
1.0 per cntage points.

This 75-year average figure actually understates the long-run sen-
sitivity of the deficit to the fertility assumptions. Since there is about
a 20-year lag between births and the entry of those individuals into
the taxpaying labor force, the effect:; of differeat fertility assumptions
are concentrated in the latter two-thirds of the 75-year projection
period. Table 10 shows the expenditures and actuarial balance by
25-year periods. In the 25-year period, the deficit under the low
fertility assumption is 7.2 percent of taxable payroll, 5.4 percentage
points more than unri, she high fertility assumption.

TABLE 10.-AVERAGE OASDI EXPEAOITURES AND ACTUARIAL BALANCE AS A PERCENT OF TAXABLE PAYROLL
WITH INTERMEDIATE ECONOMIC ASSUMPTIONS AND VARIOUS TOTAL FERTILITY RATES

Total fertility rate

1.7 2.1 2.5

Expendi' Hes:
1978-2002... .... 10.6 10, 6 10. 7
2003-27 14.2 13.5 12.9
2028- 52. 19.6 16.5 14.2

Total, 1978-ko52. 14.8 13.6 12.6
Actuarial balance: i

1978-2002 ......... +1.0 +1.0 +1.0
2003-27 -1.8 -1.1 -.52028-52........ -7,2 -4.1 -I. 8

Total, 1978-2052 -2.7 -1.4

Actuarial balance :3 computed by subtracting expenditures tram avecage tax rates of 11.67 for 1978-2002, 12.40 for
2003-52, and 12.IF -ar entire period.

Source: 1975 Aimual Report of the Board of Trustees of the Federal OldAge and Survivors Insurance and Disability
Insurance TN. Funds.
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The basic., mortality assumption in the Social Security projections
is that, between now and 3 050 life expetaney for males will increase
from 69.1 to TIM years and for fenuiles front 77.0 to 81.0. Because life
expectancy in the t7.S. is so high. ally f111111P1' 11`d11(11011S in mortality
add less to duration of working life than they do to duration of the
post-work period when retirement, lhnefits are paid. Thus. the more
rapid the decline in mortality, the greater the actuarial deficit be-
cause expenditures increase more than tax income. Because any mor-
tality decline is assnmed to continue throughout the 75-yea projec-
tion period. mortality IS 10WPSt at the end. alld the 110117'1'11d 1)7111111N'
is 611S most affeted in the last. :1 vears of the projections.

In making the projections. the Social Security Actuary must also
specify future labor force participation of both men and women and
future patterns Of retirement. Labor force participation rats of
prime-age men have followed a slow downward trend in past years
and are rather easy to predict. The participation of %voltam and the
retirement decision. however. have been more difficult to predict.

:qr. Smith provided the Committee with some analysis of the sensi-
tivity of the projections to different labor force participation rates.
lie stated that the etre,' of recent legislatin to end mandatory retire-
ment %vill encourage older people to stay in the work force. Therefore.
tlw law is expected to reduce the long-range costs of the system by
about 11.1 percent annually. In general. however, the .ket nary projects
it continuing frond to voluntary early retirement which %ill Ise only
partially offset by legislation to end mandatory. retirement. Dr. Clark
pointed. out that recent increases in Social Security benefits have been
instrumental in enabling. %vorkes to retire early.

Increases in female labor force participation result in decreases in
the average annual actuarial deficit. Much of the benefit from higher
female labe force participation rates results from the fact that a
wife's Social Security benefit from 1)er own earnings is usually less
than IL Sp011SV'S benefit from her limthand's earnings. so that she re-
ceives little additional return due to her own payroll tax cont ribut tons.

It is interesting that the Social Security projections assume that
female labor force participation rates ate the sane in all projections.
regardless of the differing. assumptions about fertility in each case.
Deputy Chief .krt nary Francisco Bay° assured the Committee that
incorporating a sophisticated inversc relationshiplietween tinnily size
and wife's earnings history would have it negligible effect on the
actuarial balance.

St. 1411,I1 .11,TERX.1.1VES

Thy hats hizhikrilted the fiscal crime!) coming
when the -baby 1.)oont- generation retires. Around .2010. the ratio of
retirees to %vorkers will -tart to rise rapidly. Even though the propor-
tion of children in the population may fall somewhat and the per-
centage of %%Innn who work In:iv eontimie to rise. the very size of the
senior generation and the large needs of the elderly will create a
growing economic dependency.

Society has three ,t1ternatives for dealing with the expected fluctua-
tions in Hu.. proportion of the population which is elderly and the
consequent strains on the Social SecurP v system. First, benefits can
1.. adjusted periodically. either through changing monthly amounts

,0 ,
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or by changing i he age of eligibility and thus the duration of bonefir
payments. Second, taxes can be adjusted periodically to assure -;it:
dent. Trust Fund income.

Third, a long-run equilibrium tax and benefit -tructure can 14.
and the interest-earning OASDI Trust Fund used to buffer the fluctu-
ation, receipts and expenditure, Over time. Replacing the Social
Securii taxes %vith general taxation is perceived incorrectly by some
as a fourth alternative for dealing with changing demographic cir-
cumstances.. In fact, such a step would simply shift the problem from
the Social Security system to the Treasury Department the fiscal
crunch caused by demographic factors would not disappear.

Congress considered all three alternatives in the past year. A benefit
structure which has been expanding too fast (because of the erroneous
inflation-adjustment procedure) was cut back. Tax rates were raised so
that the Trust Fund will accumulate balances until 010 and then will
be drained only gradually as the "baby boom" generation's retirement
Vell I'S proceed. Nevertheless. the measures taken so far will b. insuffi-
cient to cope the continuing drains on the system after 202.).

Mfr. Smith told the Committee that society should not attempt now
to solve problems which are 51) years away :

In ?03:x, we're essentially out of steam, and the eurrent fi-
na incng- (kw:4 not carry us through this critical period. Now,
that was deliberately left as an unfinished piece of business
I think partly for some of the reasons that are being raised di;
morning: a recognition that there is volatility in these
estimates; that it's very difficult to make projections over this
period of time; and there is a question about the extent to
which you wish to tax people today for presumed events 50
years from now. There is also the recognition that the 1977
Amendments place the syskin in ?Anti: -!: good shape for the
next 25 yews. It would give, us some time to make some ad-
justments, some technical analyses, and for further policy
posals.

On the other hand. Dr. Robert Clark of North Carolina State 'Uni-
versity argued that measures which would reduce benefits in retire,-
c,ent, such as raising- the age of eligibility, must he introduced gradu-
Hly ar :I well ahead of any crisis, so that individuals have time to
adjqst (heir arrangements for retirement.

w, what I suggest is not that we all of a sudden one day
raise the retirement age from 65 to 70, but that we gradually
do that or that consideration be given to gradually doing.
that. Say you wanted to raise it live yearsif you raised it
one-quarter every- year, it would take 20 years to do that,

I t thav it you're going to raise the age of retirenn..A.,
You're tlw rules of the game under %vhich people save
fo: vet irula nt. illey need a lead time in which to revise
their mid their planning horizons. If you're
going to :-,tart in 1990; I certainly would argue that 19S0 is
Iwtic too soon to put that into effect.

If one begi to do it well in advance, if you see that the
projections are off and my guess is that 2.1 is probably
going to be optimistic over the short-term, that the fertility

17,

rate is below that and will remain below it for some period
then you can slow down the process of the rate of increase.

lti
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The witnesses agreed that the current debate about the future of
the Social Security system is invaluable and should be expanded.
The goal of policymakers should be to develop solutions before a crisis
atmosphere arises with pressure for hasty and ad /tar responses. Both

Dr. Clark and Mr. Smith agreed that now is the time when consider-

able research should be undertaken to assess the extent of the prob-
lem and the efficacy of alternative measures to deal with it. Mr.
Smith mentioned that consideration by Congis will be assisted in
the next few ~ears by the reports of the quadrennial Advisory Coun-

cil on Social Security, an independent body, and the Presidential
commission studying retirement. Finally, all agreed that policymakers
must be aware of the demographic factors and make use of rat her
sophisticated projections.

Witnesses touched only briefly on specific solutions to the future
problems of Social Security. Mr. Stint). rgued that society must think
about the whole concept u1 retiremtbnt and review the benefit structure
of Social Security, including spouse benefits, taxation of benefits, in-
rentives for deferred retirement, and inflation-indexing. Dr. Clark
stressed that the effects of different ages of eligibility on the system

should be studied closely in the Actuary's full simulation model. He

agreed with Representative Richard Gephardt that legislation con-
cerning mandatory retirement anti private pensions must be linked

with legislation ou Social Seenrity, so that an integrated policy on
ret irement ran replace the present fragmented approach.

Dr. (lark advocated the abolition of all mandatory retirement. He

urged that rese:treh should consider, in addition to the problems of

the Social Security system, the whole response of society to possible
persistent fluctuations in age structure and the consequent ebb and
Clow of demands fur particular age-related social services.

Representative [hive Stockman stated that the United States should
study the rarnifivat ions of either at guest worker policy or of permanent
immigration to even out the valleys in the age structure of the labor

force and redue thubtnations iu eronomic dependency over time. Mr.

Smith, discussing guest workers in Europe, noted that while they

contribute social security taxes, they also receive benefits upon retire-
ment, either in the host country or in their native countries under reci-

procity or ss: called tot alization agreements. (TIC r.dvantages and dis-
ad; aotages of rr !niest worker policy are discussed more extensively in
the report of the Select Committee, Legal and Illegal Immigration to
the l'aited Slide.s% )

Roth Select Committee members and witnesses expressed consider-
able frustration with regard to the use of long-range rojertions in

making Social Security policy. Mr. Smith en phasized that projecting:
..;:onld be seen as a planning tool re:.er than as precise predictions
:Mout an ur. ertain future:

We're getting at the VIY heart of, in a ';ease, the actuarial
science and bow projections are lande. On the one hand. I
think these projections are extremely valuable for program
planning purposes. I tliink they have introduced, in a sense,
a discipline into the system . . . and there have been serious
attempts to adjust the iner.me and the outgo side of the ledgers
whenever the projections sugg ?cl that that was a reasonabl.
course of action. . . .
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Now the other point I would like to make is that we are do-
ing very long-range projections, so I think the actuaries and
other people who are in this business of making future pro-
jections are always a little conservative about taking our most
recent historical experience, particularly it it seems to vary
from a long-range historical cycle, and using that as a basis
for making 75-year projections. So there's probably a little
lag if the current experience turns out not in fact to be an
aberration, but to be essentially a new part of the curve for
the future.

Representative Stockman suggested that using a wider range of
assumptions in making the projections could enable policymaker. to
make. more informed choices. Demographers in 1946 underestimated
today's population by about 50 million (5 percent) because no one
was willing to use extreme assumptions about fertility and consider
time possibility of a postwar "baby boom." A more recent example
occurred in 197.2 when the Social St! t irity provisions to offset infla-
tion vere enacted. Had projections been made with the assumption of
double digit inflation, then votisiderec .xtremely unlikely, the dangers
of the 1972 inflation adjustment for mula could have been foreseen,
and it. would not have been necessary to amend the law when double
digit. inflation did in fact occur.

Both Representative Stockman and Mr. Smith agreed that legis-
lators should not automatically gravitate to the middle projection, the
One %vith the intermediate assumptions. Mr. Smith did not support
a suggestion by Representative Stookman for a separate Board of

. independent of the Social Security Administretion, eon-
'01,?Ir14 that lively debate about the assumption_ now goes on when
1ie pro.Htions are mde, involving the Departments of Labor and
rreasury. us well as I I Ell%

Security. however. represents only one of the ninny programs
it ...All 1,e affected by changing age composition in our futurepopuhu wo. he extension of comparable lono.-range analysis to other

programs would Improve society's ability to meet the future challengesof demo!rrai:;iic cing.e.

Iii. Gr.:0(411.11'HW 1.::MTSTIMWTTON OF THE UNITED
STATES POPULATION

Population change in any (riven locale is the net result of births,
death:. ant! net migration. the recent sharp drop in fertility and
c!.onrine. migration patterns have resulted in significant. shifts in thesize and structure of reo.ional and local populations within the T'nitedStates. Duritor the 1960s. when fertility was hip.her. it community couldlose poottlat ion thrmigh migration and still experience growth thromrbnatural increase. 1111,,1t1011 is the primary determinant of thechanges in local population size and thus of the social. political. andeconomic st rains entailed in population change.

rl
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A. RECENT AND FL TIME CHANGES

1. NON31ETIMPOLITAN REVIVAL

For most of the Nation's history, Awericans have tended to move
from nonmtropolitan areas to metropolitan areas, but since 19-1'0
more Americans have been moving away from metropolitan areas
than into them. The resurgence of pope!..ttion growth in nomnet
tan areas can be attributed to two phenomena : urban sprawl and "rural
renaissance." The first is the expansion of alt SMSA into neighboring
rural areas. (An SMS.k. or Standard Metropolitan Statistical Area.
typically consists of Ir county containing a city of at least 50.000
inhabitants. plus surrounding count ies that are met ronolitan in nature
and integrated with the central county by commuting.) "Rural renais-
sance- refers to increasing migration to towns andcount it's that are en-
tirely rural and not linked to an SMSA. Table 11 shows recent popula-
tion growth and net migration for t f 'tilted States 1I type of count.

TABLE 11.POPULATION CHANGE BY METROPOLITAN STATUS: 1960-1,176

Average annual
percent population

change

Average annual
rate of net
migration

1960-70 1970-76 1960-70 1970-76

Total. United States 1.3 0.9 0.2 0.2Metropolitan counties, 1. 7 .8 .5 .1Nonmetropolitan counties .4 I. 3 . 6 . 7Adjacent counties, . 7 1.4 . 8Nonadjacent counties
. 1 1. 2 .6

Net migration :ales result from subtracting the number leaving an area from the number arriving and dividing bythe postulation at tf., beginning of the specified period.
a MetropolitLA status as at 1074.
Nonmetropolitan counties adjacent to SMAS's.

SoGrce: Derived from data in statement by C loin L. Beale before the U.S. House Select Comosittee ,n Population.Feb. 8 1978. His data are based on the 1970 Census and Current Population Reports, Bureau of the Census.

Iiee.t,use of the recent low birth rate. tho movement to nonntetro-
politan areas has had a ulujor iuipucl on the Nation's major urban
centers, many of which are older, northern cities. In the ..1913, cwly
Pittsburgh tinning .25 largest SNISAs lost population by 1:)75.
eight neat' were declining (Cincinnati. (1m-eland. Los .'ingeles-Long
Beach. Newak. New York. Philadelphia. St. ',olds. and Seattle -
Everett. j. By 1975, one its six of all 259 metropolitan areas in Ow
United States had lost population. and one in tlo cc metropolitan resi-
t:yid,: was living ill an area of population decline. Evi. it within grox

z)!etropolitan areas. central cities themselves are not necessarily
gaiLstig population. Counting all moves wit hin ;aid bet ween
vela cites lost million people to the noncent cal parts of S.N1SAs

fl;;. Mnrh 1 97.1--Ma reh 1 fin' period.
Plpulation los,, is not phenomenon limited to northern cities. In

tilt- South, which rcci.:Itly has rown rapidly overall. t he 4.-meionce
of cities has been mixed. Ifonst on and Fort, Lauderdale have bee;..,
increasing in popolai ioz hoth within the city linnt.0 and in the sin.-
l'OIIII(1111!* areas. while A tiauta and Dallas have declinizor .ities
hot growing SNISAs. In addition. t here are son so.ith

recently lost population both in rem! .al mid in the
SNIS.. as a whole Savannah. (3vorgia. and Pine Bluff. _krkatisits. for
example.
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2. REGIONAL REDISTRIBUTION

The 1970s have seen major redistributions of population among the
Nation's four regions. From 1970 to 1915. the South's population
increased by 5.1 million people, in contrast to 3.4 million in the previous
Live -year period. Ott the other hand, the Nort h Central region's popula-
tion increase has slowed considerably, and the Northeast. has had very
little growth.

Figure, how's the Census liureau's regional divisions. Table 12,
divides the population change of t he four regions into natural increase
I births minus deaths) and net migrat ion components. The Nort !feast
provides an excellent example of how a shift in net migration, in con-
junction with a lower birth rate, can combine to nalt population
growth in a region. In contrast, despite even more severe migratory
losses in the North Central region titan in the NortheaA, somewhat
higher rates of natural increase leave continued population growth in
the North Central region.

FIGURE 15

Map of the U.S., Showing Census Divisionsand Regions

West North Central

East _- - -.
south c.hini

t )
.

South Attars

West South Central .. 'i, .

Source: U.S. Bureau of the Censtr,.
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TABLE 12.-POPULATION CHANGE COMPONENTS BY REGION (MILLIONS): 1950-1975

IN1 -natural increase: NM net migration)

1950-55 195540 1960-65 1965-70 1970-75

Region NI NM NI NM NI NM NI NM NI NM

Northeast.. 2.3 0.4 2.6 0.0 2.3 0.3 1.6 0.1 1.0 -0.7North Central 3.5 . 4 3.9 -. 7 3.3 -.8 2.3 . 1 1.8 -. 8South.. 4.5 -1.6 4.7 .3 4.2 .3 3.0 .e 2.5 2.6
West 1.9 1.9 2.2 2.0 2.2 1. 7 1.7 1.1 1.5 1. 4

United States 12.1 1.0 13.2 1.7 12.0 1.5 8.7 1.7 6.8 2. 5

Source: U.S. Bureau of the Census, Current Population Reports, Series P-25, No. 640. November 1976.

Larger numbers of migrants from the Northeast azni North Central
regions have been moving to the South and West, especially into the
South Atlantic and Mountain States. Before 1970, population move-
ments to Florida accounted for a substantial proportion of the positive
net migration for the South. Ilowever. front 1970 to 1975 all but one of
the southern States. Louisiana, experi:,./..---1 positive net migration.
Florida has corn-Mined to lead the way nth it population growth of
22.9 percent for 1970 to 1975,

Also contributing to the net influx to the South shwe 1970 is the fact
that the munbers of black migrants to and from the area are almost
in balance, in contrast, to the out-migration of blacks prior to 1970.
A third factor in southern population growth is relatively high rate
of natural increase. Even if no migration had occurred. the population
would have increased more rapidly in the South than in the North.

In the West. California no longer receives most of the newcomers to
the region. as it did prior to 1965. Between 196)) and 1965 the ". other
twelve States had a net influx of 200,000 people. less than one-s, vends
of (7alifornia's share. lu comparison, between 1970 and 1975 the twelve
States gained one million through net in-nsigration, more than Twice
the gain for California,

3. FuTuar. POPULATION MOVEMENTS

We know that the U.S. population will grow by 40 to 50 million
people by the turn of the century, but it is difficult to say where they
will live. Most likely. the migration from East to West -continuous
throughout, history -van he expected :o continue. However, it
remains to be .-,een whether the recent movement from North to South
represents a new long-tent trend rather than a temporary response to
the recent severe economic recession. During the Great Depressions,
unemployed persons in industrial areas returned temporarily to their
places of origin where family connections and marginal jobs existed.

The future pattern of metropolitan-nonmetopolitan migration also
is difficult to predict. T. recent trend toward "rural renaissance" may
also be due largely to the Nation's economic situation and may be
reversed as the economy improves. To be sure, there has been no indi-
cation of such a response, as the recession has abated. Perhaps tastes
have truly changed. and rural I ing has become more attractive to the
American people. Time will tell.

Part of the problem of predicting miration lies in the reality that
it is a two-way phenomenon, consisting of out-migration and in-



migration. Net migration statistics result from subtracting one group
from the other; there is no such person as a "net nogrant.- Conse-
quently, the Bureau of the Census calculates in-nugration and out-
migration separately when making its population projections for
States and metropolitan areas.

Out-migration is projected for each sulmational area using rates
..141 on the responses to the 5-year retrospective question on migra-

tion in the most recent census. The total amount of out-migration fron,
all the areas is then allocated its in-migration to the various areas 011
the basis of proportions derived from the census data. Of course, such
a projection procedure assumes that past migration trends will con-
tinue, a very tenuous assumption indeed. The farther into the future
the projection is being IWO IV, the more likely it is that error will result.

An alternative approach is to Lase net miguation projections on [WO-
yeted SOCIOCCDOOIllie In its population projections for 173 eco-
nomic areas n the the Bureau of Economic Analysis assumes
that. except ill the case of the elderly. the major motivating factor in
migration is economic opportunity. First. employment ill an area is
pmjected 1)11 the basis of projeet ions of labor earnings, t hen net '.nigra-
t ion and population arc projected on the basis of the employment
figures. \fore work needs to be done on this method, though, because
t he causal relationships bet ween the variables have not been completely
identified.

('At-sEs of PortLAIoN REDISTRIBUTION

More tliitn otIe American in six moves in a typical year. Table 13
shows mobility in t he I -.S. by age and by the type of boundar;es crossed
front March 1975 to March 1971. Over two-thirds of the moves do not
involve changes in county of residence. and many may involve only a
change of addre-s and not it change in employment. Even so. the moves
of 3t; million people have serious consequences for the places involved.
because ilitierent types of people stay and go.



TABLE 13.S1 IENERAL 110011.11Y, BY 10-YEAR AGE GROUPS: MARCH 1915 TO MARCH 1916

Monks In millions'

AgI

Some

Total (Noncom)

DINoronl hum in 14 United Slates (Moses)

Moms

from

IWO
ham

TA

county

Same

county Idol

PlIforonl Stole

Some

MI Tail Contiguous

Nolan.

Nous

Tolol, 1 you end obovo 208,1 171,3 35.6 22.4 13.2 1,1 6,1 /,0 4,2 1.1

29.8 23.0 6.6 4.3 1, 3 1.2 1.1 .4 .1 .2

10-19.,
40.6 315 5.9 3.7 2.! 1,1 1.0 .3 .1 ,2

20-29.. 10 22.9 12.8 8.0 4.8 2.1 2.1 .1 1.4 .4

30-39
25.6 20.8 4.6 2.9 1.8 .9 .9 .3 . .2

40-49.
22.1 20.3 2.3 1.4 .9 .4 .4 .1 .3 .1

50-59. 22.4 20.1 Li 1.0 .1 .4 .3 .1 .2 0

60-69 11.2 16.1 1,1 .1 .4 .2 .2 .1 0.

10+ 13.6 12.9 .1 .4 .3 . 1 .1 0. .1 0.

Saud: Oorivid from MI tram km of to CHIA "Cegraphic Mobility: Mod 19/510 Mod 19M," Conn! Population Repot, Soils P-10, January 1911,

9 1,
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1. WHO MOVES AND WHY?

present half of all Americans who move are either adults ago 18
to 20 or young children moving with their parents. In fact, close to 40
percent of all people in their early twenties move each year. They are
completing their education, entering the labor market for the first
time, serving in the military, marrying and forming families. Al-
though migration rates decline with age after this peak in the twen-
ties, the migration of the e.;lerly is important because their destina-
tions are concentrated in warm climate areas and such other specific
areas as the Ozarks, northern New Eng'.ind, and the upper Great
Lakes regions. The moves f the older population increase demand for
certain types of public s.-! es which may not be provided in these
areas.

Typically, migrants are better educated than non-migrants. White
collar workers, especially professionals, are more likely to move than
manual workers. Migration rat 's are approximately the same for
blacks and whites, but blacks move more frequently within the same
SMSA and since 1970 have not shown the same tendency as whites to
move to nonmetropolitan areas.

In general, people move to improve their well-being. Some people
are "pushed" from their original place of residence because of adverse
conditions there. Others leave primarily because they perceive condi-
tions as being significantly better elsewhere. "pulled" by advantages
of the new place, as when retirees move to recreational areas. Both
push and pull factors can operate simultaneously. For example, a rea-
son frequently given by young couples with children for moving from
the city to the suburi)s is that the schools in the city are bad and the
schools in the suburbs are good.

Distance i- another factor which influences migration decisions. One
of the usual findings of migration studies is that short-distance moves
are more common than long-distance moves. The costs of the move
nc haling direct costs, costs of in format ion, opportunity costs, and psy-

chological costsare related to the distance moved. Also, the more dis-
tant the move, the more likely it is that attractive opportunities will
intervene.

There is debate about just how much local economic conditions, such
as unemployment rates, influence migration decisions of individuals.
Ira a recent study of the mobility of married couples. Dr. Julie Da-
Vanzo of the Rand Corporation concluded that those who are unem-
ployed do in fact respond to the relative amount of unemployment in
their area of residence, whereas others who are employed either do not
respond or else respond in the direction opposite to that expected-
that is, they move to a place where the unemployment rate is even
higher.

Unemployed workers are more likely to move than employed work-
ers who are satisfied with their jobs, but the migratory response to un-
employment is weak and uneven. Blue collar workers are more likely
to be unemployed, but they are also less mobile than others. Some peo-
ple are apparently poorly informed or even totally unaware of the
choices of employment and residence that are available to them.

Dr. DaVanzo told the Select Committee that, in the inid-1960s,
over half those living in depressed areas thought that their living



coniti,-oas were as good as or better than anywhere else, and one-third
thought that local employment conditions were better than elsewhere.
She also noted that, when some of the unemployed did move, they
returned to their original place of residence fairly soon. These '`ping-
pong" migrants often made their initial move on the basis of faulty
information, relying only on the advice of friends and relatives who
usually lacked solid information on job possibilities in the new art-n.

Another question of interest is the possible influence that the avail-
ability of welfare benefits may have on an individual's decision to
locate in one particular area or another. Despite widespread belief
that low-income people move to New York City to qualify for its
generous public-assistance allowances, recent studies show that in
fact the image of the welfarescolcing migrant is largely a myth. The
availability of public assistan-e in oo, place tends to keep recipients
from moving on to another i,lace. In effect, the higher proportion of
welfare recipient's in cities i 'e to low out-migration rather than to
migration into the area.

2. MOVEN? e:CONOM IC ACTIVITY

There is a strong po. iti., ..:.ationshi, between migration and the
growth of employment. in 1970-7:i period, non-agricultural em-
ployment grew in the :-;outli Census Region, excluding Mary-
land, Delaware, and 1Vashington, D.C.) at a rate twice that of the
United States as a whel almost thirteen times that of the North-
ern Industrial Tier ft' c East North Central States, plus the
Northeast Census Iii tt . except Maine, Vermont, and New Hamp-
shire). Similarly, tht, r ,.onomic base of the 'West has expanded since
1970, even though its of production are not always lower there.
For example, even after adjusting for industry and occupational mix,
wages and transportation costs are relatively high in such rapidly
growing cities as Phoenix and San Jose.

Although it is not yet entirely clear whether jobs or )eople
first, recent studies have found that the migration of firms. thoogn
stimulating newspaper headlines, has not been an important com-
ponent of employment shifts. Instead, gains and losses have been due
to the rapid expansion of existing firms or the "birth" of new firms in
the South and West, while firms are cutting payrolls or "dying" at
approximately the same rate in these areas as in the rest of the
country. Table 14 shows the various components of regional employ-
ment change for the period 1971) to 1972.

Area

TABLE 14.AVERAGE PERCENTAGE EMPLOYMENT CHANGE BY REGION: 1910-12

Net change

Type of transition of firm

Inmigra- Out-migra-
Births Oeath- Expansion Contraction tion tion

Northeast.. 6.3 4.6 12.2 11.2 9.13 0.4 O. 5
North Central 3.2 a.9 10.7 11.7 9.1 .2 .2
South . 2 7.6 12.3 14.1 9.3 .3 Z
West 1.9 7, 3 14.1 15.3 10.5 .2 . 1

Source: Peter M. Allaman and Oavid L. Birch. "Components of Emp,Jyment Change for States by Industry Group,
1970-12," Working Paper No. 5, Joint Center for Urban Studies of the Massachusetts Institute of technology and Harvard
University, 1915.
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As with population, there has also been a recent shift of economic
activity away from metropolitan areas, as shown in Table 15. It is
TABLE 15.-NET PERCENTAGE CHANGE r IN EMPLOYMENT FOR METROPOLITAN AND RURAL AREAS BY ECONOMIC

SECTOR: 1970-1972

Net percentage change, 1970-
1972 tor

Industry Metropolitan Rural

Agriculture -3.6 -1.7
Manufacturing -10.0 -5.5
Other industry -2.7 .2
Trade 2.7 14.0
Service 1.6 8.3

Total -3.9 1.5

These net change figures have not been adjusted for a known underreporting of new firm formation. They are never-
theless consistent, although low, across the board.

Source: Oavid L Birch, "Regional Differences in Factor Costs: Labor, Land, Capital, and Transportation," draft

not, easy to explain the recent shifts in economic activity and popu-
lation within the United States. Cost differentials between regions
do not explain the change. Dr. Charles Leven, director of the Wash-
ington University Institute of Urban and Regional Studies, has sug-
gested:

. . . it is the maturity of metropolis itself, stemming from
deeper economic and technological causes. that has been
the main stimulus of the population redistribution, with the

--bire-of-the-sun-and-related-environmental-considerations-as
factors of secondary importance, at most.

in particular, he argues that changes in the technology of produc-
tion and transportation have contributed to the loss of comparative
advantage of the big city as a location of economic activity.

On the other hand, Dr. Anthony Downs, senior fellow of the
Brookings Institution, sees the shifts resulting not so much from
maturation of cities as from the difference "between the density at
which older cities were built (which was before the automobile age)
and the density at which cities are now being built." People today
prefer low-density housing to higher density, and for some firms,
facilities in low density areas are more efficient. and desirable. Rising
n-al incomes and the greater use of cars and trucks have enabled
both firms and households to satisfy their preferences.

3. GOVERN 31 EN T i\ ri.17ENCES

Do the decisions, activities, and programs of the Federal Govern-
nient. play a part in encouraging or facilitating the movement of
population and firms? Researchers have studied whether Federal
,pending has influenced migration between regions of the United
States through its impact on per capita income and employment op-
portunities. Dr. Carol Jusenius and Dr. Larry Ledebnr, while visiting
..,cholars at the Economic Development Administration of the Depart-
ment. of Commerce, examined the comparative levels of economic
development and of Federal spending in the so-called Sunbelt and

35-065--744--7
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Frostbelt regions, as shown in Table 16. They concluded that, even
though Federal taxes are smaller and Federal expenditures are
huger per capita in the South, Federal intervention has not elim-
inated regional income differences.

TABLE 16.REGIONAL COMPARISONS OF FEDERAL INFLUENCES ON ECONOMIC DEVELOPMENT

Northern
Sunbelt- industrial Total

South r tier: United States

Per capita personal Income $5,176 $6, 265 $5, 902
Per capita Federal taxes I, 188 I, 560 I, 412
Per capita Federal spending 1, 356 1, 224 1, 412

f South Census Region, excluding Maryland, Delaware, Washington, D.C.
7 The five East North Central States, plus the Northeast Census Region except Maine, Vermont, and New Hampshire.

Source: C. L. Jusenius and L. C. Ledebur, "A Myth in th. Making: The Southern Economic Challenge and Northern
Economic Decline," Economic Development Administration Research Report, November 1976.

Similarly, Dr. Luther Tweeten of Oklahoma State University has
compared. Federal outlays per capita in fiscal year 1976 in metro-
politan counties and in nonmetropolitan counties, as shown in Ta-
ble 17. With respect to expenditures for human resources develop-
mentthe largest category Dr. Tweeten found that nonmetropolitan
areas are not receiving. Federal aid commensurate with their relative
!well. according to various socioeconomic measures. Thus, this analysis
indicates that Federal expenditures are not providing an incentive to
move 110 110111110 1°0110141111 arena.

TABLE 17.FEDERAL EXPENDITURES PER CAPITA BY TYPE OF COM Y: FISCAL YEAR 1976

no.winTtro-
politan Metropolitan

Human resource development $742 $776
Housing 59 105
Community and industrial development 153 132
Agriculture and natural resources 90 23
Defense and space 219 468
Other 8 41

Total 1,271 1, 545

Source: Testimony by Luthar Tweeten before the U.S. House Select Committee on Population, June 7, 1978,

lias the Federal Government. then. had no role in the movement of
population within the Unite(1 States? Though evidence of such a role
is scanty, the Federal llovernment has affected migration indirectly
through various progru ins. One frequently cited example is the influ-
ence on migration of the interstate highway system. Researchers have
-found a large positive correlat ion between the construction of the s2,-s-
tem and county population changes during the 1960-1970 period. In
pa rt r. creation of intersections spurred growth in counties with
urban populations in the 30,u00 to 150,000 range.

Several researchers lave examined the effects of specific Federal
taxes and subsidies on migration. 1)rs. 1eorge Peterson and Thomas
Muller of the Urban Institute suggest that. "Systematic Federal sub-
sidies for new capital investment . . . have tended to speed up the

,1 3
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provess of regional and metropolitan adjustment, by encouraging the
premature serappage of older facilities." President (!arter's 1 1)1.8 tax
proposals explicitly recognize this factor by making rehabilitated as
well as new structures eligible for investment tax credit.

Similarly, deductibility from Federal income taxes of mortgage in-
terest and property tax payments encourages home ownership and.
eonsequently, moibs from the cities to the suburbs. The growing popu-
laity of cooperative hind condominium ownershie ill cities could
partially negate the salairban bias of this tax provision. l)r. Luther
Tweeten told the Select Committee. that Federal assistance to raal
areas in the form of grants and concibssional loans for such services as
%vater..SCW(.11.4. 1111(1 electric power 11111 Ia'S 110 (11:4 I 110.1011 (Ill the basis of
ability to pay and t Inbreor(b also encourages movement.: to the vomit ry-
si(le, These programs "inivourage sprawl. high costs of services to low
Ilvrisity settlement patterns. unsightly development and exeessive en-
crgy use (e.g., gasoline for commuting)." he said.

These are only a few examples of the indirect impact of I he Federal
(;,,yenitielit on the movement of population within the l 'idled States.
Policies which were not intended to affect migration nevertheless
appear to have done 50. Although consideration was not given to the
,oial costs and benefits associated with migration %viten these pro-
grams were developed. the conse(piences of these population m)ve-
ments must tam be considered.

( '. .1. itAs Lost :st Porri..vriox

NVIictlier loss of population is.a blessing. a disaster, or just. another
-,tare in a locality's development is determined by the composition of
t he poptilat ion change and the community's response to the change.
:\ fore often than not. however. areas are not %well prepared to respond
to population decline. our Nation having been more accustomed to
growth. 1)r. William Alonso. director of the ('enter for Population
"tlidivs of favard I "nivibrsity. cautioned that our society slitaild give
at least some attention to the problems of decline because all prior
:(..:1(1(binie and business tslinking has focused on growth.

I. IIINS1:(21-ENCS 01 LOSS

1;eettwe migrants generally are better educated and have higher in-
comes than non-migrants. their moves have sitbstatitial social ati(1
eontailie impact on both their 01(1 and new places of residence. .1reas
experiencing prolonged outward movement generally have an unde -
tvpre--entitt ion of voting minks and an overrepresentation of late mid-
dle-aged and elderly people. as younger people leave and older people
-t;!y behind. TIs older age structure. as well as the decrease in per

income and in employment typically associated with it. has an
l-1.1,41 on t he personal tax base.

NVUll general eonomie decline, the eoporitte tax base also erodes.
f nasty. however, there is no oommensuate redaction of demands for
pill sir service. indeed. per capita ontlnys for local govermnent services
are higher in declining cities than in growing cities. Barriers to vatting

service costs in localities ith declining populations inelinle in-
fl :it ion. rollertivv bargaining:. and public debt commitments. '
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Net movement within an SAISA from the central city to the
periphery of the SNISA. can lead to jorisdietional problems, especially
where annexation of outlying area:, is not a practical possibility. Al-
though an SNIS.1. may be integrated in One sense through commuting
and of central cit amenities by suburbanites, the less affluent resi-
dents of the central city may bear it disproportionate share of the taxa-
lion for services used by all the area s residents. Thus. the political
rya ies of some SAIS.ks may be economically detrimental.

_Adjusting to fluctuating student enrollment caused by variations in
fertility is made more difficult by migration of families into or out of
school districts. Some school districts with central city populations
lind themselves confronted by a declining tax base in lunch the same
fashion as the city governments themselves. Their problems are Pont-
plicate(' by the tendency of state governments to base their contribu-
tions to school systems on enrollment figures. Some districts, therefore,
face the problem of reduced assistance at the very time that their own
resources are diminishing.

Loss of population slows demand for housing and other capital
investments that strongly a tfert the economic healt h of the coninumitv.
I horting wage earners take with them their expenditures for goods
and services. This loss, in itself. can weaken the economic vitality of a.

unumnity, reduce the number of employed people, raise unemploy-
ment rates and, in t line. reduce State and local government revenues.

Formulas for the distribution of Federal aid among localities and
rogims typically depend. in part. on the size of the population. If a.
1':lil' loses population. it is likely also to lose funds at a time whet.
it needs Federal as:.iistane most. As I )r. )avid lliroh. di rector of the
l'ilerram on NI`i,,111)01'110011 and Uegional (Image at the Afassaehusetts
I u-tit lite of Technolwry. pointed out :

When we formulated all of these policies and formulas and
everything.. all the notions were based on growth 40
now. all of a sudden. many cities are faced with the prospect
4,r going back down throinrh a threshold that was never in-
tended as It down one.

.knother implication of migration is its effect on the distribution of
political power. If migration vontinues at the present pave, at least
eleven seats in the !louse of Representatives %vill be reapportioned after
the tso Census. The Northeast and East North Central states will
to e seats. with New York alone expected to give up four. The South
will probably gain as many as seven seats and the West four. :ks
re-tilt. the South :111(1 IVI'St WI II tog-ether represent a majority of seats
in the !louse for the first time. Similarly. there has been a redistribu-
tion of political power from central cities to the snburbs and rural

t he recent point lat ion shi fts ha ve occurred.

2. I:F.S N SKS TO l'1.11.11..V111 IN 1.055

How should communities respond to population deel ? Should an
effort re made to reverse the direction of population movements?
Would resources be better spent ameliorating. the negative effects of
population decline ? Should both courses be pnrsited?

o
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a. Balanced National Growth
Most exports believe it would be very difficult to reverse the direc-

tion of population movements. For example, Dr. Leven stated in his
testimony before the Select Committee :

. . meeting the human needs in declining areas by revers-
ing population redistribution, however desirable it might ap-
pear, is unlikely to be very effective. The technological and
economic forces that would have to be overcome are powerful,
they are persistent, and they are pervasive.

Dr. Birch proposed :
. . . ih policy aimed at helping people who can adapt to do
so, and at minimizing hardship for those who cannot easily
change with the times. Such a policy should not be confused
with a policy of rebuilding declining areas to their previous
heights.

Dr. Roy Bald of the Metropolitan Studies Program at Syractt.-e
University stated :

Revitalization, if it means restoring cities to their previous
levels of population and economic activities, just is not in the
cards. Compensation, if it means bolstering the fiscal capacity
of local governments to take account of the unfavorable effects
of population and economic decline, would make more sense as
a strategy.

Consequently, proposals for "balanced national growth" may not
be the most elective way- to respond to -changing-population distribu--
tion within the United States. First, population decline, although con-
centrated 111011 in some areas of t lie country than others, is not totally a
regional phenomenon. Some localities which are losing population are
located in a growing region. Regional solutions would not necessarily
address the specific circumstances of different local areas within a
region.

Second, it is very difficult to measure regional well- being. Should
measures of the /eve/ of economic development or the rate ofeconom lc
development be compared? Are simple measures of population growth
or decline better than more sophisticated measures of the composition
of the population change ? As Dr. Alonso noted, ". . . nobody has any
operational idea of what balanced growth means. So that the policies
have 110 real basis in spite of there being legislation which says that
balanced growth is a national goal."

Third, such policies probably would not effectively address the
pressing needs of the disadvantaged populations left behind in de-
clining areas. Finally, they might not even succeed in providing relief
to the needy area.v because, to win approval of the legislation, the pro-
grams probably would have to provide benefits for other areas. The
trade -off between "targeting" funds for their most effective use and
"spread lug" funds in order to assure support for the programs them-
selves is inherent in the formulas that allocate most forms of inter-
governmental financial assistance.
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b. Aid to Individuals Left Behind
The witnesses heard by the Select Committee agreed that priority

must be given to helping individuals either adjust to their changing
environment or pursue opportunities elsewhere. They emphasized
that a minimal level of social and public services should be maintained
during the transition periods to those people who are not mobile and
who do not adapt easily. The elderly provide a perfect example

from
a

group of people with a limited set of options who sutler most from
the curtailment of services in response to tax and expenditure cut-
backs.

Ono way in which the Federal Government could help communities
with seriously declining population and changing age composition
would be the assumption of greater responsibility for those services
with a larger income redistribution component. For example, greater
Federal responsibility for %velfare payments would ensure support for
those unable to move; also evidence from negative income tax experi-
ments sugget,ts that. federalizing welfare would encourage individuals
to investigate opportunities for self-support in new locales without
fearing a loss of benefits if unsuccessful.

Another potential role for the Federal overm»ent in aiding hub-
victim Is in areas of declining population is through employment po-
grams. both public and private. The Comprehensive Employment and
Training. .iet (('F NA) program has met. with considerable success.
with approximately 2.4 million persons participating in fiscal year
197. The program, however, has been criticized for insufficiently im-
proving the future employability of trainees. Another problem has
Iiecn. the large.number of..eligible persons. rata i ye to the jobs a cal bible
through the program. The National Commission for Manpower Policy
has recommended that additional resources he allocated to a re:1S with
concentrations of the structurally unemployed (those who have been
unemployed for at least. 15 out of the preeedin!r 1) weeks), as well as
that funds be provided on the basis of individual eligibility.

Flu Nfilopowpr colioni,sion has also liired the Administration to
encourage ,enter involvement of the private sector in /11Vetirlir the
Nation's employment objectives. In presenting his National Urban
Policy, the President proposed a thee-yea proffraip of hibor-iotti-
sk publir works to renovate public facilities. It is estimated that the
program. which would be funded at t4t billion a year. would create
:1L000 private jobs directly. half of which would be reserved for dis-
advantaged %vorkeN re fernd by the CETA systetn.

Tweeten testified that. in rural :111';IS at least. it is more cost-
eiteetlye to generate a permanent job throwdi aid to private industry
than to provide short-term emplovimbnt through public programs. Ire
so:gested givin, inducements, such as tax %%lite-offs and wan-e stip-
ple/m.1os. to private enterprise to hire more people in areas with
miemployment or underemployment. Also. Dr. Birch suggested that
efforts not be concentrated solely on the inannfactiiring sector. which
has recently provided fewer employment opportunities while employ-
ment in the service sector is growing. rapidly. The needs of this latter
-veto,. for %vorkint: capital. as OpPO"Pd to plants and capital equip-
ment. should ; +iyeu greater al tent ion, he staid.
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c. Relocation A.vietance to huliriduale
Another potential role for public policy, as suggested by Dr.

DaVanzo:
. . . would be to strengthen the economic effectiveness of
migration by enabling unemployed potential migrants to
plan more effectively and by supplying them with infonna-
t ion to broaden their range of choice of potential destinations
considered.

Of course. for the underemployed or those dependent on public
assistance, the risks involved in making It move are high when there
is no assurance of a better sitnation in their new place of residence.
In these eases, in addition to providing better information to the po-
tential migrants. giving transitional assistanceproviding some sort,
of financial back-up so that a family need not risk all its security on
an uncertain move---could prove helpfnl. Also, the Federal Govern-
ment could help develop training programs linked to job opportuni-
ties in growing localities. .1n her testimony, Dr. DaVanzo reported:

.111 major western European countries now have sonic form
of subsidy to assist persons migrating from rural to urban
areas. Exiwrimental relocation assistance programs in the
l'nited States (conducted Ines veen 1965 and 1961) nmler the
auspives of the Department of Laltor) have demonstrated
that many unemployed persons willing to relocate call be
helped to find jobs and increase their earnings elsewhere.

d. .1 iel to Loeof o rn men ts
Of course. giving priority to the needs of individuals affected by

i.opulat ion decline does not imply the neglect of the problems facing.
the communities losing population and their governmental bodies.
Many of the ways in which the Federal Government (-mild act to
ameliorate the negative impact of these change~ on individuals could
he instituted only through support, to local governments. Further-
more. t he quality of services provided solely by these governments ob-
viously has a strong impact on the well-being of the individuals in
t hose areas. The Select Committee's witnesses stressed. however, that
melt aid should assist the governments in declining areas in makiitg
fiscal adjustments only during a clearly defined transition period. so
t Ina local governments do not come to depend permanently on Federal
aid.

The Federal Government could also modify its expenditure policies
to aid areas which are losing immilation. For example. in his Nat ional
I "roan Policy. the President. indicated that central cities will be o.iven
priority over out !yin.- areas in the location of Federal office facilities.
The Carter Administration also proposes to use Federal procurement
cant met set-asides to st inudate economic growth in areas witheconomic

Lora/ Res poose.s.
Local !rovernmnts themselves can institute some policies to deal

with population decline, although as mentioned before, it is almost
impossible completely to reverse the pattern of recent population
flows. in particular, policies can lie instituted to maintain or increase
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economic activit,v. As discussed earlier, migration of firms has been
minimal, so it may be fruitless to try to lure businesses from other
areas. IfoWeV0r, it is important to encourage businesses to start up or
expand in the locality. Dr. Birch presented some specific suggestions
in the (7onimittee hearings:

When you ask entrepreneurs in New Hampshire why they
are in New I fampshire and not Massachusetts, they immedi-
ately give you the MIMI' list every time. The list includes the
fact that there is no tax loss carry-forward legislation in
Nfassachusetts. Alt entrepreneur who starts up a business in
Massachusetts gets taxed at the full rate the first year he
makes a profit regardless of the losses incurred up to that
point.

The Massachusetts unemployment compensation system is
very punitive, as is the workmen compensation system. The
personal income tax is very offensive to managers, and it is
managers who are making entrepreneurial location decisions.
The sales tax in Massachusetts is considered to be very oner-
ous. There is it lot of very similar anti-business legislation in
the cities. If places like Massachusetts are going to &din,.
gracefully, I think they are going to have to tip the balance
back in favor of Ha. enterpreneur In fone the entrepreneurs are
all gone.

It must he remembered, however, that the local governments walk a
tightrope in trying to make their areas httrartivy to business, while
raising enough revenue to fund services that their citizens need. As
I)r. Bald testified:

The danger is that if taxes are important. and you want to
affect, industry location decisions, you probably ought to cut
personal income tax but that is the most progressive tax
in the system. The kinds of reductions that are likely to have
a positive effect are redactions that will alter the distribution
of income in the wrong way.

Of course, the fiscal situation of central ales could be improyyd
substantially if the suburban tax base could by tapped more fully.
This alternative has not proved to he politically feasible in the north-
ert-, United States but has been adopted in Florida, Oklahoma. Ten-
nessee, Virginia, and other States.

To deal with lowered housing demand and to influence location
decisions of households as opposed to firms, there are several possible
strategies which can be employed by local governments. One is the
revitalization strategy, wide?) many urban analysts see as infeasible
and, in some cases, undesirable. A complete revitalizationthat is.
returning the population to its previous peakmay serve to keep too
many units in the city's housing inventory .ind possibly result, in far-
ther declines in property values. The revival of certain key areas of a
city may more effective. I)r. Anthony Downs suggested a "spread-
out thinning strategy," which he defined as "removing a few units
from the inventory in many different neighborhoods, so no one experi-
ences any decline in property values." He cited as an example the
experience of Akron, Ohio. whirl' has outlawed housing units formerly
located in compiled garages behind homes.
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In generai, Dr. Downs urged the development of public policies
which strengthen non-economic linkages within neighborhoods, be-
cause the actions of individual Lomeowners with respect to the up-
keep of their housing 'cave an !feet on the value of other housing
in the same neighborhood. Therefore, it may he necessary for gov-
ernment to intervene to ensure that the social, as well as private, costs
and benviits of neighborhood change are considered. Dr. Downs rec-
omended that the Federal Government help localities develop their
own -collective control" mechanisms. In particular, he suggested that
the Federal Government aid these areas through block grants. allow-
ing maximum local discretion, rather than through categorical
pogzrams.

I). Ac.v. (lAt 1st; Potl.:LAIoN

I. ONSEQI N.CES ur MI'lLAION (MIS

Areas growing in population enjoy increased tax revenues and
higher spending, which st initiate the local economy. However, growth
ran be as painful as decline Rapid growth means an increase in the
demand for servi:.es whiell governments must meet if existing pub-
he services are not to he overburdened. For example, burgeoning
school enrollment necessitates t he construction of new facilities. Small
growing communities. which relied On part-time pollee officers and
volunteer firefighters in the past, may need to hire new public work-
01N. New home construction requires expansion of drainage, sewer,
transportation, and water systems.

As the need for services grows with the community, so does the
unit costs of these services. Among the reasons for these higher unit
costs are higher average wages for municipal employees in growing
communities than in stable communities and diseconomies of scale
in providing slink public services as pollee and fire protection, road
maintenance. and sanitation services other than sewerage.

The growth of nonmetropolitan areas also raises jurisdictional
issues. Although only approximately ;to tercent of the popula-
tion lived in nonmetr000litan areas in 194-1. these areas contained S
percent, of the county SO percent of the townships. and
70 percent of the municipalities. The Advisory Commission on Inter-
governmental Relations has reported that, in comparison to metro-
1)01 it a n governments.

. . . tionmetropolitan governments provide fewer ser-
ives, have less administrative leadership capacity. tend to-
ward diseconomies of scale. ha we inadequate financial hases,
and IISP intergowernurent tI cooperation agreements less fre-
quently.

Therefore, the much-heralded "rural renaissance" may have sometIt 'hive implications forgovernment efficiency.
In addition. increased population growth can exert pressure on the

environment and resources of growing areas. Rivalries over water
supply are arisin!, in areas of the South and West. Increased industry
anal auto use have already compounded air pollution problems in
cities such as Denver and Houston. The move to smaller cities and
towns may also deplete resources. Rural dwellers are far more depend-

I/:



ent on automobiles for transportation and travel further to work
or town, thereby contributing to increased demand for oil while the
Administration is seeking to reduce such demand. Concern is growing.
too, that increased numbers of people can upset the natural ecology
of some particularly delicately balanced areas, such as the Florida
Peninsula.

2. RESPONSES 'r0 POPULATION OAIN

U. Federal Response

What, if any. should be the role of the Federal Government in aid-
ing areas %with growing population: First. there could be greater con-
cern about the impact of various Feo:ral programs on migration de-
cisions when these progranis are first proposed. Second. in cases where
the Federal ( lovernment places an unfair burden on a local community
through its policies, some form of compensation could (be considered.
For example. such compensation is currently provided under section
605 of Piddle I,auw 93-55.2, is intended to ameliorate fiscal prob-
lems related to the construction of a large defense facility in Kitsap
( 11'ashington. Another example of special conipensat ion is the

( 'oastal Zone fituargement Act of 1972, as amended in 1976, which
aims to otrset adverse economic arid environmental impacts due to
energy-related population growth.

1/r. Tweeter suggested that in rural areas:
. . the Federal government need not pour as lot of money

into the problems of growth. The Federal input can take
the form, largely, of an expansion in extension activities of
the type we know so well ill agriculture. Speeifically, the Co-
01wrati ve Extension Service, which is very active in rural de-
velopment as well as agriculture. . They (rural communi-
t ies) need sonic he .p from the outside in terms of being able to
organize, emrdinate, and plan their activities.

b. State and Low/ Rem/if:a:0,8
Tlw State of llawaii has l;zzal particularly active in trying to limit

its population growth. Since 1960, Hawaii's population growth rate
has been about twice that of the Nation as a whole. Since 1971) dose
to 40 percent of that growth has been due to net immigration of aliens,
a twitter of special concern, given llawitii's limited physical size, Gov-
ernor George A ri.voshi has proposed that the Fellow' Government
p!,we restrictions upon the number of immigrants who can settle in
any given State and upon migration bet weeit States or those ,rho have
recently moved to the United States.

Officials of the State of IN waii are especially troubled by the costs
for welfare, housing, and unemployment benefits for new r"s'dents
who are not able to support themselves. Since. the Supreme Court has
ruled that the right to move from one State to another is covered by
the f4th Amen:fflent, the Constitution would have to be amended to
implement it proposal to limit migration, and such action is unlikely
in the foreseeable future. However., greater Federal assistance, espe-
cially for social services, might be considered as a way to solve part of
the problems, as was mentioned with respect to the problems of areas
losing populati.m.

1 Or'
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In addition to considering limits on growth,, Hawaii has done much
to study and manage its growth. In 1961, the State adopted a compre-
hensive land use law to help preserve agricultural land from urban
sprawl and to protect public recreational lands. Various commissions
have been established to analyze the consequences of population
growth. Studies of "carrying capacity" (how large a population the
resources of the State can support) and projections of population and
service needs have been supported by the State.

Among the actions which have been proposed are promotion of em-
ployment opportunities for residents, restrictions on public assistance
to newconza,s, and controls on the rate of growth and location of tour-
ist at,commodations. As a result of all this effort, on May '22, 1978,
1 became the first State to adopt by statute a State plan fo:7 future
long-range development. Mrs. Eileen Anderson, Director of Finance,
State of Hawaii, testified that, of the actions suggested to the State
legislature :

.. proposals designed to reduce and stabilize overall popula-
tion growth and those designed to foster selected areas of
economic growth fared considerably better than did immures
designed to affect population (listribution, either on or among
the islands.

Florida is another State that has tried to manage its population
growth. Severe drought in southern Florida in 1970 and 1971 pre-
cipitated the enactment in 1972 of legislation related to population
growth, including the Florida Environmental Land and Water Act of
197. The act identified specific geographic areas of critical concern to
the State and established principles to guide the development of those
areas; however, litigation has slowed implementation of these guide-
lines. A second component of the 1972 act was the establishment of a
review procedure for large developments of regional impact (DR I).
After some initial success] developers eroded its effectiveness by keep-
ing their developments just small enough to escape DR' review.
Further legislation has included the Local Government Comprehen-
sive Planning Act of 1975 which requires that by .July 1, 1979, all
local governments prepare and adopt a plat. for growth and develop-
ment. This year IL comprehensive State plan was submitted to the
legislatu e.

The experience of Florida illustrates the importance of intergovern-
mental effort in attending to issues of growth management. However,
Florida's story is not a completely successful one. Florida's growth
management effort has suffered from a lack of regional planning and
coordination of various pieces of legislation. Dr. Richard RuBino,
associate professor of urban and regional planning at Florida State
University, also noted in the Committee's hea7ings "a slowdown in
terms of State growth management act iv:ty" and urged increased Fed-
eral attention to growth management and analysis of mobility.

In particular, he called for Federal aid to localities which lack the
funds or expertise to prepare comprehensive. high-quality plans e-
quired by the State's Local Government Comprehensive Planning Act.
Federal monies allocated under section 701 of the Comprehensive
Planning Assistance Act of 19:4 have been used by some of the govern-
ments, but an expansion of this type of assistance would be helpful, ac-
cording to Dr. RuBino.
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Ser.Tal cities and towns that have felt inundated by new settlers are
seeking to regulate further increases in population. Boca Raton, Flor-
ida, placed a eap in the number of housing units; a Federal court, how-
ever. found the policy exclusionary and unconstitutional. Petaluma,
California, on the other hand, was upheld by Federal courts in insti-
tuting its Residential I)evelopnient Control System of 1972, which
provides for review of large developments and sets yearly quotas for
types of development in vile!' section of the city. lieeattse ten percent
of the building permits must be for low- and moderate-income housing
and because there is no II l'hit 111 ry 1)01 )11 lilt loll eap, the plan was judged
non exclusionary.

.knother possible response to rapid population growth is to make
rosidential construct ion contingent upon the provision Of additional

. eduerrtlontl ,sewagedir:poyal.nncd %%liter supply facilities. Snell a pol
shifts from old to new residents a large part of the cost. of the addi-
tional public service that the neweomers require.

itt conelusion, the economic and social eonsequenees of population
tneweinents are too great to legislate population redistribution even
at the State and local levels. On the other liand. governments cannot.
avoid 'hyaline. with the consequences of migration.

E. DATA Aso IZEsr..%acit

Bolter planning for and accommodation of population movements
can lae accomplished throng!' improved knowledge of current migra-
tion. Seveal of the witnesses testified that more information is needed
on how often people move, to 1111(1 from what, plares, and their cir-
cumstances before and after the move.

Currently. the question asked on the reit:4ns of Population gives
inforniatimi on ehange of residence from live years ago. .1s a result.
movement is often missed, as a pet mal may move away and then return
within the live-year interval. The ('urrent, Population Survey gives
more frequent information on migration. but because of limitod slim-
ph. size there is no geogra pliiea I detail.

1)r. I )11 vid Birch suggested to the Select Committee that one way to
get more detailed. current information on migration would In' to
HIP 21'/ISI7S Bureau sou :2() 1)1"11'1'llt of flu'. )01/1/10 /MI every two
years rat her t ball let) percent of the population every ton vent. Of
eourse, complete emitueration every ten years is required by the
Constitution for purposes of apportioning political representation.

I )r. Julie DaVanzo also noted that :
.knot her problem is that census I III til document (11141. (*WV-

hilly charticteriAics of people in the census year, so we
I; now in some detail what their chit racterist les were after they
move. However. we often do not lam much about their
charactl.ristics before they moved. This makes it difficult to
in for t heir motivations.

Although detailed population information for small jnrisdictions
is more costly to collect and analyze than aggregate data, it is crucial
to at tathing a better idea of the social and economic costs and benefits
of population movements. as well as the basis for developing appro-
priate responses.
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Research on internal migration is conducted in Oty of .EQcleral
agencies, primarily the Bureau of the Census, the Baren,011, all °ttotnic
Analysis, and the Economic Development Acated

this topic. The Departments of Agriculture,

in the Department of COm;.aeree. The Economic Deoll'etsl°itljoerti'letts(i'uttliQ4Inii:
istration has been the must active in supporting

Labor have also done some work on population towel-mie,
and

The Committee did not have the time to investigtio.d. .141'4g-111y
the. efforts of the various Federal agencies in this regt fop j./11\Vvver,
preliminary analysis indicates that there is clearly rooll,i that IIIove-
nicnt. In his testimony, Dr. William Akins() commented jj ott

. . . neither in its internal operations nor itt its !-0,iikl if I
outside work has the Federal Government, pro' lire ;11'1'

t 1,1comprehensive and sustained work in the strut
dynamics of the geography of population.

IV. 1)1...1NNING FOR P')1111,ATION C11.1N(;I'

tar.
CONSE(J,l'ENCES

IS

Planning fot population change and its consegitenet diyilkt;t1ile
variety of forms. Basically. population policies can si.; into
two groups: policies %%hick respond to changes in /wino, and
distriblit ion and policies which qiject population stze 21114 wine 1)(It ion.

t ion change and develop policies that will :termini
In the first case. the approach to planning is toloa(yitl-titi,.:1;:iltqitoicill!kIrlitgh,t.:

('hanger in the size, age composition. Or geographic distryeder44

and the economy. For example, programs that serve 1.7(ted age

the,
population can, and often (h). have profound effects on retirt,
rie8 rvlatinfr to health, education. environmental tilialit)rortietozx-hieilt,

groups. such as education and Social Security, are aft' .,t1 1)i(-1:N-qly
h the shifting age structure of the population. Fedci,,; lirbritaras
that distribute resources on a geographic basis, such 11.e' alreeti and
rural development programs and revenue sharing, will
migration patterns. Obviously, detn(wTaphie factors Sl con -
sidered in policymaking in these areas. are /.1

Policies which affect population size and distrihatiolI ize t 'co
types. First. policies may inadvertently affect population N, effoltsi cli,-4-
tribution. Examples include family planning progratnirithienc,t to
reduce mortality. and inimitrration laws. Policies Use ;still'geographic distribution of the population include the Ig'411DePlan-
iiing programs of the 1)epartments of Ifousing and TiriPiirontilqop-
mein. interior. and ('ommerce, and of the Erlins ntipital
Pronyt ion Agency: urban development progrfiond it' the

I)epartinent's rural development prograins efisliry 'Ions
tax incentives administered by the Department of tile Tr, and

The second. type of policies which affect population siAtat
are those which have a stated goal about pqpillatle a a nd

distribution. 'f'hev constitute what is generally regarded bold r1-) n-lation policy." The -United States has no explicit, popullfilniti rlicy
(Inbodying !Tools for the overall size. composition. and Vt. s Co
the population. Aside from the work of the 1970 Preside° th is-

(at; __..q
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sion on Population Growth and the American Future, the question of
intervening in the demographic process to influence the direction of
change has not been a subject of serious discussion among policymakers
at the Federal level. In fact, Dr. Judith Kunofskv, population special-
ist for the Sierra Club, expressed concern to the Select Committee that
there had been too little serious discussion among policymakers about
what the Nation's goals should be in terms of future population groyth,
adding that "the most appropriate place for that discussion would be
in the Congress."

The focus of this discussion is on policies which accommodate popu-
lation change and on policies which inadvertently influence popula-
tion. During the Committee's hearings. a consensus emerged that the
Federal Govermnent must plan responses to population change and
consider the inconsistencies in Federal programs and policies if exist-
ing policies are to be successful.

A. AT THE FEtwam, LEYEL

Pro(rrams which are sensitive to population trends can be found in
every '"Federttl department and agency. Efficient administration of
Federal programs requires the ability to anticipate population change
and act accordingly. The alternative is massive waste of public
resources.

The key steps in a rational planning process were outlined for the
Committee by Mr. Clay Wellborn, a specialist in mita a affairs and
planning at the Congressional Research Service:

(1) Continual scanning of the domestic and international en-
vironment for events. trends, or circumstances that might, be
early signs of potential problems or opportunities

(2) Identifying national, agency, or program goals and
priorities:

( 3) Designing alternative policies or courses of action to
achieve the goals:

(4) Assessing the short- and long-term costs and benefits of
each alternative in terms of the primary objectives and in terms
of likely secondary effects:

(5) ;electing tile most desirable policies and courses of action :
(6) Implementing the policies and actions that were selected:

and
(7) Monitoring the results and evaluating progress toward the

goal with alertness for unexpected impacts or other surprises.
1. CURRENT STATI'S

'There, IS little evidence that the Federal Government has been able
or willing to plan for population change and its consequences in a
systematic manner. In 1970 the Advisory Committee on National
Growth Policy Processes to the National Commission on Supplies and
Shortages assessed the Federal long-range planning capacity and
concluded that the Govel ',lent had not, acted to accommodate the
long rim changes oeurrint_ .11 our society. The President's Commis-
sion on Population Growth and the American Future, whose mem-
bership included Representative James H. Seltetter and Representative
John N. Erlenbont. reached a similar conclusion in 197.



103

Exanip le.; of non- planning abound. .1dvisory Committee on
National (;rowili Processes noted the pitifully belated etrort Of the
Federal Government to glevelop programs to ease the entry of the
"baby boom- generation into the Nation's schools. I.ilieAvise. t he Fed-
eral Government failed to cut hack teacher training programs and
other prorrailuz with the onset of the -baby bust." The Select (.'onl-
mittNe examined this issue (hiring. its hearings and found that. al-
though many local areas are now developing imaginative approaches
for adapting empty school facilities for other community uses and
the ()Mee of I :lineation is now sponsoring retraining programs for
teachers. these pro!rranis are once again a response to a crisis sit nat
Some of these cri-es ill editeation could have been avoided had :-oine
effort to exercise foresi!,ht been incorporated into the planning process
since the 1 9:pns.

IZohert Parlie, director of the ,-;ocial Science lieseari.11 Coun-
cil's., Center for Coordination of I:est.:111.11 on Social Indicators, cited

111011' 1111'11Y \\*TWIT 1101Iry a 111111*S.IS railed to include demographic
a inilysis. Con,ressional Iiudget ghee report voncluded that college
cots pii. -.Indent have declined :t proportion of fainftv income.
hecanse family incomes have risen faster than college e(Itirat ion costs.

r. P)l;e noted that. a ItImugh costs per student have declined a-, II
proportion of family per family ha ye risen.
poinf NI out that one of the -under-appreciated features of the lathy
hoialt- is that interval.: bet wee') births Ivere reduce:'. Consequent ly,
these families now are wore likely to have more than one child in col-
lege at t he -awe I line. ni I he re hit ve I na neni imn Ten 11p011 parent:: of
collc,re age children has increased. In the 1 9s.a)s, when the last of the
'llaby boom" :generation graduate from college, demands on family
income will he reduced. I fence the proposed tuition tax credit; are
re- pen -e. t 0 It t1'11100ntry 111It :t crord i lig Air. Parke.

Why ha, the Federal (;overnment failed to plan for population
change? Dr. Peter AIorrison of the ltand ('orporat ion suggested that
there are 1111) to 1111:4 (111('St.1011--0111' 011111r:1i, the other (`:-,14'11t in I ly
political. Planning. requires both a data base on %vide', to plan and a

commitment on the part of policymnlers to planning.. 1)r. )forrision
added that the data base is not a major problem. but the -political or
in-t it litiona!" (Ine.-t ion may be Very diflicith to overcome,

Mr. Itichad Engels. .1ssistant Division ('Fief for F,stimates and
l'roject ;It the Poireatt of the ('en -us. expanded on I)r. Aforrison's
point :

It is true that many current dislocations (hie to inadequate
planning for population change could have been avoided had
t here been 111011' puldie recognition of the results of past pop-
ulation projections. Population projections receive far less
piddle :men( ion than do economic forecasts. hi part. this may
he to the long-range itatiire of popuhttion projections
compared to the more immediate impart of economic fore-
casts. 1- the very long-range natiire of population projec-
tion, provnles for the time to make ade(piate plaiming for
fort hconiim, t rends feasible.

The
of long-range planning is limit(41 to population change.

'I he report of the Advisory Committee on National Growth Policy
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Processes considered a broad range of planning issues and Concluded
Hutt the failure to plan is a result of a lack of "inechanisms..requirino.
an integrated policy-making approach."

2. DATA AND DESEARCII IS:WES
It is obvious to till that an adequate data base is essential to effective

policy development. and analysis. More than 100 Federal agencies are
engaged in statistical activities, the major agency providing demo-
graphic data being the Bureau of the Census located within the De-
partment of Commerce. The Census Bureau is responsible for conduct-
ing the Decennial Census of Populat ionand starting in 19S5. the mid-
decade censusupon which most population estimates and projections
are based. After every census. reports are prepared on a la rte ntuather
of demographic characteristics for the Nat ion as well as for individual
regions. States. counties, metropolitan areas. and nonmetropolit an
areas.

The Census Bureau also conducts a monthly Current Population
Survey (('PS) from which it prepares periodic reports on national
population characteristics including marital status. unemployment,
school enrollment, fertility. voter registration, geographic residence.
mobility. numbers and ehatcteristics of households and .families, and
education. Intereensal estimates of the population for the Nation and
the individual States are adro prepared by the Census Bureau!. County
estimates are prepared through the Federal-State Cooperative Pro-
gram for Local Population Estimates.

The National Center for Health Statistics (NCIIS) is responsible
for compiling the Nation's "vital statistirs," tlr, information on
births, deaths. and marriages and divorces, tylti a ollects front the
States. In addition, other departments of the rat Government
conduct. special surveys and research when answers to specific ques-
tions are unavailable from the regular data collection systems. Many
of these surveys are conducted through grant and contract procedures
or are actually performed by the Census Bureau.

Despite the abundance of statistical information at the Federal
level, a number of inadequacies were bron:dit to the attention of the
Committee. Many of these problems are a result of the decent ralized
nature of the Federal statistical system.

First.. there is the problem of coordinating the WO agencies engaged
in statistical work. Over the years, effective oversight has been hick-
imr. Mr. Parke commented out this problem:

The arts which established the forms review authority and
statistical coordinating authority were passed in 194:2 and
1950. and in the period since then we have had an explosion
of statistical and research activity both in the Federal gov-
ernment and by contract by the Federal government 11'11 h
outside organizations.

That same period has seen u. considerable dimimition of
staff devoted to the maintenance of stamink, to the en-
eouragement of professionalism, to the updating of concepts
and procedures. to the utilization of statistical aunt technical
innovation... .

Improved coordination would enable all Federal agencies. as well
as private orranizations and individuals who rely on Federal statis-
tics, to have access more readily to data produced by other agencies.
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Under the current system, interagency exchange of data is inadequate
although many major issues on which the Federal government must.
develop policy cut across the activities of the individual agencies aunt
therefore statistics %chid' also cross policy areas are required. Im-
poved coordination would enable the Government to harness all of
its data activities for problem solving and to avoid unnecessary
duplication.

Furthermore, a significant amo.,:lit of the data produced is not
relevant to policymaking. Research is often isolated from policy-re-
lated questions. Commenting on this problem. Mr. Vincent Barabba,
a fouling. Director of the Census Bureau, stated:

. . there is considerable information available. Ifowever
there exists no mechanism, to any knowledge. that brings the
equally important areas of developing policy analysis to-
, tiler with the agencies that gather information. Addition-,
ally, there is no policy - oriented mechanism available to help
establish priorities relative to the collection of in formation
part icularly with a forward look.

Mr. Parke suggested that the Federal Government needs more effec-
tive methods of measuring change in such areas as employment. house-
holds, poverty. and marital status. On this issue 1w stated

In neither our research nor our statistics have we taken
seriously what it, means to study change. We need consistent
definitions and proce( hires, consistently applied. We need
calibration of new measures on old. And, to relate changes
detected in one source to changes observed in another. we
need far inure consistency bet veen surveys than we have.

Dr. Sold() made a similar recommendation with respect to the need
fur longitudinal studies of aging.

\Ir. Parke proposed that the Federal Government fund population-
related research projects on a long-term rather than a short-term basis.
1 le stated:

We are dealing with long-term demographic, social, and
economie processes that, need long-term measurement and
analysis if they ace to be understood. Some important part of
that research %will get done only if there is a long-term com-
mitment of funds to it. by contrast, with the short terms pro-
Oiled by current granting and contracting policy. Provisions
for peraxlic review provide ample protection of the govern-
ment's interest rommitinents can be withdrawn for nonper-
formane. I believe the government's interest, in understand-
ing the consequences of demographic change, as well as its
interest in prudent, expenditure of funds, would be well served
by an. increased emphasis on long-term funding subject to
review.

Finally. the increased role of the Government and its consequent
need for information raise the of confidentiality or t he individ-
uars right to privacy when greater necess to data is considered and
of the burden on individuals to respond to various questionnaires. The
Census Bureau, fur example, has access to Internal Revenue Service

113
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records through an exemption in the Privacy Act that is justified by
the- Burean'sneed to develop 'data-on-net migration between -censw-es
to estimate population for regional, State, and local areas. The exemp-
t ion was granted because the data are used in aggregate form. and the
Census Bureau does not examine individual records. In this case,
obviously, confidentiality has not been breached.

Commenting on the use of administrative records, Dr. William.
Serow, research director of the Population Studies Center, Tayloe
Murphy Institute of the University of Virginia, stated:

The care taken thus far by agencies utilizing these adminis-
trative records for demographic purposes has been extraordi-
nary in terms of protecting confidentiality. From a demo-
graphic perspective it is the actions and behavior of groups
of individuals that are of interest, certainly not the tracking
of the behavior of any identifiable persons. While there may
well be conflicts with the right to privacy in some areas, such
as credit investigation, my feeling is that there is no such con-
flict for purposes of demographic analysis.

Nevertheless, despite
in

precautions taken to protect the individ-
ual's right to privacy n such cases, some are concerned about possible,
reaction against the use of administrative records and survey research
in developing statistical information.

A related issue is the increasing demands made by the Government
to private citizens to respond to questionnaires. The tendency has been
for the Government to request more and more information from in-
diiduals with insufficient uttention given to refining and limiting
questionnaires to necessary information. As this respondent burden
has increased, the rate of response has been adversely affected. Mr.
I-land-ilia, in partienla, stressed that Congress must reconcile its need
for more data with the right of citizens to privacy:

think that, as society becomes more complex these two
issues will join. It is going to he very difficult for those who
are asked to provide information to you so that you can per-
form your mission of better dealing with the problems of so-
eiety. At the same time you will face your constituents who
have asked you to "keep these very same people away from
them as well as all of the impertinent private questions they

re ask i ng."
Lust Vellr. a Cabinet-level Statistical Policy Coordination Commit-

tee. chaired by the Secretary of Commerce. was established by execu-
tive order to consider questions of duplication and conflict among
federally produced statistics. In another move, under Reorganization
Plan No. I, the President shifted responsibility for oversight of
Federal statistical activities from the Office of 'Afanagement and
Indltet (OMB ) to the Secretary of Commerce.
Slibequently. an Office of Federal Stat ist lea] Policy and Standards

(()I'S PS) was created under t he Chief Economist at the Department
of Commerce. parallel on the organizational chart. with the Census
turea»a nd the Bureau of Economic Analysis. OFSPS has the re-

sponsibility for reviewing the data collection activities of such agen-
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cies as the Bureau of Census, the Bureau of Economic Analysis
(BEA). the National Center for Health Statistics, the Bureau of
Labor Statistics. and the National Center for Education Statistics

Mr. Manuel I). Plotkin. Director of the 'Bureau of the Census, out-
lined for the Committee the inajm. functions of the Office:

The Office of Federal Statistical Policy and Standards will
be responsible for assuring. the integrity. accuracy and timeli-
ness of Federal statistics. As indicated by its title. the Office
will bp. concerned %vith the development and coordination of
statistical policy and the implementation of statistical stand-
ards and guidelines. Tlie statistical policy function includes
the determination of present and future statistical require-
ments; the establishment of methodologies and the definition
of concepts to satisfy star istical needs: an examination of the
feasibility of alternative methodological approaches; a scru-
tiniztion of priorities to balance needs and demands: and
the coordination, implementation, and evaluation of plans.

Because of its recent creation: it is difficult to evaluate the perform-
ance of the Office of Federal Statistical foli; and Standards. How-
ever, witnesses heard by the Select Conintittee disagreed on the poten-
tial of the new Office to exercise its oversight function. Mr. Parke con-
tended that there was little to suggest that the new Office will be any
more aggressive than its predecessor at OMB in pursuing its oversight
responsibilities. In particular. he suggested that it will be difficult for
an office located within the business-oriented Department of Commerce
to exercise oversight over the Department of Labor which has a quite
different constituency. On the other hand, witnesses from the Census
Bureau argued to the contrary, saying there is no evidence to suggest
that the Office will be "shy" in exercising its oversight authority, par-
ticularly over BEA awl the Census Bureau.

In addition. President Carter has established a Reorganization Proj-
ect on the Federal Statistical Systern at the OMB which is concerned
with developing the capacity to coordinate the statistical system and
to provide an overall plan for the system. Mr. Barabba. an advisor
to the Reorganization Project. outlined its objectives for the Select
Committee:

The primary objective of the President's Reorganization
Project is to design a means for strengthening the decentral-
ized system of Federal statistical agencies with additional
capability fm the coordination and management of relevant
functions and the provision of selective overall policy direc,-
t ion.

I Iv added that the Reorranizat ion Project will not alter the basically
decent ralized system. though some realignment and consolidation of
Pertain statistical activities may be proposed. I fe noted that coordina-
tion from one central place would not be effective unless each level.
Irons the Executive Office of the President down to the line agency, lad
the (-opacity to coordinate and manage its own statistical activities.

There was general agreement among those who were .familiar with
the Reorganization Project that it. has great potential for impovinp.
the operation of the statistical system. Mr. Ilarabba stated :
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The Reorganization should result in better integration and
coordination of Federal data collection analysis and decision
making, including demographic data and policy formation.
The approach of the Project is one which views statistical
coordination and planning within the context of the organi-
zation and design of the decision process itself and the insti-
tutional structure of information on which decisionmakers
depend.

Mr. Parke. likewise, expressed confidence in the competence and
dedication of the Reorganization staff, particularly its director, Dr.
James T. Bonnen :

The head of that unit is acutely aware that, as with popu-
lation, most of the emerging policy problems requiring sta-
tistics cross policy areas. He sees his problem as designing an
institution within the government that will provide a "place
to stand" for those who see the need for connecting disparate
stat ical activities, so that the statistical resources of govern-
ment may be brought to bear on policy questions that Iran -
spend the interests of individual departments. He deservt:
your support.

Mr. Parke further suggested that one of the into- effective ,,vays of
bringing about coordination is to Neil itate eommituirfition among the
various producers of Federal statistics. He proposed that annual con-
ferences. possibly sponsored by the Center for Population Research of
the National Institute of Child I fealth and Human Development, she
convened to allow the various producers of population statistics to
exchange ideas.

PurtL.VrioN PROJECTIONS

Population projections are essential tools fo:. Federal policymak-
yrs who are planning for the future needs of the entire. population.
the .fitture needs of various groups within the population, and the
future location of demand for services. Projections allow policymak-
erS to assess current policies in the light of expected future needs so
that adjustments in programs and policies can be made in advance
to ensure achievement of social goals.

A population projection is an extrapolationbased on explicit as-
sumptions about fertility. mortality. ind migrationof what the
population size and growth rate of a particular geographic area will
be at some time in the future. Projections can he made not only of
the total population. but also of various groups within -.he popula-
tion. Projections differ from estimates in that they are statements
about the future. while estimates present a picture of current or past
population in years when no census was taken.

The Census 'Bureau prepares projections of the total populaticin
of the Nation every two years and projections of the total population
of each of the fifty States less frequently. The Bureau of Economic
Analysis ). also within the Department of Commerce. publishes
economic projections which provide information on population for
the fi ft y States.
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Many agencies of the Federal government use population projec-
tions prepared by the-Census Bureau. Mr. Plotkin gave the Commit-
tee some examples of bow census projections are used:

Specifically, our projections of long-range demographic
trends are the basis of the projections of the labor force by
the Bureau of Labor Statistics. They are the basis of school
enrollment by the National Center for Education Statistics,
the number of annuitants by the Social Security Administra-
tion, energy consumption by the Department of Energy, just
to mention a few.

With the increased use of population projections, debate has grown
about the reliability of these projections for planning purposes. In tes-
timony before the Committee, witnesses from the Social Security Ad-
ministration noted that in 1946 the Actuary projected the 1975 U.S.
population to be between 147 and 191 million; the actual figure turned
out to be 213 million. In other words, the Actuary failed to "predict"
the baby boom. This and similar instances illustrate a great mis-
understanding, particularly on the part of policymakers, about the
function of projections.

Projections are not predictions of the future. Rather they are tools
which are used to develop scenarios of events that may occur. Mr.
Engels commented on the -reliability issue":

We have been somewhat paralyzed in developing pro-
jections and data on which to planparalyzed by the whole
accuracy issue in projections. . . . it might be wiser to look
upon projections and the modeling that takes place behind
them as research and planning tools. This should be accom-
panied by a planning and projection philosophy that permits
you to select population targets and build social scenarios that
are desirable and work toward them with policy tools, rather
than to try to use projections in sonic kind of a mechanical ex-
tension into the future.

The evidence suggests that efforts should be made to hone our
analytical tools, particularly our methods of preparing projections,
recognizing that projections are not facts about the future, but only
afford an opportunity to evaluate goals in light of likely future trends
and to develop new policies and adjust old policies to bring about
the accomplishment of agreed goals. Mr. Parke stated :

The efforts of the policy analyst would, it seems to me, be
made productive if our official statistical agencieswould prepare projections that are less mechanical, more
clearly grounded in current theory of demographic change,
and more reflective of demographic realities. One thing we
know : whatever direction the birth rate takes, it is going to
bounce. around. Despite the demographic record of the past
40 years. I don't believe the Census Bureau has ever projected
a birth rate that bounced around; their birth rates alwaysflatten nut.
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Similarly. Dr. Kunofsky suggested that, though the CensuiTureau
should continue to produce-alternative- projections based on differing
assumptions, it should also consider preparing a set of projections
which takes into account the 1970 Census undercount and also includes
some estimates of illegal immigration. In addition, she recommended
that "the Federal Government should seriously consider producing
alternative projections that reflect a more goal-oriented attitude to-
wards F.S. population growth, i.e., that exhibit alternative popula-
tion paths including fertility and migration asstunptions that are not
now regarded as current trends."

4. INSTITUTIONAL ISSUES

In a rational planning procedure, one of the roles of the Federal
departments is to assess the future national needs fOr Federal pro-
grams in health. education. Social Security, manpower, housing,
criminal justice, defense. and so forth. Aside from the Social Security
Administration and the Health Care Financing Administration, the
Select, Committee did not attempt to assess the analytical capabilities
of individual Federal departments, a task which might warrant at-
tention in the future.

Evidence suggests, however. that most Federal agencies have some
capacity for long-range analysis, including limited demographic
analysis applicable to the programs and policies of that particular
agency. It should he emphasized. though. that population generally
is treated as a given, unalterable variable, rather than one which
can be affected by policy.

Mr. Well born told the Select Committee :
. . although T can't speak about all agencies, I know that
the ones that I have day to day contact with do have their
own research and policy development activities going on.

There is a degree of population research going on in those
agencies, and it is focused on the needs of the particular
agency, and of course, that is to be praised. I think. I would
be surprised if there was any agency that had a population-
related program going on that didn't have some kind of popu-
lation research underway in support of their own activities.

In general, however. the Federal planning process is weak because
the analysis is narrowly focused and does not attempt to examine
policies in terms of their potential impact, on other national programs
and policies not within an agency's jurisdiction. Mr. Wellborn sug-
gested to the Select Committee the complexity of population plannine.a

Population issues, like so many public policy issues, respect
neither the jurisdictional boundaries of Executive agencies
nor those of Standing Committees of Congress. There are few
Federal policy areas that have no impact on population dis-
tribution, and there are few Federal programs that are in-
sulated from the effects of demographic change.

This characteristic of population change and the institu-
tional fragmentation of the Federal Government raise in-
teresting institutional questions .abont, how to plan for popu-
lation change and its consequences. Programs that could af-
fect population patterns are not managed from any central
point.
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1)omestic population change is a policy area that is the exclusive
responsibility. of no single agency and therefore the .primary con-
cern of none. Aside from the Office of Population Affairs (DHEW-
OPA) within the Department of Health, Education, and Welfare.
no agency of the Federal Government has a domestic population
focus. The Select Committee's Report, Fertility and Contraot.7,t;an

St`atex, contains detailed discussion of the Office of
Population A ffairs. The agency lacks the authority to coordinate all
population-related activities of tie' Federal Government. Because .
of its location within the Public Health Service. 1)111.:1V-OPA has
generally limited its concern to the health aspects of population :11111
particularly to family planning.

lw institutional arrangements of the Government inhibit com-
prehensive long-range planning for population change in a number
of vays First. the very nature of our system of government means
that decisionmaking is widely dispersed. f 7nder such circumstances.
planning is difficult. As Alt-. Kenneth Rainey. vice president of the
.cadettiv for Contemporary Problems, observed. "What actually
happen.; out on the gounil is a bbsillt. not only of what Congress
doe9 or what. the President does, but also the result of millions of
decisions made by Stale and local .roverninents and by people acting:
as private citizens." However. 111. Rainey emu lotted. "It is idle to
even wonder about whether this system can he changed in the United
:-4tate,. It is an e,-,,,ential part of our freer enterprise system and
of our Federal system."

:4econd. ()you-, in a vertical pattern. 'Each ro,eney
and its eorrosponding Conrressional committee generally
:41111e/ivy whose goads are not always copatilde with the iroals of
other wrenies or with the needs of the Nation as a whole. Policy deci-
sions are often made in isolation, despite the fart that policies and
programs of an individual agency may have what -Mr. Wellborn
called -overlapping- or spillover impact on population concerns and
on the population-related programs of other agencies. Under the
present system. little or no consideration is given to the impact the
policy may have outside the agency's area of concern. so that a policy
administered by one department may actually work itrainst a policy
goal of aunt-bpi. department or even another goal of the same le-
p;irtinvnt. This vortical pattern is also visible in the policy analysis
t hat is vonduct ed within agencies.

For ex:11111)1o. the Environmental Protection .1.0-enew (EPA) pro-
vides funds to State and local areas under the ('lean Water Act for
the construction of wastewater treatment facilities. The le0-islat ion
provides for the eonstution of an excess eapacity based on proiee-
I ions of future population growth. Ifowever. the actual construction
of an oversized facility can have the effect of stintnlating the projected
population growth liveause the construction of new housitor often
depends on the availability of sowa,re hook -rips.

Tf this roust ruet ion encourages population sprawl in an area suffer-
ing- from excessive air pollution. the water pollution control pro..rram
could have the effect of contravening Federal clean air policies icy
eneouraing automobile travel. Tronically. the EPA administers both
t clea n wafejand the clean air' prno-ra

1
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It is clear from the Select Committee's hearings that the Federal
Government has not planned in a consistent manner for the long-range
population changes that will take place. How can we improve the
capacity of the Government to conduct long-range planning for popu-
lation change and its consequences?

Large new institutions and major new laws are probably not needed
to incorporate a rational planning process into the Federal decision-
making system. Mr. Rainey, for example, argued that most of the
unexpected problems with which the Government must contend are
the result of present Government policies and programs. Further, he
argued against a monolithic kind of national planning "not because it
is politically unacceptable (it is) but because it is not likely to work."

During the course of its hearings, the. Committee received a nmnber
of recommendations for overcoming the barriers to lon!r-range plan-
ning for 1)01)11101w., change. Testimony indicated need for more ex-
tensive demographic analysis, especial'y more interpretation of the
data to highlight their implications for current policy issues. Sug-
gestion; for achieving. this that were presented to the Committee in-
cluded :

a. Biennial Poprtlation Report
All witnesses vigorously opposed the idea of a "population impact

statement" similar to the environmental impact statements, but most
agreed that. Dr. Peter Morison's sugo.estion of a biennial report on
population t rends and their potential impact could he helpful to policy-
makers. Dr. Morrison proposed that the Congressional Budget. Office.
or another unit with an analytical or research capacity, prepare a
biennial report similar to the annual manpower report of the President,
on population isslies. I re suir.c.ested that the animal Population ProfileR.
prepared by the Bureau of the Census, could be. expanded to this end.

Mr. Eufrels commented on Dr. Morrison's suggestion : "A. biennial
report on population like the Employment and Training Report of the
President would he very useful to policymakers who now, for the most
part. must do their own demographic analysis of population data."
Mr. ne.els :ug.gpsted. however, that rather than expanding. the Popa-
70;01, proihR. the Nejai /PdirittniR 1)111)11e:it im prepared by the Of-
fice of vmh,roi Statistical Policy and standards and the CensuK
Mown might be a better vehicle, 'wine. more extensive. He also ex-
pp.,,,d a onneen that the Papalation Profile.`, if expanded to include
analysis. would of necessity be pirhlislted much later and would lose
I he advantage of timeliness.

Mr. Eiprels added that the Census Bureau could undertake responsi-
bility for preparation of the report : "T do not. believe that any conflict
would exist between objective data collection and analysis at the Census
Bureau because the Buren Ws responsibility is to collect data and not to
implement or set policies." Dr. Seow agreed that a biennial report
could be useful to policymakers. lie stressed. however. that data col-
lection and analysis should be separated. Should the Census Bureau be
(riven the responsibility for the preparation of such a report. the unit
ronduetinir the analysis should he distinct from the. data collection
process. He added. "T don't feel that the choice of an agency is as
important as the charge that is given to the agency and. secondarily,
the skill mix of agency employees."
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Dr. Kunofsky made a similar point. She noted that the biennial
National Growth Policy Report (now the 17rban Growth Report)
which the President is required to submit under Title VII of the 1 fous-
ing and Urban Development Act, now contains information on copu-
lation, though it is -inadequate, both in terms of content and inter-
pretation." I)r. Kuno fsky suggested that a population report include
three types of analysis:

information On current and future population trends, including
informal ion On age structure changes and illegal immigration. and
using assumptions of fertility lower than those currently used in
preparing project ions;

identification of programs and policies which will he affected
by fut ore popnlat ion changes ::old

an assessment of trends with recommendations for act ion by the
Executive Tirane! and Congress.

Dr. Kiiitol:-ky imilu):-N1 that responsibility for preparing this report
be given to a separate agency within the Executive Office of the Presi-
dent.

Mr. Rainey, on the other hand, argued against requiring a new
report. lie cautioned that such planning strategies often fair prey to
the rt.illiVra HMI of !WOO(' As examples, he pointed to the
experience with h Environmental Impact Statements, reporting require-
ments of the -oil Planning Prorrani. and the biennial National Growth
Policy Report. Each was designed to !mild foresight into poliey-
makinr by creating. 311 :I.W:IrelleSS of time collSe'ltlel1res of certain poli-
cies. I lowever, the preparation of reports in themselves requires
the creation of massive burr:Hier:ivies. and in his view 1/1'0(1110.1011 of the
reports has become the goal. and polieyinakers have lost sight of the
original intent of the reports.

In addition, Mr. Rainey mitts; that a past President was at one time
delinquent out some thirteen reports required by law. Rather than re-
quiring one more report, he tr that existing reports be ex-
panded and improved and that Congress be more vigorous in its
exercise of oversight responsibilities to avoid bureaucratization. He
added:

The major way to strengthen the growth report, the eco-
!mini(' report. and the manpower report as policy analysis
tools is to make sure th»t the bureaucracy and the president
know t hat someone is listening and that the reports are not
inendy !wing produced to meet a legal requirement and then
tiled a way on the shelf.

b. l'opubltion Ayr/ley
The 4elect Committee has concluded that, because of the existing

institutional inadequacies. a separate agency with responsibility for
population issues is neighs!. I)r. Thomas P.'sperishade suggested that
the Congress consider establishitu a population commission similar to
those now found in several States. A major responsibility of such coin-
rnissions--which generally include representation from academia,
business, labor and other groups is to advise policy-makers of the
impart of population trends on policy issues and the effect that pro-
grams may have on population change within the State.
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Mr. Wellborn noted that the Balanced National Growth and
Development Art of 1974, proposed by the late Senator Hubert H.
Ifinuphrey and Representative George Brown, called for the creation
of an Agency for Population and Demographic Analysis located
within the Department of Commerce and linked to the Census Bureau.
The functions of this agency would have included analysis of popula-
tion size and distribution and research on the impact of population
;vends on existing and proposed population policies and programs.

Basically, however, there are three alternative locations for a plan-
ning authority: a separate agency within the Executive Office of the
President: a separate agency within the Office of Management and
Budget: and an independent agency within the Executive Branch.
Eaeb of these alternatives was proposed during the Committee's
lien rifle's.

1)r. Kuno fsky. for example. recommended the creation of a separate
(Mice of Population Policy within the Executive Office of the Presi-
dent as proposed in KR. 1322:1, introduced by Representatives Richard
L. Ottinger and Michael .1. 1farrington. The function of the Office
would include not only the analysis elf ilP1110.1Tra phi(' data. but also
coordination of population policy. The President's Commission on
Ponnlation Growth and the American Future recommended creation
of er similar office in 1972.

The advantage of such an arrangement. as Mr. Wellborn noted in
his testimny, is that this location offers visibility and access to the
l'resident and proximity to the regular channels of government which
would allow for close scrutiny of the vaimis de1)art111Plits. On the
other hand, the most obvious disadvantage of this location is that the
11,:cricv may become enmeshed in the day-to-day workings of the
Executive Office of the President and be tempted to abandon long-
rotwe issues for short-tern or politically sensitive problems.

Mr. Engels sucrcrested that there lie one central agency serving as
the focal point for demographic data collection and analysis (the
COW-414 Bureau). with sI separate "coop within OMB involved in
coordination and policy analysis. Tie noted that, while the Census
P.,,,cau has served as the data collector for the Nation, it has iown
little interest in conducting long -range analysis. He added :

The companion toner agency should do enongh mmnplicrl
work to keep abreast of the current literature and trends. but
.-bould not undertake short-term investielitive work such fig
that done by the Congressional Research Service and the

10counting Office. Perhaps the hest location would he
in the Office of Management and Budget.

11r. Wellborn outlined some of the advantages and disadvantages
of creatimr a separate unit within the Office of Mana!rement
lledet (OMB). He noted that such a location would give a planilimig
hod v the advantage of being, closely tied to the legislative and limb,-
eta ry process. nroviding a good vantage point for assessine. programs
from both a long -term and short-term perspective. However. this
location would lack the visibility and access to the President elmrae-
teri,fic of separate agencies of the Executive Office whir is could
enhance the ability of the agency to carry out its planning and coordi-
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nating responsibilities. In addition, because of the short horizon for
the OMB budgetary process, the agency could be easily drawn into
short-term problems at the expense of long-term policy analysis.

Dr. Serow proposed a more independent agency within the Execu-
tive Branch. He stated:

If such an agency is to be effective, it would have to be free
of the sorts of pressure that would require constant putting
out of short-run "brush fires." For this reason, my view of the
location of such an agency would be an independent agency.
perhaps a government sponsored "think tank" proximate to,
but not physically in. the metropolitan Washington area.

Mr. Wellborn advised. however. that such a location has the dis-
advantage of being removed from the established decisionmaking

OCVSS. The :11)SVIP of IOe proximity to action could result in
duplication of analytical work being carried on within other agencies
and little impact on policy development.

Mr. Rainey recommended that Congress consider creating an inde-
pendent National Growth and Development Commission within the
Executive Branch. as proposed by the Advisory Committee on
National Growth Policy Processes. The scope of this Commission
would be broad. covering not only population issues but other social.
econonde. and environmental concerns. Mr. Rainey noted that the
Commission would be responsible for examining "emerging issues of
middle- to long-range growth and development and to suggest feasible
alternatives for Congress. the President and the public." Such a coin-
mi,sion would have the advantage of being isolated from short-term
political pressures. It would be responsible for preparing, the annual
growth and development report to which the President and the
Congress would be required to respond. In Mr. Rainey's view this re-
quirement would strengthen the Commission's role in the formal deci-
sionmaking process.
r. The Congress

In recent years. Congress has shown a concern for the need to antic-
ipate and respond to problems of a long-range nature. Creation of
the Congressional Budget Office (C130) and the Office of Technology
Assessment (OTA) plus the expansion of the Congressional Research
Service .(CRS) and the General Accounting Office (GAO) have
strengthened congressional analytical capacity. In addition. the House
Rules specifically charge standing committees with the responsibility
for conducting. future-oriented research on policy issues within their
inri,aliction. The Joint Economie Committee. for example. is now
undertaking major interdisciplinary study of economic change.

We hope tht,t establishment of the Select Committee on Population
will improve the nbility of tbp Trouse to dwit with lone term populal
tion issues in a comprehensive fashion. Certainly. until now little
attention has been given to broad population issues by most standing*
committees because of the continnino. pressure of urgent short term
L-islation duties and time tables unde which they must constantly
function.

123
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Problems of coordination and duplication still exist under the pres-
ent committee system. Mr. Wellborn told the Committee that most
proposals for improving the planning capacity of the Federal Govern-
ment usually include development of a planning capability within
the Congress to complement an executive planning agency. Generally.
the congressional planning capability could take one of three forms:
t he creation of a joint committee: the creation of a new support agency
to be concerned with planning issues; or the strengthening of exist ing
analytical armsCongressional Research Service, Office of Technology
Assessment, General Accounting Office, Congressional Budget Office
of the Congress. The Commission on Population Growth and the
American Future recommended, for example, the establishment of
a Joint Committee on Population with oversight responsibility for
population issues.

Mr. Parke suggested to the Committee that the congressional re-
search units should develop demographic analysis. either by adding
demographers to the staff or by tapping the demographic expertise
of the major university !mold:160n centers. Similarly. Mr. Rainey did
not advocate the creation of a new unit. ITe stated:

A II that is needed is for the Congressional leadership to
demand comprehensive policy analysis on the probable con-
sequences of legislationon people. the economy. the environ-
ment. Committee chairmen right fully are concerned with the
narrower, advocacy aspects of the legislation they clear for
the floor. .. The Congressional leadership. therefore. plays
the key role in requiring better. more comprehensive analysis
of legislation reaching the, floor for consideration by all mem-
bers. A few years ago it wonld have been idle speculation to
suggest that this be done. But recent congressional reforms
have already given the groundwork for such action.

:Er. Rainey further recommended that. Congress attempt to assess
thoroughly the probable middle- to long-range effects of major legis-
lation and more clearly state the general goals and specific intent of
each piece of legislation.
(1. A yeney kruilysis

The Select Committee recognizes that. despite possible establish-
ment of a separate planning agency, existing agencies will need the
ca parity to do demographic analysis. As Mr. Engels stated:

Agencies that have a genuine need for demographic anal-
ysis are handicapped by not. haying their own staff to work in
that area. T have watched any number of attempts to centralize
research and related work in the name of efficiency. only to
see a great deal of agonizing inconvenience, lack of response,
and timeliness, and eventually failure. Groups that have justi-
fied need for work in this area need it clone well and quickly.

Nfr. Parke told the Committee that demographic factors must. be
included in all policy analysis: "I do not think it is too much to
suggest that the Council of Economic, Advisors, the Congressional
Budget, Office, and our other principal bodies responsible for policy
analysis, ensure that such questions are routinely raised by persons
with strong training in demography." The Commission on Popula-
tion Growth and the American Future made a comparable recom-
mendation in 1972.
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Similarly, Mr. Rainey stated that, though the creation of at central
analytical unit would be useful, "the President. Congress, State and
hcal government, and private enterprise would require a stall capacity
of their own to interpret and analyze its findings." Dr. Ktinofsky
I i kewise stated :

I >emographic analysis needs to be undertaken both within
major policymaking agencies and within a body with co-
ordination authority over all the former. Each federal agency
needs infernal demographic expertise to identify the impact
of projected changes on the agency's programs and policies.
Each agency should be also evaluating those changes from its
own perspective and making recommendations for changes in
the t rends.

Dr. Serow stated, "While I find the idea of a population agency
ntt motive. as long as it is established for an extended period. I do
not think it realistic to assume that this new agency would take over.
tile demog-raphic activities of policymaking agencies."

Support for Planning
Public recognition of the need to plan is critical to effective plan-

ning for population change. The creation of new institutions and long-
range planning authorities will riot themselves ensure that such plan-
nine will have an impact on the policymaking process. Persons
cliarged with planning responsibility must walk a delicate tightrope.
on the one hand guarding against living in an ivory tower and, onIke other, becoming over-bureaucratized or over-politicized.

An agency's worth often is measured in terms of Nvliat the agency
can bring to the solution of immediate or politically pressing prob-
lems. Given these pressures on policymakers to ignore long-range plan-
ning. -lipport from the public for this typo of activity would be
valuahle. On this stihject. Dr. Serow stated :

The general public's recognition of long-term problems
resulting from population change is probably quite limited
until the issue surfaces at the local level. Despite greatly ex-
panded media coverage of population issues. both domestic
;Ind international, casual empiricism suggests to me that many
individualseither have no recognition of long-range problems.or that their reeog-nition is erroneous.. . . While stridesin the area of population education have been made. it is this
area where sustained efforts need to be focused to heighten
public awareness and reco,gnition.

Mr. Engels suggested that public support could he generated if
more publicity was given to the Of111Se(1 I JUMPS of population proje-tions: ... so of reports or press releases by the ('en-its Bureau onthe consetrences of projected trends for various institutions might
he one %N.a.N. to bring home the importance of these population projec-
tions to the public.- On the of her hand. Dr. Ennofsky believes thatpublic support exists for planning for population elmnge and a spe-cific national popttlatinn policy. She therefore proposed that serious
consideration be given to adopting n comprehensive population policy.

,;67. -7ti-----9
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Finally, Mr. Rainey and Mr. Wellborn noted that a conunitment to
planning on the part of policymakers is essential. Mr. Rainey argued
that foresight cannot. be imposed; rather he proposed that there be
incentives for those who take a long-term view. Dr. Spencer made a
similar point with regard to the question of management of decline:

I think we have resources that we have not tapped, maybe
because our methodology of looking for solutions is so big,
so grand in scale. If we could find a way to reward communi-
ties and institutions that are doing things right and make
models out of them and then stimulate that kind of change
in other areas, we might simplify this problem enormously.
. . . I do not know how Federal policy can provide the
motivation, the carrots, if you will, for institutional and
behavioral change. But I do know it takes time and it takes
leadership of a kind which I am not sure always emerges
when you are dealing. with grants. I observed early on when
I was a graduate dean that too often truth is where the money

our graduate education and research: it is not where
tlie need is. And too often in our institutional behavior the
rewards do not go to the real problem solvers; it goes to the
grant getters.

Mr. Wellborn stated :
An important criterion . . . in judging the relative

merits of alternative organizational approaches to planning
for population change and its consequences is the degree to
which a proposed institution would overcome the obstacles
to good policy planning and prepare the field for the exercise
of strong. informed leadership in the formulation of popula-
tion policy.

B. AT STATE AND LOCAL LEVELS

1.1me relation of the Federal Government to State and local govern-
ments has grown increasingly complex with the expansion in Federal
as,4i4ance programs for State and local areas. Although decisions
about growth and development are left to States and localities, the
Federal Government has a powerful. if inadvertent. influence on the
direction of change when it allocates funds to It particular geographic
area. Accordingly, there is a need for greater Federal awareness of
the factors producing local population change and its multiple effects.

In 'went years. there has been a dramatic increase in the demand
for ilemograidlic data on regional, State, and local areas. Tn part. this
increased demand is a reflection of the rapid expansion of State and
local governments. Between 1950 and 1970. the number of State and
hwal employees increased 135 percent, three times as fast as the
Federal civilian labor force. State and local governments rely on
demographic data for a variety of planning activities. including
estimates of current. and future service needs for health. education.
employment. and water and sewage systems.

At the same time. the Federal Government has generated a demand
for demographic data on local areas because, population is used as a
factor in distributing funds under a number of Federal assistance
programs. A 19 78 Congressional Research Service. report for the House
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Post Office and Civil Service Committee identified 107 programs using
population estimates in formulas to allocate funds. A. 1975 Census
Bureau survey of State and local agencies involved in preparing popu-
lation estimates and rjections found that a substantial number of
these agencies were preparing population projections specifically to
meet the requirements :of Federal programs or grant applications.

Population estimates and project ions for regional, State, and local
areas are needed by the Federal Government for program planning
purposes because circumstances alai need vary greatly from one region
of the country to another. For example. while declining school enroll-
ments, vacant schools. and excess educational personnel may describe
the general sit tuition for the Nation, the situation differs in many
growing areas. such as the South anti West. Federal programs there-
fore he sensitive to the shifting- migration patterns of the popula-
tion. !tut demographic change is extremely difficult to measure at the
State and local level, anti the smaller the area, the more population
change depends on hard-to-predict migration patterns in and out.

r. ihvrA, sot-as

The Federal Government provides much of the population data on
State and local areas. The Census Bureau provides counts of the total
population and their characteristics (age, sex. and race) for different
geographic units. based on tiw census taken every 10 years. Beginning
in 1985, the Census of Population will be taken every 5 years.

Between census years. the Census Bureau annually estimates popu-
lation size for each vounty or cmmty equivalent under the Federal -
State Cooperative Program for Local Population Estimates (FSCP).
but makes no estimates of the changing demographic characteristics
of local populations. The Census Bureau also prepares estimates every
two years of the total population of counties, cities, towns, and villages
which qualify for funds under the State and Local Fiscal Assistance
Act of 197. These revenue sharing estimates are based on various
reporting systems and administrative records. If a local government
wishes to obtain an exact count of the local population in an inter-
censal year. the Census Bureau will conduct a special census at the
expense of 1 he locality. In addition. the Census Bureau prepares an-
nual estimates of the total population of the individual States.

Vital statistics data for States and local areas are tabulated by the
National Center for Health Statistics (NCITS). State laws require the
reeistration of information on births. deaths. marriages, and divorces.
The data are collected at the local level by registrars who then send
the records to the State. from whence they are transmitted to
NCI FS for compilation. N(.'IIS data are used by various Federal agen-
cies, State and local governments, and private groups. State and local
glivernments also obtain statistical information front the Burean of
Labor- Statistics, the Department of Agriculture, the f)epartinent of
.ftist ice. and t he Social Security Administ ration.

In recent Years. State demographic centers have emerged both to
HIV needs of State planners amp to check federally produced

data. thus protecting each State's interest in the division of Federal
rc...ources. Nrost State demographic centers are located within a State
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Fourth, there continues to be undue delay between the time data are
collected at the local level, processed by the Census Bureau (and also
NCIIS), and made available to local areas. As a result, governments
may not have access to data when they would be most valuable for
planning purposes.

Finally, although the FSCP has improved the reliability of
mates Of the total population of counties and incorporated municipal-
ities, it has not met all the data needs of State and local governments.
For example, there are no uniform estimates of population available
het %yowl censuses for smaller areas such as census tracts or internal
service areas (school districts and the like), information needed by
local planning agencies to determine the location of certain facilities
such as schools and clinics. Although a loyal government can pay the
Census Bureau to make tin exact count of the population by a special
census, the cost prohibits use of special counts for most program plan-
ning purposes. Good 1110110(1s for estimating the population of small
areas are not available, and research to develop better methods should
be supported.

In addition, there are currently no uniform estimates for non-census
years of avinographic eharacteristicssuch as age. sex, racefor
States and local areas. Such estimates are needed for planning h
agencies that serve the needs of particular groups in the population.
The _Census Putman now prepares estimates of population by age for
the States_and has comlneted some experiments for estimating the lis-
t ribut ion of the State population hy sex. The Bureau also produced a
set of estimates of demographic chaacteristii.s; for all counties for the
National Cancer Institute. However, the methods of preparing these
estimates require more testing for reliability before they van be
adopted for general use.

Data on the size and composition of household formation that are
available between censuses for local government agencies are also
poor. Such data are needed by planners to determine the need for

fferent types of housing and education. These data will soon be
available for States and metropolitan areas through the Current Point-
lat ion Survey and the 19T6 Survey of Income and Education, lint
t hey are almost nonexistent for smaller geographical units. Local
areas oar obtain vital statistics from local health agencies and NCITS
that ran he eombined with information on housing unit construction to
develop information on households at the local level. Unfortunately,
information on !loosing unit construction is not available on a con-
sistent basis for all States.

Below the national level. migration is an important determinant
impulat ion change. but data on migration between censuses are not

easy to find. Each year the Census Bureau publishes estimates of geo-
graphical mobility based on the Current Population Survey. For
revonlie sharing 'Imposes. migration is estimated by comparing In-
ternal Revenue Service reports for different years. Unfortunately,
Because confidentiality must he observed. local governments can receive
only summary data. The reliability of estimating migration using
indirect methods and data is questionable.

.1 number of recent developments may serve to strengthen the
Federal - State. Cooperative Program rind improve population esti-
mates for States and local areas. The Select. Committee believes these
act ivities should he encouraged.
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The Census Bureau has undertaken a review of the FSCP program
over the past, two years and is now preparing guidelines for its future
operation. Later the Bureau hopes to develop a more formal agree-
ment with the FSCP representatives detailing the goals of the pro-
gnun and the responsibilities of the constituent parties:

A subcommittee of the Interagency Committee on Statistical
Methodology under the auspices of the Office of Federal Statistical
Policy and Standards at the Department of Commerce has been Con-
ducting a review of all Federal-State eooperative data programs and
is considering a uniform system for their administration. In particu-
lar, the subcommittee has recommended that the Census Bureau pro-
vide funds to participating agencies of the Federal-State Cooperative
Program for Loral Population Estimates for applied population work.

The Census Bureau is in the process of reforming the appeals
process by which State and local governments can protest the esti-
mates used in the General Revenue Sharing program. In addition.
the Bureau has proposed a way for local areas to review the lvq)
Census counts prior to their publication that will allow for the inclu-
sion of data prepared at. the local level.

Three research-oriented task forces of the Federal-State Coopera-
tive Program for Local Population Estimates have been formed to
look at the methods of preparin,, estimates of demographic phallic-
teristics for States and counties. estimates for subcounty units such as
census tracts, and State estimates A researeh milt, has been created
within the Population Division of the. Census Buretut to improve the
methods for producing data on demographic elutractiHst les for States
and comities.

The Census Bureau has arranged for the National Academy of
Sciences to evaluate its estimates procedures and test for the accuracy
of its estimates. Researeb is now underway on methods for estimating
the population cif census tracts. tinder the Census Bureau's Dual
Independent Map and Coding File (DIME) project. Mr. Engels
explained that the project would match Census Bureau data for
census tracts with data rapt-fed from the administrative records of
other ageneips such as the Social Security Administration and the
Internal Revenue Service. This project holds promise of improving
the estimates for smaller geographical areas.

A number of States have undertaken innovative demographic work
which could he adapted by other States to prodnee better population
estimates. As an example. Dr. Serow told the Committee about a
project initiated in Virginia last year for estimating household forma-
tion throng]) the collection and analysis of housin unit constrnetion
data. The Virginia Housing Data Bank program will provide monthly
information on the changing housing stock at the county level by
type of nnit and suitability for year -round ocenpaney.

Similarly, a number of States including Minnesota. and California
have beam programs for estimating migration by tracking thy.
chtuvres of address on driver's licenses. The. major barrier to slid'
projects seems to be financial. Tn commenting on the Virginia housing
prorrrn in. Dr. Serow stated. "Tt should be stressed that to opera tionalize
such a prooTam rennires the use of scarce resources of time and money
which are not available to ninny agencies working in this area."
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The Select. Committee supports these activities and believes that
every effort should be made to strengthen the Federal-State Coopera-
tive Program. In particular, the Select Commit tee believes that Federal
financial assistance should he available to the FSCP participants for
demographic work. In addition to the Census Bureau's work on esti-
mates methodology, the research activities of the ('enter for Popu-
lation 1Zeseareli at the National Institutes of Health should he
expanded to include more researeh on the determinant s of demographic
change and developing sound methods Inc the preparation of popula-
tion estimates for States and local areas.

.11.11C.1611()N FUXIN

Special problems emerge %viten population estimates are used as t he
his fur allocating Federal funds to various geographic areas. Ali.
Engels raised a number of those issues before the Committee. For ex-
ample, the data from t he most recent. census rapidly become out of date,
yet, estimates of current State and local populations are not ahvoys
sat isfactory for allocating funds or they may be deficient in certain
respects.

Often the background data used in preparing population estimates
arc themselves poor in quality. Mr. Engels stated:

In recent years, usually reliable data series have been more
difficult to obtain and have contained more obvious problems
of comparability than previously. Unless checked, this may
result in abandonment or rather serious revisions in current
estimation techniques. Otherwise, both the estimates and the
programs upon which t hey are based may suffer from a lack
of timeliness. and significant and inappropriate shifts in pat-
tern may occur.

The Census Bureau is now working with the FSCP agencies and the
original data sources to improve the timing and quality of the data.

The use of estimates and projections to set population thresholds for
eligibility for program funds often creates problems for those com-
rtmnities %vhich are showing either it decline or growth in population.
1.111'W I mitruunii les. Mr. Engels noted. might. "hover orotund the thresh-
old level. ylimr above or below the critical level in successive
yea rs.- 1 he added. "(Teti the uncondit ional use of population figuresm nis lardos in such cases.-

The lack of adequate data on illegal aliens presents problems for
local areas when funding is based on population. for example in the
General 'Revenue Sharing program. Though a community may have a
relatively large illegal community. the lack of data on t his group means
that they are not included in the population estimates used for revenue
sharing purposes.

In March 1978. the Office of Federal Statistical Policy and Stand-
ils issued a policy paper on the use of statistics in Federal funding:

formulas. The report. prepared by a Subcommittee of the Federal
Conintittee on Statistical Methodology. recommends useful guidelines
for imlicymakers in developitto. funding formulas using population
and income data. The report recommends defining program goals more
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clearly; improving communication between program designers and the
statistical community to increase awareness of data problems; expand-
ing research on formula design; allowing for more flexibility in choos-
ing alternative data in some circumstances; and relaxing eligibility
cutoffs to allow for errors in the data. The Select Committee supports
these recommendations, but testimony received by the Select Com-
mittee suggests that the Federal Government must give more emphasis
to research on methods to improve the timeliness and reliability of the
basic population data used in funding formulas.

-I. THE MID-DECADE CENSUS

. The problems of the availability of timely, reliable, and uniforM
data on State and local areas will he eased somewhat by introduction
of the mid-decade census in 1985. There is an abundance of data avail-
able from the Deeennial Census, but these data rapidly grow stale. The
mid-decade census will most likely be more limited in scope than the
Decennial Census. The current plan is to provide a complete count of
the population including information on age, sex, race, and household
size.

Under this phin more timely information would be available for
planning needs of State and local governments and for Federal grant
programs. Tlw availability of these data would also mean that the
various estimates and projections would be based on more current data
and that the method used for preparing the estimates and projections
could be tested more frequently.

The final farm of the mid-decade census has not been decided. Mr.
Enfrels provided a word of cant ion for the Select Committee:

. However: if a large scale sample survey is conducted in lieu
of a complete tummerat ion. the data for small areas will not be
as precise and reliable and num in fact, be virtually useless
for smaller area applications. This should be an important
consideration since approximately 50 percent, of all incor-
porated places in the 'United States are cities of less than 1.000
people. but are nevertheless in need of current demographic
data.

r,. eno3ErioNs OF sTATE A ND LOCAL POPULATIONS

During the 1970s there was an increase in Federal legislative and
administrative requirements for the use of population projections of
States and hreal areas. As :Nfr. En!rels stated. "The use of projections
has been altered from a casual exercise in hacktrround information to
planning applications. and more recently to a cent ral position in the
(nullification for finding by Federal projects."

Fm example. the Environmental Protection .k.n.ency allocates funds
tinder section 2111 of the Clean Water Act for construction of waste-
water treatment facilities on the basis of nojected population for an
area for the sear 2000. Similarly. the 'Employment and Trainion.
Administration relies -on population projections for its manpower
planning prof:ram for CETA areas.

The Delta rt merit of health, Education. and Wel fare uses population
projections in the administration of the ITill-Tiiiton program for



hospital construction. and t he 1974 State and area health planning and
resources legislat ion requires the use of project ions in planning by local
liva If It agencies, The Department of Energy is preparing population
project ions to measure ent.ro.y demands at I he comity and State levels.
In addit ion. t he Federal Government has encouraged t he development
of popttlat hat projections at the local level under t he Housing and
rrhan Development 701 planning program and has continued t his
support tinder t he !lousing and ('onntinnity 1)eelopment Act or 1u14.

The growl 11 in Federal requirements for the use of populat ion pro-
jeet ions ha.; not been accompanied by standardized met hods for t he
preparat ion of projections nor clear tnitlelines for the use or applica-
tion of projections. In commenting on this issue. 1)r. Sermv told the
Committee :

in cold cast to %Out( might be a superlInit- of current pop-
ulation estimates at the county level there do not presently
ext-t 1110 form and reliable project ions for count its or county
eqaialeMs. Yet. to an increasing extent fowling. for pro-
grams -Itch as water and sewer hist:Mat ion depends not on es-
t intates of current population but on projections of future
pupal:It ;on. . II or nearly all States produce at least one set of
projection- al t be county level. but met hodology varies -o

from State to State I hat comparison and evaluation
are impos,ible. Attempts to link these to mit iona level projec-
t ion, of populat ion or to form projection, at t he
IvVPI are -everely hampered by t he existence of overlapping.
and conflict Mg .".4tatt. level project ions produred by different
Fedcral I and private) agencies.

The Census Ilitreat( prepares projections of the total populat ion of
t.ttrhnt. t fi ft v States but these are not made frequently or regularly.
To facilitate planning for t he Iulttre,the Bureau of Economic .knalysis
liE. t tit the 1)epartment of Commerce published in 197.1 the ".kr.,:t

Economic Project ions 1990- %ich projects popuhtt ion, employment.
personal income. and earnings by indust ry. for 1111. 17:1 !IE.\ re(montic

.k Ise). with h the Economic IZesenrch Service of t he Department
of .krricult lire. liEA prepares the "( )1iEIZS* Project ions of legional
Eeonontic Act ivity- on a regular basis. This provides a different pro -
ject ion of anti other indicators for ,iihnationd
!1,1,11±1.1, tip. yi.,11.21).2(). ,(.I or projection, is ,very

recent ly in 1971. Project ions of State populations were recently
updatell for Ilse h t he Environmental Protoetion .kgtic.

The di-:crepattc among. fe lerally produced State projections results
iron, hi. :qv] dill...1.11i met hodologies. The Census Iittreati,
for exa mph.. cf)}10/1411111)011Clit or demographic met hod for pro-
doc1Dg State project ion, while the Barran of Evonoinie .k tut lysis uses
all economt ric met Ito( I. The ('cams Iittreatt's met hod produces infor-
mation on dentographie characterWies (age, sex. race) \Itich is useful
in projecting demand for certain educat ional or heallii programs
affected h awe factors: t he II A-produced project ions do not providt-
t hi- in format ion.

,I1:1:1:S (Klee of TtosInesg nronornle4 Service.
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Commenting on the divergent projections, Mr. Plotkin said:
While the existence of multiple sets of population projec-

tions is useful for planning for different alternative courses
of action, the Department of Commerce recognizes that the
mandated use Of conflicting projections for planning or fund-
ing purposes is not a satisfactory situation. Moreover. the
technical accuracy of State projections might well be im-
proved by an interactive demographic-economic system which
provides the best aspects of the two systems.

Many projections for substate populations are subdivided State
projections. Mr. Engels expressed concern about the ability of most
States to apply Statewide projections to local areas. Ile stated.

. . although there arc a few States t hat are extremely good at this
kind of thing. in large part most are unable to do an adequate job."

From the local perspective. proliferation in the use of projections
has posed a number of problems. Local officials must often choose
bet%veen a number of conflicting projections to comply with Federal
regulations. No projection can be -wrong" if the arithmetic is correctly
done. but it is important t hat method of choice be linked to the use of
the projection. Few projections are likely to present an accurate pic-
ture of the future population. For local officials lacking demographic
training, such a situation is frustrating and confusing. Dr. Serow told
the Committee:

People frequently call our office, and I imagine the offices
of our colleagues in other States, and say that this agency
has this number, or this agency flas that number. Which is
right? Especially when you are talking about a number that
alleges to be the population of the jurisdiction for the year
2000, the best you can say is, "I haven't the faintest idea."

Because of the required use of different projections to qualify for
various programs administered by different Federal agencies, a local
government may find that it qualifies for funding under ol& program
using one projection, but, does not meet, the requirements of another.
If there is a lack of agreement on which projection to use, rational
planning becomes difficult. At other times, local public officials abdicate
their responsibility. as I). Kunofsky noted : "In many cases. these pro-
jections are developed without much public participation and some-
times %vithout any participation of political decisionmakers what-
soever."

The absence of reliable and uniform population projections for
local areas also (Tomes problems for the Federal Government. Dr.
Kuno fsky recounted for the Select Conunittee a number of case studies
involving the E l'A 2of Program which illustrate these problems. The
San Francisco lily Area. the Denver area. and the Atlanta area each
had different Fos of regional projections. In the case of hot Ii San
Francisco and Denver, the regional projection for the year 2000 was
soul Iler than the total of the projections made for each of the constit-
uent municipalities. For example. the Denver regional projection for
the year 2000 is 2.:1:; million, while the total of the projections for the
:;* municipalities in the region is 2.7 million. In Atlanta. the projec-
tions prepared by the State of Georgia for the Atlanta region were



significant ly lower than those prepared by the At lanta Regional ( 'oun-
vi The Slate projected at population of 2. million for the
year 9000, while the A.R.C. projected a population of 3.5 nu Ilion.

All too often, officials seek projections which yield the greatest
Federal funds. As an illustration. Dr. Kunofsky recounted the follow-
ing story :

Someone from a runt] part of Denver told me that there
were two projections for his region: one showed a moderately
decreasing population : the other showed a tripling of popula-
t ion within 2n years. Ile asked me which one he should use.
I suggested that I had no idea hut perhaps he should use the
one that got him the greatest Federal contribution.

rircum-Iimoe rake the question or the level of funding and
growth the Federal Government should be willing to support.

A decision to use one project ion instead of another can have a power-
ful effect on the growth and development of an area, especially when
the project ion is being used to measure the need for a large capital
project such as a hospital, a %vater or sewage facility, a highway, a dam,
'tr an energy production facility. Population projections, in such cir-
cumstances, tend to become self-fulfilling prophesies. If a community
builds at major project such as a water treatment facility on the basis
of an inflated projection. the building of that facility may have the
effect of attracting migration to the area and thereby assuring the
pro jeeted population growth.

Because Federal programs can have an unintentional impact on
population change at the local level, efforts are needed to promote
coordination among conflict in Federal polieies and programs and to
(-4-oldish ins i form procedures for the use of projections in distributing
Federal grant monies. Dr. Kunofsky summarized for the Committee
the major issues relatiis to the nse of projections in the allocation of
Federal funds:

I. Government money may be wasted if the Federal contribu-
t ion to an area is really in eXeeS:-; of that, rranted by reasonable
needs, and more pressing problems in other areas may go untended.

9. A community may be burdened with undue financial obliga-
tions for repaving bonded indebtedness or operation and main-
tenane costs if t he projected ..rowth is not forthcoming.

3. Growth may he induced by one Federal program in a way
that is inconsistent with nr actually undermines the achievement
of the objective; of other Federal programs.

f. Growth may be nn fairly induced in some regions to the
det riment of other regions.

One community nitly be receiving funds from a variety of
rider:if and State ft...enies based on very different population
poject

The chunco, t hat these problems will emerge again and again are
excellent. As Mr. Enffels noted, "The tynes of horror stories that

Kntinfsky related in a few case studies are going to be more
Iundant. f ,:ie-Test. in the next few years."

Certain recent developments indicate that. Federal iencies are
I big ,oncerned about the prolIfenttion of population projections.

Eie,c!s slig..ested to t be Committee flint "I he recent use of projee-

105



128

Lions in the wastewater planning and management legislation has
prompted both local and regional concern and has stimulated Federal
netion in establishing an adequate projections data base for both
planning and current applications."

The Environmental Protection Agency (EPA) became concerned
about the waste of Federal dollars resulting from communities' inflat-
ing their population projections to receive additional Federal funds.
under the section 201 program. In April 1978, EPA issued new interim
regulations setting guidelines for the use of population projections
under the construction grants program. The new regulations require
the use of projections prepared by the Bureau of Economic Analysis
for each of the fifty States.

Each State is to separate its projection into projections for the
designated water quality planning or "208" agencies, which in turn are
to separate the projections for each county, city, and sewage facility
planning or "20l" area within its jurisdiction. The regulations allow
for slight variations from the BEA projections, ri percent at the State
level and 10 percent at the substate level. Communities wishing to
construct facilities deemed larger than necessary would have to do so
at their own expense. Communities may, of course, opt for a smaller
projection consciously so as to brake their own growth.

A nother development. noted during the Select Committee's hearings
is that staff discussions have begun among the various agencies using
or preparing projections, particularly the Bureau of Economic
Analysis, the Department of Energy, the Census Bureau. and the
Employment and Training Administration. The staffs of BEA and
the Census Mum) have been exchanging ideas regarding the merger
of the econometric and the demographic methods of preparing, projec-
tions. The contact. has been informal, hut it does indicate some agency
concern.

The Office of Federal Statistical Policy and Standards at the
Department of Commerce. which has responsibility for coordinating
the work of the various statistical nfrencies. is concerned about the
discrepancy among federally produced proiect ions for State and local
areas and their use in the allocation of Federal funds. The issue has
also been raised by the Federal Committee on Statistical Methodology
and the Statistical Policy Coordination Committee which is now
idertnkin n stud v of federally produced State projections.

1977 conference sponsored by the American Statistical Associi,-
t ion and the National Academy of Sciences. in which the Census
Bureau participated, recommended that efforts be made to deyelop
a methodology which would combine the econometric and the demo-
:Ira Ph ic methods for making projections of population patterns. As a
result of this conference, the National Science Foundation is eon-
.-idering fowling a "visiting scholar" to the Census Bureau to do re-
search in this area.

A special task force on projections of the Federal-State Coopera-
tive Program for Local Population Estimates (FSCP) met in April
11),S with representatives of the Census Bureau and the Burean of
P.copoine: .11211.VSIS, the major Federal producers of State projections.
I he participants expressed interest in setting up a more formal Fed-
eral-State cooperative program on popidat ion projections. The chair-
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man of the task force tvlt,- asked to cont .e..1 each of the fifty States to
determine intere-t. Mr. Engels was especially hopeful that such a no-

prozrain would match the :-.aecess Of the one dealing with
poIII lation estimates.

Aside front the technical considerations surrounding die projections
issues (that is, standardization of methods and application), a more
subjective issue, the "philosophy of projections." was raised during
I la, Committee hearings. This issue was discussed in the previous sec-
lull of this report on planning at the Federal level ; however, it applies
J./litany to the situation at. the State and local levels.

Mr. Engels suggested to the Committee that a new "philoscphy of
projections" is needed. Rather than being, obsessed with the issue of
accuracy, planners should use projections not simply as a tool for
Planning for expected events, but also as a tool to assess t I a' des irabi I it v
of future trends and take remedial action to affect the outcome of
events. On this point, Mr. Engels stated:

Social and economic planning has progressed to a point at
which integrated demographic and economic modeling should
be viewed and applied as a planning tool for setting target
public policies and expenditures rather than as a means per-
mitting unconditional statements.

)r. Kunofsky presented a similar argument, suggesting that rather
t han funding programs solely on the basis of current trends that may
contravene other established societal goals, governments must take
esta hI islied goals, both national and local, into consideration in prepar-
ing and applying projections.

What policy should the Federal Government adopt with regard to
regional, State, and local projections and their use in Federal fund-
ing! Dr. Kunofsky recommendct I that the Government establish cer-
tain guidelines for the preparation and use of projections in Federal
funding formulas. She suggested the following:

projvct ions ii tust be based on demographically sound
inethodolo!ries:

projections should be regularly updated;
the total of all State projections and all projections for local

areas should be consistent with a projection of the total popula-
tion for the Nation as a whole;

Input from State and local governments and the public should
encouraged; and

goals. as well as current trends, should be taken into considera-
tion in the preparation of projections.

I )r. Ku no 'sky suggested that t la. regulations promulgated by the En-
ironnwn; 'roti''t A!renvy meet most of these standards.
In addition. she stre-,sed that t! Federal Government should not

support growth and development in n area unless that .,,rowth is con-
sistent, with other national policies. Finally, Dr. Kunofsky proposed
t hat. an interagency committee be established to review and coordinate
t he use of projections by Federal agencies and that a permanent body
be set. up to integrate national goals into the preparation and use of
projections.
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Dr. Serow recommended that the Congress continue to support the
Census Bureau's projections program, but that more emphasis be
given to eliminating duplication in the production of State-level pr,,-
jeer ions. In addition, he suggested that the FSCP representatives he
,upported in their research efforts to improve the methodologies for
developing project ions. 1)r. ;crow added. .111 ideal vehicle for this
effort might be the emerging- FSCP program in county level projection
prricedures."

I k followed this with a recommendation that more effort be devote,I
to I he development of an economic-demographic interaction model
and that more attention be devoted to improving the methods for pre-
paring projections of smaller areas, such as Census traets, and pro-
jections of demographic characteristics. Finally, he recommended
that the demographic research activities of the Center for Popula-
tion Research be supported, noting that a better understanding of
tlentogyaphic behavior would enhance the ability to prep:ire
projections.



APPENDIX

WITNESSES TESTIFYING BEFORE rut: SELECT COM M ITTEE ON 1.01.11.ATIos Win/
RESPECT TO 31ATIERS IN Tints IIEI'ORt'

Dr. \Vilna!!! Alonso, Director, Center for Population 5111111PS. Ifarvard l'uiversity.
31 rs. Eileen Anderson, 1)i rector, Department of Finance, State of 1 la wall.
Dr. Joseph Anderson. Assistant Professor of Economies. Williams College.
Dr. Roy Bahl. Direetitr, Metropolitans Studies Program. The \l ax well School,

Syracuse l'iliversity.
31r. Vincent Ilit rabbit. Tice President for 31arketing. Xerox Corporation.
31r. Franciseo Ba,v4). Deputy Chief Aetna ry. Socha Se:irity
Dr. Mary Eerry, Assistant Serretary for Education, Department of Health,

}duration. and Vel fa re.
Dr. David Birch, Director. Program on Neighborhood and Regional Change,

Alassachnsetts Institute of Technology.
Dr. Jacob !trimly. Associate Director, Epidendology, Ileintig-rophy and Biometry,

National Institute on Aging.
31r. Herman Brotinan. Consulting Gerontologist.
Dr. Robert Butler, Director. National Institute on Aging.
Dr. Robert Clark, Assistant Professor of Economics and Business. North Carolina

State University.
1)r. Donald Cowgill. Professor of Sociology, University of Nlissouri.
1)r. Joseph Cronin. Superintendent of Ednimi 1011. Illinois Otliee of 10:iltiett Hon.
)10..1 title 1 kiVanzi). Associate Eeonomist, Rand Coporation.

Robert deNlareellus, Col. FA FARNG.
\I r. Robert A. Derzon. Administrator. Health Care Financing Administration.
Dr. Anthony Downs, Senior Fellow, Brookings Institution.
Mrs. Katherine Eisenberger, Department of Education, limiter College.
\I r. Richard Engels. .1ssi5tant Chief. Population Division. Bureau of the Census.
Dr. 'I'honuls ESPellSil ode, Associate Professor of Eronomies, Florida State

Dr. Harriet Fishlow. Office of Aeademie Affairs, T7niversity of ('alifornia,
Berkeley.

Dr. Itiehard Freeman. Professor of Economies. Harvard University.
1)r. Paul Glick, Senior Demographer. Bureau of the Census.
Dr. Tama rn K. Ha revert, Professor of History, ('lark Uni versit y.
1 tr. Sandra Ilofferth, Research Associate, The rrimin Institute.
3Ir. T. Edward Hollander, Chaneelli.r. New .Jersey Department of Higher

Edium don.
1)r. Sheila Kamerman. Sehool of Social Work. Col tunbin Tniversity.
Ms. Mary Grave Kovar, Chief, Analytical Coordination Branch, National Center

for Health SIIIIiSticS.
1)r. Judith Kunotsky. Population and Growth Policy Specialist, Sierra Club.
Dr. Charles Leven. Director, Institute of rrban and Regional Studies, Washing-

ton University.
31r. Daniel Levine, Associate Director for Demographic Fields. Bureau of the

(*(bnsium.
31r. David 3Icl:Msiek. Supervisory Actuary, Health ('are Financing Adminis-

tration.
1)r. Peter Morrison, Senior Social Scientist. Rand Corporation.
1)r. Thomas 3hiller, Senior Research ASS(H18 IP. Urban institute.
Mr. Robert Parke. Director, Center for Coordination of Research on Social

Indicators. Social Science Research Council.
Mr. Manuel D. Plotkin. Director, Bureau of the Census.
Mr. Kenneth D. Rainey, Vice President. Academy for Contemporary Problems.
Dr. Richard Rtillinit, Associate Professor of Urban and Regional Planning. Flor-

ida State University.
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Dr. Isabel Sawhill, Director, National Commission for Manpower Policy.
Dr. William Serow, Research Director, Population Studies Center, Tayloe

Murphy Institute, University of Virginia.
Mr. Jacob Siegel, Senior Demographic Statistician, Population Division, Bureau

of the Census.
Dr. Julian Simon, Professor of Economics and Business Administration, Univer-

sity of Illinois.
Mr. Elmer Smith, Assistant Commissioner of Social Security for Program Policy

anu Planning. Social Security Administration.
Dr. Beth Soicio, Senior Research Associate, Center for Population Research,

Georgetown University.
Dr. Robert Spencer. President. Sangamon State University.
Dr. Luther Tweeten, Professor of Agricultural Economics, Oklahoma State

University.
Dr. Joe D. Wray. Population Studies Center, Harvard University.
Mr. Clay Wellborn, Specialist in Urban Affairs and Planning, Government

Division, Congressional Research Service, Library of Congress.
Mr. Meyer Zitter. Chief, Population Division, Bureau of the Census.
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