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LETTER OF TRANSMITTAL

House oF REPRESENTATIVES,
Serect Cox>rirTeE oN PoruraTioN,
Washington, D.C.
Hon. Traoyas P. O'NeiL, .
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 n result of population change. This con-
clusion and this Report sre based on eight days of hearings held in
May and June 1978. ,

'I?;le 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 tﬁat the Government must better antitipate population
change and develop more effective policy responses to it.

The huge “baby boom” generation has 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
problems of managing decline are new to the U.S. The United States
was founded on the idea of growth and expansion, and the problems
«f decline require 2 new way of thinking and present a major challenge
to Bolicymakers today.

urrent 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
Davo 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.

T would also like to take this opportunity to acknowledge the im-
portant contribution made by Dr. Anne D, Williams, who directed the
staff 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 me express appreciation for the in-
Jdustry 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
Seleet. Committee have been Mr. Frank J. Antonelli, Printer; Mr.
Theodor Schuchat, Writer/Editor: and Support Staff Members Mrs.
Dorothy K. Cavanaugh, Ms. Dee L. Kuhn, Ms. Marty J. Crossland,
and Ms. Sharon Prevost. I thank them one and all.

With every warm best wish,

Yours,
Jamrs H. SCHEUER,
Chairman.
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FINDINGS

«. In the quarter-century between 1950 and 1975 the United States
population increased by over 61 million people—or by about. 40 per-
cent, Such growth is-rare among developed countries, where fertility
and 111()v't11ﬂt,.\' 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 beeause the proportion of young adults in the population will
bo quite large as the “baby boom™ generation reaches n({ulthood and
produces children.

3. There has been a steady decline in 1.8, mortality since 1900, but
the Nution still ranks as low as 7th in the world in terms of life ex-
pectaney for females, 18th in male life expectancy, and 15th in infant
mortality. Substantial differentials in life expectancy according to sex
and race persist in the U.S,

+. 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 inerease in determining our total ‘population growth, and
immigration—both legal and illegal—is becoming an increasingly im-
portant component of the growth of the U.S. population.

5. A distinetion shonld E‘ made between population projections and
population predictions. A projection calenlates the future population
under clearly stated assumptions abont 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
siich 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 fertiiity behavior when making projections
of the U8, population.

6. Most analysts wonld agree that population growth must ulti-
mately cease, becuuse global resourees are not infinite. Ther disagree,
however, about the meaning of “ultimutely.” Despite debate over
several decades, there is no agreement about an optinmm 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
vise in total gross national product. They disagree about what will
happen to per capita output, however, because it is unclear how much
investment. will accompany the labor force growth,

8. The 15-year postwar “baby boom™ is of tremendouns continning
importance. becanse more people were born in this period than in the

1)
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samo time-span before and after it, As the large number of people
born during the “baby boom™ passes through ench age group, the insti-
tutions that deal with population of each age will undergo the strain
of rapid expunsion followed by the often more painfil task of ve-
trenchment due to the arvival of the “baby bhust,”

9. Although the dependeney ratio (the number of “aependent™
prople nnder age 18 and over age 64, per 100 “active” people nge 18
to 64) has not changed much in recent yvears, the dependent population
has aged dramatically. Tn 1900 there weve 10 youths under age 18 for
every elderly person: by 1977 there were only 3 youths Yor each person
65 and over,

10, Contrary to eommon belief, fertility decline. not mortality de-
cline, is the principal ingredient. in the aging process of a population,
When fertility deelines, the proportion of children in the population
declines and hence the average age increases,

11, Since 1965 the number of preschool children (under age 6) with
mothers in the labor foree has inereased by 65 percent despite dectin-
ing fertility. The reason for this growth is the rapidly growing labor
force participation of women. .\ consequence of the growth is a rap-
idly growing demani for day cure, .

12, The number of children with working mothers is likely to in-
crease in the future for two reasons, First, in the 1980s the number of
women in their ehildbearing vears will he at its peak as the “baby
boom™ comes of age: if each woman averages about 2 children. then
the number of children under age 6 will inerease by alwout 25 percent

between now. and 1990, Second. the labor force participation rates of

women_with preschool children and schoolage ¢hildren are expected
to confinue to rise,

L3, If current child eare arrangements are extrapolated, the munber
of children of working mothers in day care conters and rursery schools
will increase by two-thirds between now and 1990, from 344000 to
535,000, Most. children, 6.5 million, will still be cared for either by
relatives or by another person in the ¢hild’s home.

M. Changing age composition witects the educational svstem by
creating substantial variations both in enrollments and in the size of
the pool of teachers, The 5 to 13 age group grew from 23 million in
1950 to almost 37 million in 1970, The hixh school population doubled
in size between 1950 and 1975, The number of young adults (age 18
to 24) increased from 16 million in 1950 to only 16,1 miflion in 1960,
it then grew rapidly to 24.7 million in 1970, Consequently, shortages
of educational facilities and teachers plagued elementary schools in
the mid-1950s and secondary schools in the 1960s,

15, The primary school age population is projected to decline be
tween now and 1955, to increase between 1985 and 19935, and to decline
again from 19935 to 2010, These same trends will be reflected in the see-
ondary school population and college age population about 5 and 10
years later, Therefore solutions for disposing of excess educational
resourees today must also consider the projected enrolliment inecreases
of the future. Policymakers nist balance the eost today of unemployed
surplus physical and human resources ngainst the cost of building
them up later when they may be needed for a larger school populaticn.

oy
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16. Data needed for propcr educational planning are generally not
-vailable, purticularly for local areas. Predicting future youth Egpuln-
tion is very diflicult for small arens, such ns a school system, because
of the difficnlty of predicting migration patterns, particularly fo-
young adults with children.

17. The labor force has increased rapidly in the past decade, witn
two important consequences. First. there is an increased proportion of
inexperienced workers. who have higher unemployment rates than ex-

erienced workers; and consequently the nverage unemployment rate
"18 higher than it would be otherwise. Second, group-specific employ-
ment rates have inereased, for hoth experienced and inexperienced
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,

18. In 1950, about. 31 pereent of ull 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 Ameriean families now
fit the traditional picture of a breadwinner husbard and a home-
maker wife caring for dependent children.

19, The recent shifts in the balance of voung versus older worlkers
have made older workers relatively searce and thereby ereated a corre-
sponding shift in their relative carnings. For example, male college
graduates age 45 to 54 now ecarn €3 pereent more than those 20 years
vounger ; in 1968 the advantage of the vider college graduates was only
48 pereent,

20. The ‘baby boom” generation may never achieve the relative eco-
_homic success of the generations immediately preceding it or following
it, because its large size resnlts 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 be expected
to inerease from 83 million in 1970 to 119 million in 1990. The rate of
growth will differ for the various age and sex groups, thongh, as the
“baby hoom” generation ages and as women's labor force participation
Zrows,

22. The high crime rates of the late 1960s and the early 1970s can
be partinlly 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 voung 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
ecarly 1970s will ereate by the 19805 u contracting pool of 18- to 2t-vear-
old males, the group from which the majority of military manpower
has come in the past. Towever, the increasing reliance on women in the
armed forces may result in a larger group of potential recruits than has
been available.
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94, The elderly population (65 yenrs and over) is projected to grow
to 34 million by 2010 und Jdiea to 52 million by 2030, The proportion of
the elderly in the total population. which was 10.7 percent in 1976
will start to rise rapidly in 2010, as the “haby boom” generation beyins
to reach the age of 65, Tt will peak in the year 2030 at between 14 and
22 percent of the population. depending on futnre fertility hehavior.

25. The most suli(-nt, feature of the elderly population is its hetero-
geneity. Rising lifo expectaney means that there can be several genera-
tions within the elderly elussification, OFf the 6.9 million incrense in the
elderly population in the 1980s and 1990s, nlmost three-fourths will be
in the 75 and over age gronp.

6. Avernge per capita niedieat expenditnres for the elderly in 1976
were $1,521. three times the avernge }or the entire population. Beeanse
medienl expenditures rise disproportionately with age. within the
“older elderly age groups there are substantial finnneial burdens aris-
ing from medieal eare and personal assistance, Failing health with ad-
vancing age means that the proportion that is institutionalized rises
from 1 pereent in the 65 to 74 group to 24 percent in the 85 and older
age groenp.

27. Muritul stetus of the elderly is greatly affected by higher mor-
tality rates for nales, which create a growing excess of women as age
advances. In 1977 there were & women for every 4 men in the 65 to 69
age gronp, but twice ns many women ns men in the 85 and over age
group. The advantuge in life expectancy of females over males is
expected to continne to incrense in the fture: thus, the female elderly
populaiion is expected to grow even more rapidly than the male elderly
population so that there may be five women for every two men n the
83 nnd over age group by the year 2000,

28, The stated preference of most elderly people is to live independ-
ently. but near their children. The increasing tendency for yonng peo-
ple to live far from their parents, however, rednees the assistance avail-
able to older people from the family network. In addition. rising in-
comes and better health of the olderﬁy have hicreased their own mobil-
ity. Thus. the proportion of elderly people living with u relative other
than a sponse has fallen from 14.6 pereent in 1965 to 9.0 percent in
1975.

99, The few long-term studies of the elderly show that the changes
in their living arrangements vepresent 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
houschold, to an apartment 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
commnunity honsing: and snbsidies for remodeling homes of the el-
derly to suit their needs better. Living arrangements, however. depend
as much on income as on the availability of alternative residential
environments,

30. There is a coneentration 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 elderly mi(gr:mts. New
rotirees are moving also to California. Arizona, the Ozarks, and
Oregon.

12



Q

ERIC

Aruitoxt provided by Eic:

5

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 young adults of the 1940s and 1950s,
moved to the suburbs, leading t:, the current concentration of elderly
in the “gray ghettoes” of centrai 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
incressed 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 nver ?;mg 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 12 vzely 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
providing necessary services.

35. Federal spending for the elderly ainounts 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 tux
revenues around 2010 when the “baby boomn” generation begins to
retire. ‘The system will be in deficit by about 2025 unless changes are
mnade 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 incomne. 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 m significant shifts in the size and structure of the
regional and local populations within the T7.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.

3%, Historically, Amerieans have moved from noninetropolitan 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 are entirely rural.

39. The movement to nonmetropolitan areas has had great impact
on the Nation’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 popnﬁltion of the South Census Region
increased by 5.1 illion people. in contrast to a 3.4 million increase
for the previous 4ve-year period. (Since 1970 there has been a net
influx of people t. the South and an end to the previous net out-migra-
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tion of Dlacks.) 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-sixth of the T.S. population noves 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
cach year have important consequences for the places involved, sinev
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 mannal workers.

43. In general, people move to improve their well-being. People are
“pushed” from their original place of residence beeause of adverse
conditions, or they are “pulled”—that is, they leave becnuse they per-
ceive conditions as signiticantly hetter 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.

45, All major western European countries now have some ferm of
subsidy to assist persons migrating from rural to urban areas, Experi-
mental relocation assistance programs in the United States (conducted
between 1965 and 1969 under the anspices of the Department of
Labor) demonstrated that many unemployed persons willing to re-
locate can be helped to find jobs vlsewhere,

46, Despite widespread helief to the contrary. the higher proportion
of welfare recipients in cities is not. due to migration to those areas
but is due to low ont-migration of the welfare population from themn.

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

48. Althongh the Federal Government has not had direct policies
to influence the movement of popilation within the United States,
it has affected migration indirectly through various programs. For
example, the interstate highway svstem. subsidies for home owner-
ship and new capital investment. and assistance to rural areas have
all contributed to loeational 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 e nle and their elected and appointed
officials are not equipped to cope i1, Higently with population decline.
beeause our Nation since its pioncer heginnings has been accustomed
to the assumption of growth and expansion. not decline and con-
traction.

1
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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 hase, but not
necessarily a commensurate contraction of demand for services, which
inereases the burden of taxation.

51. Formulas for the distribution of Federal aid typically include
u population-size factor. Therefore, it an area loses soine 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. Tf migration continues in its recent (1965-1975) pattern and
pace, at least eleven seats in the FHouse of Representatives will be
reapportioned after the 1980 Census. The Northeast and East North
("entral 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 fivefighters may need to hire new full-time
public service workers. New ho:ne construction requires expansion of
drainage, sewer, water, and transportation systems. In addition, in-
creased population growth can exert pressure on the environment and
resources of growing areas.

5+ The States of Florida and Hawaii have been very active in man-
aging their rapid population growth. The Florida Local Government
Comprehensive Planning Act of 1975 requires that, by July 1,1979, all
local governments prepare and adopt a plan for growth and develop-
ment. On May 22, 1978, Hawaii became the first State to adopt b
statute a State plan for future long-range development. Hawaii of-
ficinls are especially concerned about the impact of immigration on
their limited 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 ho 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-
tionallv.

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-
feet the T.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 resnlt of the
inerease in the use of population as a factor in the allocation of Fed-
eral funds to State and local governnients.

63. The Federal-State Cooperative Program for Local Population
Estimates (FSCP) has been relatively snceessful in promoting co-
operation between the States and the Federal Government for the
preparation of county-level population cstimates. However, problems
remain in producing timely, reliable estimates of loes! ;i nulation,
particularly estimates of demographic characteristics, es.i+ . . s of the
population of internal service areas (such as school dis.:s), and
household estimates. The ability of States to produce aceurate 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.

6+. 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 shave of Fed-
eral funds if the data are outdated.

65. Currently. there is nlso an absence of reliable and uniforin local
population projections. The Federal Government has not established
cuidelines tlc))r the preparation or application of population projec-
tions for counties or other local areas, although these projections are
increasingly nsed as a basis for allocating funds under major Federal
programs. The alloeation 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 xize 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 demogruphic change and public policy.

3. Many ana{ysts 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
Bureaw should update its projections frequently io take into account
possible fluctuations in fertility rates.

4. Federal agencies which prepare long-range projections, such as the
Census Burcaw and the Social Security Administration, should con-

sider uging a wider range of assumptions in_projecting the extreme

cas¢s. 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 mwumber of young children both of whose
parents work, ('ongress should study curvent and future demand for
and supply of rarious types of child care facilities and consider alterna-
tive methods of financing child care services, such as providing more
tiberal tax credits for these services.

6. Given the increasing number of wonien in the labor force who have
voung children and the need for more flexible work schedules, zhe
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 demographic change on the demand for edu-
cational facilities and the need for more flexibility in their use, the
Federal Gorernment should encourage and assist local districts to make
aviilable underutilized school buildings for the educational needs of
the entive population and the provision of other social services. The
Select Clommittee on Popelation further recommends legislation to
requive that Federal agencies investigate the possibility of utilizing
empty school facilities before constructing new Governmnent buildings,
and programs to assist school administrators in the disposition of
encess school facilities, if that is desirable.

8. Given the fluctuation in school enrollinents and the resultant
demand for teachers, the Select Committee on Population supports
Federal programs to increase flewibility in the supply of teachers and
to retrain cxcess teachers for alternative careers. -

9. 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 empleyment goals
b. determine the extent of both uncmployment and under-
employment,;

2946685 () - TH = 2



€. increase the employment of particular demographic groups, ..

such as by targeted training and job identification for the women
;md youth who represent most of the new entrants into the labor
orce;
d. determine the minimum wage in such a way as to take into
account its effects on various demographic groups; and

s wffeh workers awrith jobs they wish to take.

10. Aceurate forecasts of the future labor force are essential for
planning employment policies; increased resources should be devoted
to improving forecasts of the labor force, particulurly 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 wellbeing of the “baby boom™ gemeration 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 laree number of youths who
are not now working or in school, nor is much known abont the life-
time effects of their yonthful 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
inthe future,

12. Use of long-range projections by the Social Security Admin-
istration and the Health Care Financing Administration provide
golicymakers with a valuable planning tool. althongh not precise pre-

ictions. Congress should identify other Federal programs which 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 clderly that are not being
met is assistance in maintaining independent households, as many
oliler people wish to do. C'ongress should investigate alternative meth-
ods of filling these needs, such as: :

8. home health care, personal care, and houschold help for the
elderly ;

b. alternatives to {:mﬂy 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 whererer pos-
sible by 5-year age groups, and at least by 10-year age groups.
Where necessary, the agency involred should consider expansion
sf the sample, or over-sampling of the elderly to obtain a reliable

ata basge;

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

¢. considering a national survey 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.

i8
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15, The Census Bureaw should develop more information on the fu-
ture elderly population—its size, charaeteristics. 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 infegrated retivement
policy applicable to such statutes as those dealing with Social Secu-
rity, mandatory rvetirement, and private pensions.

17. The Select Committee on Population supports the debate now
nnderway 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 encouritged. The Select Committee in par-
ticular recommends thorough consideration of the cost and benefits of
alternative ages of eligibility for Social Security.

18. The Select Committee on Population further recommends expan-
sion of vescarch on the implications of an aging society for the financ-
ing of all social programs and for the changing balance of Federal
rersus State and local revenues and expendituies.

19. Marriage has become less common among yvounger women; di-
vorce rates have risen; fertility has dropped ; women now work more
ontside 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. The Select Committee on Population thevefore supports the
ewrrent review by Congress of the special provisions of the Social Se-
enrity law which deal «with women and recommends swift completion
of thiz review.

on. Congress showld investigate the impuact of present laws and pro-
grams on the decisions of indiriduals and firms to locate or relocate
within the [Tnited States. Prior to enactment of new legislation, Con-
gress showld review potential impaets on population movements.

21. Because the unemployed often lack funds, information, and
skills to take advantage of job opportunities in other parts of the
country. the Federal Governnent shovld help individuals improve
the economic outecome of migration by providing information on job
opportunitics throughout the country, by developing training pro-
grams linked to such opportunities. and by providing transitional
assistance to the wnemployed who do move to take a job.

292, Because population shifts change the socioeconomic profile of
local populations and some localities bear a disproportionate hirden
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 component of income redistribution, such as educa-
tion, health, and welfare.

23. American society is still strnetwred avound the assumption of
continued population growth. and little is known abont how best to
manage the population decline which is currently taking place in some
localities and the deelining number of children entering our schools.
The Select Comamittee on Population recommends the support of re-
search on the “management” of decline awith a view to training admin-
istrators to anticipate and plan more efficiently for chanyes in popula-
tion 8ize, both upward and downward.

i 9



_ .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 of 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. 7'%e Se-

lect C'ommittee on Population recommends a review of Federal jor-

mulas for-aid to localities and consideration of other factors which

better measure the need of localities and their residents for Federal
assigtance.

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 is recommended to investigate, in
particular:

u. the capabilities within the Federal Government for resewrch,

b. Feder. i support for non-governmental research,

c. coordination of rescarch activities and support by the varicis
Federal agencies, and

d. the availability, quality, and timeliness of the data necded for
such research,

27. Becanse communities lack fanding or expertise for long-term
planning for population change. better utilization of Federal funds
avuilable jor local planning efforts is recommended.

28. Policies which influence or are influenced by population change
can be found in all Federal agencies. Yet, no single agency has the
authority to coordinate these often conflicting policies. 7'4¢ Com-
mittee recommends that the Congress undertake a thorough investiga-
tion to identify all popuwlation-sensitive programs and policies, to
ussess their bnpuct on popudution, und to consider alterna?ire mecha-
nizns for improving the ability of the Federal Gorerniient to:

A conduct continuing analysis of the interrvelationship of demo-
graphic change and Federal programs and policies;

b. coordinate programs and policies which will be affected by
changes in the xize, composition, and geographical dist ribution of
the population or which may affect poprdation : and

e. develop alternative poliries and programs for planning for
future popwlation change and assess the shori-term and long-t.rm
costs and benefits of each course of action.

20. The Census Bureaw showld report morve fully on the long-term
rmweznmwes of projected population trends for various institutions,
wnd the Demographic Analysis $ivision of the Census Bureaw sho d
be provided with sufficient funds and staff to perform this task.

30. Al major Presidential reports such as the Employment and
Training FReport, the Environmental (Quality Report. the Urban
trowth Report, and the Keonomic 2 port should include more exten-
sive demographic analysix. including identification of the policivs and
programs that will be affected by future population changes and rec-
nmmendations for action by the Congress and the Evecutive. Congress
should exercise more vigorously its oversight responsibilitios to ensure
that these reports are prepared in a timely manner und ave vonsistent
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 Fe(ﬁara] agencies and departments to data for effective
policy development. the Committee supports the ¢fforts of the Presi-
dent’s Reorganization Project to provide coordination and to develop

‘an overall plan for the Federal Statistical System.

32, To 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. W hen seek-
iny 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
apveal the intcreensal estimates prepared by the Dureaw for use in
the General Revenue Sharing program. The Comiivttee further sup-
ports 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 quide-
lines for the preparation and use of projections for States and local
areas in Federal funding allocation formadas. The Committee recom-
mends that:

a. projections be based on demographically sound methodolo-

€8
d b, projections be updated reqularly;

¢. checks be nyrplz'erlp 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 whole—otherwise 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 Policy Cor - dination Committee of the President’s
Cabinet should conduct 1 survey of all Federal agencies using popula-
timé 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 unite; and

b. ozmlatz'on projections, projections of demographic char-
actemstics, and projections of migration at the subnational level.

37. The Committee supports the efforts of the Census Bureau to
strengthen the Federal-State Cooperative Program for Local Popula-
tion Estimates (FSOP) and recommends greater efforts to familiarize
State and local officials with available resources. The Committee fur-
ther recommends that the (Census Bureaw provide funds te the FSCP
representative agencies to support the demographic analysis activities
being undertaken bu 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 improving the meth-
ods used in preparing these projections.

38. An extensive investigation showld be made of the demographic
research capability of the Federal Government and the organization of
Federal population research activities. T'his study should undertake to
determine the arews of population research not adequately supported
by the Federal Government und should examine the role o f the Center
for Population Rescarch of the National Institute of Child Health
and Human Development us the lead agency for population research.
Further, the Committee recommends examination of the level and
procedures for support of outside research and the need to provide
long-term funding of certain demographic research.

39. The Center for Populution Research of the National Institute
of Child Health and Human Development and other Federal agencies
involved in demographic rescarch should catend their research into all
uspects of demographic behavior.

I. CHANGING S1ZE OF THE UNITED STATES POPULATION

From a mere 4 million inhabitants at the time of the first census
in 1790, the Urited 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.

FIGURE 1

United States Population Growth, 1790-2040
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- This chapter examines recent population changes in the U.S., pros-
pects for future growth, and the advantages and disadvantages of
further population growth.

A. Recext CHANGES

Prior to World War II muny experts were prophesying the immi-
nent 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-tine low in 1937. As a result, little
further increase in population was predicted.

With the end of World War IT in 1945, the demographic situation
changed dramatically, however. Ninetcen million people were added
to the population between 1940 and 1950, when over 150 million Amer-
icans were enumerated. During thoe 1950s, growth was even more rapid ;
almost 30 willion people were added to the population—n:ore 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
15 not_expected to exceed 20 million for the 1970-1980 period.

In the quurter-century between 1950 and 1975, the U.S. population
hus increased by over 61 million people—or by about 40 percent.
Givowth of =uch magnitude is rare among developed countries, where
fertility and mortality generally are both low and growth is minimal,
Figure 2 illustrates historieal changes in the U.8, 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
1700¢ to a low of 0.74 percent in the 1930s. The average amual rate
then rose to a peak of 1.71 percent in the 1950, the highest recorded
sinee the first deende of this century, Since 1960 the population growth
rate has dropped sharply. and it is now 0.8 percent per year. ahnost o=
low as in the 1930s.

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 it
another way, growth can oceur only through natural increase (the
numerical difference between births and deaths) or net inunigration
(the difference in the nuinbers of people moving in and out). To under-
stand population change in the U.S,, it is necessary to look at each of
these demographic processes individually. Figure 3 shows these com-
ponents of the population growth of the United States over the last
50 years. The following discussion assesses separately the changes in
fertility (births), mortality (deaths). and net inumigration and then
determines the relative contribution of each to our population growth.

FIGURE 3

Annual Levels of MNet Growth, Births, Deaths, and Net Immigration: 1930-1976
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Of the three demographic processes, fertility lias 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 timne
that fertility remained high, however, was totally unexpected.

FIGURE 4
Birth Rate (Births per 1000 Population): 1820-1975
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Sources: U.S. Bureau of the Census, Historfcal Statistics of the United
States, 1975.

U.S. Bureau of the Census, Statistical Abstract of the United
States, 1977.

Rather than dropping after a few catch-up vears, 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 & 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

rcent higher than in 1940. Between 1955 and 1964 over 4 million

irths 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 ?actors were at work:

Dy
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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
leclined.
® The proportion of women who remained single dropped signifi-
cantly in this period, and average age at marringe 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 I1.
® The promising economic situation encouraged parents to want.
larger families. Affluence also cncouraged 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 a bulge in the agecomposition
of the Nation’s population throughout their lives, Some implications
of the “baby boom™ bulge are discussed in Chapter TT.

The birth rate once again began to fall in the 1960s, from 23.3 in
1961 to 17.5 in 1968. After a slight rise in 1969 and 1970, the birth rate
resumed its decline, ¢ven 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 6070 years,
replacement fertility leads to zero natural increase.)

In view of the rising proportions of women in the prime childbear-
ing ages, the decrease in fertility since 1970 has been remarkable. The
causes of this so-called “baby bust” are nct 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 fluctnated slightly aronnd that level.
Divorce rates continued to climb throngh 1977, althongh therc is
some evidence that they may now he leveling off. Since 1960, the
roportion of women age 20 to 24 who are single lias increased
rom 28 to 45 percent.
® Economic conditions 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 lnbor 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 improved in recent yvears. More
effective contraceptives are available, sterilization of males as

L)
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well as females has become generally accepted, and abortion laws
have been liberalized, These developments help conples avoid
anwanted births and improve the timing of wanted births. The
proportion of ever-married women age 25 to 29 who ave still child-
' less increased from 12.6 pereent 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.
[t 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 cconomy,
ehanges in the labor force participation of women, and unpredictable
new social norms are factors that could drive TU.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 fnture as it has in the past.

2. MORTALITY

Mortality has fallen significantly over the last few years. In 19350
the death rate (deaths per 1000 population) was 9.6, and life cxpect-
ancy at birth was 68.2 years. For the next two dectdes 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 1976, the death rate had fallen to an all-time low of 8.9 life
expectancy at birth was up to 72.8 yvears. Over the past 4 or 5 years
mortality has fallen sufficiently to suggest that nd({itionul increases
in life expectancy may be expected in the future. Figure §i shows the
spectacular improvements in life expectancy over the course of this
century. '

FIGURE §
Life Expectancy at Birth: 1900-197%
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Another important indicator of progress is the decljninﬁ 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

FIGURE 6
Infant Mortality Rates: 1915-1974
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Source: National Center for Health Statistics, Vital Statistics for the
United States, Monthly Vital Statistics Report, Vol. 23, No. 13.

U.S. infant mortality rate exceeded 100 per 1000 births—that 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
nid-1960s it resumed its downward trend and by 1977 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 births—both due largely to more effective methods of con-
traception—and smaller desired family sizes, among others.

<8
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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 !z)r most infectious
diseases. By the 1940s the degenerative diseases—heart disease, can-
cer, and stroke—had 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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Perhaps the most encouraging development in recent years has
been the significant decline in Fleart 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 ‘merican dietary pattern. espe-

cially the decline in per capita consumption of certain high-

chalesterol foods.

® The development of drugs to control blood pressure, and major

programs to detect and treat high blood pressure.

® Greater nse of potentially life-saving medieal innovations, such

as open heart surgery, intensive care units, and swifter, better-

trained roscie squads.

Deaths att: " atable 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 T.S. in the life expectancies of the two sexes. 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. Tn 1900, life expectancy for newhorn nonwhites in the TU.S.
was only 33 years. not much higher than for Grecks 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 socicty. yet the T.S.
still ranks 15th among the nations in infant mortality, 7th in female
life expectancy; and 18th in male life expectancy. The T.S. has a

- long way to go before comparing favorably with Sweden which for

197+ had an infant mortality rate of 9.2 and life expectancy at birth
of 75 years. A baby horn 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 Uinited States since
Independence, and some 80 percent are believed to have stayed on. Im-
migration reached its peak at the heginning of the 20th century. Be-
tween 1900 and 1910, immigration to the 1.S. was approximately 8.8

30
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million or 12 percent of the entire 1900 population, Tmmigration then
dropped sharply and reached a low of 0.5 million for the 1930s, Figure
3 shows the steady inerease in the volume of net legal immigration
since then, to the current inflow of nbout 4 million per decade,

There have been major shifts in the country of origin of immigrants
to the U7.S. At the turn of the century, the main sending countries
included Ttaly, Germany, Austrin-Hungary. and Poland. Today, the
nmajority of inunigrants come from Latin Ameriea sind Asia. In
1971-76, only T percent of all immigrants to the TL.S. eame from
northern umf western Europe, vegions that supplied 935 percent of the
immigrants during the carly history of the Nation, Illegal immigra-
tion originates in the same countries, in the main, from which legal
inmigrants 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 and 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 illegnl immigrants presently living in
the United States, Estimates range from 2 to 12 million, No one can
say how many will remmin here permanently and how many will go
back and forth between the TS, 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 TS, Government has gathered statisties on legal in-
migration since 1819, analysts ngree that statisties 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 nmking estimates and projections of the himmigrant
population, the pauneity of information makes it very difficult to be
confident. about derived figures. Consequently, the Censns Bureau’s
estimates and projections do not take illeeal immigration into nccount.

4, CONCLUSIONS

To repeat, the population of a country can change only through an
imbalance between Dirths and deaths, or between in-migration and out-
migration, or both, Looking back to igure 3, we see that, becanse legal
immigration and mortality have heen 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,

However, the recent deelines in fertility have reduced the role of
an excess of births over deaths in determining total population growth,
and immigration is becoming an increasingly important component of
the growth of the TS, population. Sinee the 1950s the annual rate of
natural inerease has dropped fron 13 to 6 (per 1000 population), The
rate of net legal immigration has remained almost constant at approx-
imately L5 per 1000 population. Thus, legal immigration now contrib-
utes about 20 pereent of ULS, population growth, compared to only
10 percent in the 1950s. Tlegal immigration would increase this per-
centage by some unknown amount.; some estimates run as high as 50
pereent or more.
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B. Furure Size

The unexpected “baby boom” led many to expect further rapid
population growth for the 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 some of the issues
involved in making population projections, next disensses the Cen-
sus Burceaw’s current projections, and then examines the prospects for
zero population growth in the U.S.

1. PROJECTIONS AND PREDICTIONS

Since the time of Malthus, forecasts of future popitlation have been
made, and not a few have been proved wrong. Erroncous forecasts are
mude because demographers base their projections on enrrent human
behavior when they make their calenlations. 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 total
fertility rate to be 1.7 children per ever-married mother—right on
nu'get,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 a prediction is an important one, A projection calculates the
future population under clearly stated assumptions about futnre demo-
graphic behavior. but says nothing abont whether those assumptions
are likely to hold true. A projection cannot be wrong, because it is the
necessary mathematical ontcome of the chosen assumptions: the as-
sunptions on which it is based can, of course, turn ont. to he wholly
incorrect. Makers of predictions, on the other hand, try to select the
projection which scems most likely to oceur.,

Since the 1950s the Census Bureau has periodically mnade several
projections of the future population. based usually on alternative
asstmptions about fertility. To make policy, of course, both Congress
ald the Executive Branch would prefer to have a singlo relinble pre-
diction rather than several alternative projections with no basis for
choice of the most likely. Mr. Ehner Smith, Associate Commissioner
of Social Security for Program Policy and Planning, discussed the
use of projections in making Social Security poliey :

Such projections are not—and cannot be considered to
be—exact predictions of Ffuture 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 nse for u
prediction, The “average” projection based on the interinediate as-
stumptions will not always be the most. likely or the most useful one.
Mr. Jncob Siegel. sentor demographic statistician at the Census
Bureau, suggested that when it would be costly to society to under-
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estimate the population, policymakers 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 relinble the projection. More important, whenever fertility—
the least predietable demographie variable—does not enter the caleu-
lations. one can be more confident of the relative accuracy of the pro-
jeeted figures as predictions. Thus, for example, it is easier to determine
the 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 futwre fertility rates.

2. CENSUS BUREAU PROJECTIONS

The current ofticial Bureau of the Census projections of the future
.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 abont age-specifie 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 for-
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 Burenu projections, regardless of the fertility assump-
tion used, beeause of the current age structure of the [7.S. population.

a. ssumptions

The carrent Census Bureau projections, which were nade 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
C'ensus Bureau, told the Committee : “No component of illegal migra-
tion is assumed for the simple reason that there are currently no
relinble data on the annual net illegal migration flows to the Nation,
and no sound basis for making assumptions abont 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 inerease the life expectancy
by 2050 from 69.1 to 71.8 for males and from 77.0 to 81.0 for
females,

Some people assert that future discoveries will dramatically
lengrthen iif(-, expectancy in the near future, but there is little factual
basis for such optimismn. Dr. Robert N. Butler, Director of the National
Institute on Aging, told the Committee that, despite historical in-
ereases inlife expectancy. there is no evidence that life span (maximum
potential longevity) has ever increased or that it will increase in the
near future.
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The Bureau of the Census makes no single assuniption regarding
future fertility. To provide a range likely to encompass future trends,
three alternative sets of assumptious about completed family size have
been used. The high projection (Series I) assumes a completed family
size of 2.7, The intermediate (Series IT) and low (Series ITI) projec-
tions assume 2.1 and 1.7 children per woman, respectively. For each
series, fertility is assuined to move gradually from the 1977 level of
1.76 children per woman to the ultimate specified level over a transition
period, after whiclh it will remain at the specified level.

b. Numerical Results

Table 1 shows the population and growth rate trends for cach pro-
jection. Since the assumptions about miortality 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, cumufation 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 | Series 11 Series 1|
(TFR=27)  (TFR=2.1) (TFR=1.7

~—

254.7 241.5 236.3
282 260.4 245. 9
315.2 275.3 250. 9
354.1 290.1 253.0
392.8 300.3 249.3
438.0 308.4 2411
488.2 315.6 231.0
1.2 0.9 0.7
1.2 .8 .5
1.0 .5 .2
1.2 .6 .2
11 4 .0
1.1 .3 -3
1) .2 —.4
L1 .2 —-. 4

Source: U.S. Bureau of the Census, “*Projections of the Population of the United States: 1977 t0 2050,"* Current Popula-
tion Reports, Series P-25, No. 704. (fFR— total tertility rata.g

For example, the Series I population is more than twice that of
Series IIT 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 Il population exceeds that of Series IIT by 85 million. These
projections i[lustrute 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 I1 projection increases to
0.9 percent during the 1980s and then declines slowly to 0.2 percent
by 2050. (Continuing growth in Series IT after 2050 is due entirely
to the assumed legal immigration of 400,000 per year.)

3¢
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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 will
be in their childbenring yenrs over the next two decdes, For instance,
the number of women nge 20 to 29 increased by} percent between 1975
and 1976 and is projected to increase another 6 percent by 1980, Even
in the Series ITI projection, which assumes below-replacement fer-
tility, the population would increase 13 percent by the end of the cen-
tury. Only after 2010 would an excess of deaths over births produce
& nutural decrense. However, contimuing net immigration would then
keep the population growing for unother deende. Not until 2020 wonld
net legal immigration be too low to offset the sizable nntural deerense
resulting from continued low fertility and the older nge strueture that
would then exist, Figure 8 shows nct. population change in the three
Census Bureau projections and illustintes the “echo™ of the “baby
boom™ which oceurs in cach.
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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.

The relative contribution of natural increase and net legal immi-
gration, respectively, to future growth will depend on which Iprojgsc-
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
vesponsible for all growth after several generations. As mentioned
nbove, 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 inerense retain its historic importance as a con-
tributor to populution 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%.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 OF 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 assunptions 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
assuinptions. Projections are the outcome of this process,
and valuable gui(ies 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 1 cite the theories of Dr. Richard Easterlin
of the University of Pennsylvania and others who have forecast n
new baby boom in the 1980s due to the expectations of improving eco-
nomic conditions for young adults. The proponents of Series IT 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 replncement level, Series 1II projections which assume 1.7
children should not be 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
[T 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 fuctuations around the trend,
because 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 did the 30-year eyele of
the “baby hoom™ and “baby bust.” Demographers have as yvet had
little success in foreeasting such swings. Periodie revision of pro-
jections, however, should offer policymakers some guidance in deal-
ing with such fluctuations,
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Some analysts contend that none of these Burean of the Census
projections is appropriate for use as a prediction of future population
size, Nmong the crities are those who foreeast that an imminent
breakthrongh in disease control would require different mortality
assumptions, Indeed, the Census Bureau assumptions with respeet to
that variable may well be found to have erred on the conservative side,

The most significant ditference bhetween Census Burenu projections
and those made by other analysts stems from the failure of the
Bureau to inchude illegal immigration in its ealeulations, One alter-
nute projection by Zero Population Growth. Ine. assumes illegal
innuigreation of SO0000 per year in addition to legal immigration of
400000 and contimuing low fertility and mortality. Under these
conditions, the population would reach 325 million in 2025, Omitting
the iHegal immigration component. it would veach only 274 million
inthat yvear,

L CONCLUSIONS

In spite of some ma=s media statements to the contrary, the United
States has not attained zero population growth, Despite the enrrent
helow-re placement total fertility rate of L76. our population will con-
tinue to inerease for many vears hocanse of the voung age strueture and
net immigration, Owing to the baby boom. the U.S, now has a rela-
tively high proportion of women in the prime childbearing ages and
a resulting momentum for growth that is independent of fertility,
mortality, or immigreation rates, Over several deeades, of course, per-
sistent below-replacement-level fertility would reverse population
growth, but even a feetility rate of 2.1 children per woman will never
result in zero population growth as long as there is positive net
unmigration.

¢, Porcrartios Growrn: Pro oasp Cos

How population growth affeets the well-being of socioty has hoen
diseussed sinee the time of Malthus, Today, most analysts would agree
that population growth ultimately must cease, because infinite growth
in a fimte workd is an impossibility, They disagree strongly about the
meaning of “ultimately.” however, Some elaim that population growth
ean continne for thousands of vears hecause, when existing resonrees
run low, new sources and substitutes can be found. Others argue that
population growth must cease within centuries, The Club of Rome
holds that population and economie growth must cease almost imme-
dintely to assure that present resources ean e eked out to ~upport
the current world population. A report of the Seleet Committee on
Population. World Populution: Myths wnd Lealitios, analvzes these
arguments for and against continned global population growth,

The narrower question of the advantages and disadvantages of fur-
ther United States population growth has received considorable atton-
tion during the Inst decade, Organizations sueh as Zero Population
Growth, Ine. have advocated policies and programs to achieve cessation
of TS, population growth as soon as possible, and other groups-argne
for an inunediate end to growth or even for the virtues of gradunl
population deeline, On the other hand, others contend that U,N. popu-
lntion growth should be aceelerated beenuse continued slow population
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growth will entail social and cconomic stagnation. The Conunission
on Population Growth and the American Foture examined this issue
and took an intermediate view, In 1972, after analyzing the conse-
quences for the U.S, of the 2-chil! versus the 3-child Eamily. the (‘om-
mission conceluded that, “We find no convineing argument. for con-
timed national (population) growth.”

The Select: Committee on Popnlntion has not examined in detail
the arguments for and against further T8, population growth, al-
though testimony before the Committee has touched on some aspect s
of this question, These puges first disenss the conceptual issies and then
consider some of the cconomic arguments for and against population
growth which the Committee heard.

1. SETTING POPULANTION  GOALS

Deciding whether and when the population should stop growing
would be casier if there were a clear-cut definition of the optimum
popnlation for the United States. Unfortunately, despite debate for
many decades, there is no consensus as to how an optimun ULS,
population size shonld be determined. One proposed criterion, perhaps
the easiest to quantify. is a population size which maximizes per eapita
income,

A more sophisticated objective, but one which is much more difli-
cult to mewsure, is to maximize per eapita well-being as measnred. for
example, by a “quality of life™ index. This might include. in addition
to per capita income, some consideration of international political
power, the value of natural seenic beauty, the benefits of leisure. and
the absence of crowding, to mention only a fow possibilities.

The scemingly simple eriterion of per eapita *well-heing” fails. how-
ever. in the difieult task of measuring the valne of life. Individual
American families often illustrate this diffieulty ns they make their
choices of family size. Many parents of two children knowingly choose
to have w third child. even though per capita income within the family
i5 certuin to decline after the birth of the third child. Obviously,
prrents must feel that benetits are bronght by the third ehild that are
not. measured by resources per eapita, Furthermore, the birth of the
third child adds to the family (and to society) w new person whose
vights and well-being must be considered, How to assess the well-being
of individuals and generations not vet born is an issue as vet nnresolved,

Iven if there were some agreement about a target size for thie
7.8, population, citizens would not necessarily agree on whether that
goal should be attained immediately or at some time in the future,
Some Amerienns argae that the population should stop growing im-
mediately beeanse the current population size is already at or above
an optimum. Yet, despite current helow-replacement fortility (under
2.1 children per womany, the U.S, population now has a lrge monien-
tum for growth, Even if fertility fell as low as in the Series ITIT
projection of the Census Bureaun—that is. 1.7 ehildren per women—
natural increaze of the population would not end for some 30 years.
and population growth would continue even longer due to immigration,

To nmaintain the U8, population at its 1978 level, the total ﬁ-rtlhty
rate would have to fall even further below replacement level for the
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‘next 20 years, to 1.2 children per woman. It would next have to rise

to 2.8 for a time and then fluctunte below and above the replaeement
level for centuries. Although such pronounced swings nre not likely.
they would entail great social disruptions if they did occur, because of
therr effects on the relative sizes o; generations. Dr. Thomas Espen-
shade, associnte professor of economics at Floridn State University,
summed up some of these timing issues in testimony before the
Committee :

It is probable that a very abrupt attninment of stationarity
would have a serious disequilibrating effeet in the short and
intermediate run, but would have n smaller size than the
ultimate stationary-stuble population achieved by a more
gradual transition. Thus, we need to know more not only
about the costs and benefits of alternative ultimnte population
sizes, but also the costs nnd benetits of alternative paths to
population stationarity ns well,

Much of the discussion of the effects of a given population size. or of
the different paths to a griven population size, focuses on the chunges
in age structure of the populntion which would eome nbont with the
changing growth rate, It is well known that n fast-growing population
with high fertility rates has a younger age strueture thnn n slow-
growing population. Some of the consequences of changes in the nge
structure ot[ the population ure discussed in Chapter I1 where the
effects on society of the “baby boom™ and “baby bust™ are analyzed.
The rest of this chapter discusses some of the economic consequenees
of different population sizes and growth rates.

2, ECONOMIC CONSEQUENCES

Economists agree that, since Inbor is one of the major inputs to pro-
duction, rising population and labor force growth rates will rnisc the
growth rate of the total gross nationul product (GNP). They disagree,
However, about what will happen to per capita output, because it is
unclewr how much investment will accompany the labor force growth.
[f capital does not grow commensurately with the labor force, less
capitnl 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 detertnine the etfeet of population growth on investment, ccon-
omists have analyzed, tirst, links between population and investment
through suvings. Economists have long assumed that high fertility
and the associated young age structure of the population would lead
to low rates of suving, both private and government, beenuse of high
immediate consumption needs. Dr. Espenshade reported to the Select
Committee, however, that the seanty evidence available so far does not
support thig hypothesis unambiguously, .

e effect of population growth on investments in “human capital®
is even more dithicnlt to assess. Dr. Joe Wray of Harvard L'mvorsxt?'
told the Comunittee that children in large families have poorer health
and survival prospects, lower measured intelligenee, and lower educa-
tional attainment than childven from smaller families. Thus, in the
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long run a society with large families may have lower produc-
tivity than one with smull 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 ean 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 ang adoptiox
of new technologies, so that productivity and living standards can be
maintained. Second, larger populations may permit more creativity
and exchange of idcas. 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 effeet 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 etfects 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 direetly menasured, however, he found only
indirect support for the hypotlesis that population growth fosters
innovation.

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

The early 1980s will bring & peak of new houseliold formation, with
ulmost 1.5 million honseholds added each year and a strong demand
for both new and existing housing. Whether this household formation
will produce a national investment hoom 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. Espinshade
summied up current thinking on the subject us follows:

T 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
cconomy rather than vice versa.
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b. Natural Resources

In addition to capital and labor, a determinant of GNT?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 continning growth in GNP are impaired. There is consider-
able disagreement nbout the extent of resources available to the United
States. Pessimists would say that no resources are renewable. that
nltimately 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 sitch 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 resonrces rin 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 foresecable futur: the prospective population
can be supported, althongh some adjustments in prices and uses will
surely take place. Dr. Simon pointed ont to the Seleet Committee that
prices of natural resources have fallen continuonsly over history : thus
searcity, 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,
becanse of the divergent 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 popnlation) by conchiding that there is also no
convineing economic argnment against further population growth:

Given the current state of theory and empirieal analysis, a
population policy based on a hypothesized significant increase
In per eapita consumption (as a result of the attainment of a
stationary population) is unwarranted, While there seems
to be little doubt that inereasing growth of population leads
to diminishing returns to fixed factors and a dampening of
the aggregate capital-labor ratio, there ave 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 ean yet be drawn about. the
cffects of population growth,

The S(‘l]cct Committee has not come to any conclusion about the
effects of population growth on per capita GNT in the Truited States,
It seems, however, that most experts agree that the population growth
which actually ocenrs in the future will not have major long-rnn
macroeconomie effects for the U7.S. compared with the impact of
other influences on cconomic growth,
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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
Anierican people present clear policy implieations for child care,
education, labor markets, the elderly, and fiscal policy.

A Ace CoMrosrrioN orF TIE NATION

Today there is great concern abont the “aging™ of the U.S. popula-
tion. The mumber of people age 65 or vlder (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 1975 to change us from a nation getting
Younger toa 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 niedian 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 und hence
the median age increnses.

Somewhat surprisingly, declining nrortality often tesults in a
shghtly younger population. Historically, greater reductions in death
rates have ocenrred at younger ages thun at older ages and thus low-
ered the median age as the number and pereent 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 age of the U.S. population. The magnitude of
such changes should not be overstated, however, as the change in onr
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 cffects become signitiennt, 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.
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Immigration also affects the aging of a population. Because immi-
grants have been disproportionately young. immiigration to the U.S.
has helped slow down the aging process during this century. Con-
tinued immigration can be expecte({)to have such effects in the futire,
iflir;ternational movement continues to be concentrated among young
acults,

- Finally, the appearance of particularly large gencrations—for
o.\'ample. 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 geclining fertility, the
nedian 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 caleulating
the percent of the population in various age groups. One conventional
division is 0-17, 18-61. 65+ as shown in table 2.

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

Percent of the population Dependency

ratio: (0-17 plus

Median age 0-17 18-64 65+ 65--)/(18-64)
22,9 40.3 55,6 4.1 79.9
241 38.0 57.7 4,3 73.4
25.3 31.3 58.1 4,6 72.1
26.5 34.9 59.7 5.4 67.6
29,0 30.5 62,7 6.8 59.6
30,2 3.1 60.8 8.2 64,5
29,5 35.8 55.0 9,2 81,8
28.1 34,0 56,2 9,8 78.0
29.4 29.5 59.6 10.8 67.6
29,9 28.5 60.4 1.1 65.6
30,2 27.9 60.9 1.2 64.2
30.4 27.4 61.3 1.3 63,2
31,4 29.8 58,5 1,7 7.0
32,8 26.6 61.1 12.3 63.5
33.7 24.4 63.0 12,6 58.6
32,5 3.1 57.6 1.3 73.5
35,5 26.5 61.3 12,2 63.1
37.3 23.1 03.9 12.9 56.5
311 30.0 59,0 1.1 69.5
36.6 24.6 62.8 12,7 59,4
40.2 20,7 65.4 13.9 52.8
3l.4 31.3 56. 0 12,7 78,5
31.0 24.6 59.8 15.6 67.2
4.7 19.9 62.3 17.8 60, 5
31.2 30.9 55. 1 14,0 81.5
38.0 24,1 57.5 18.3 73.8
43,2 19,2 58.7 22,1 70,3
30,7 31 56.4 12,5 77.5
37.8 24.0 58, 2 17,8 71.8
43.9 18.8 58.4 22.8 n.2
30.9 31,5 56. 2 12,3 78.1
37.8 24.3 58,2 17.6 71.9
43,7 19.0 58.4 2.7 n.3

e of the Census, Historical Statistics of the United States, Colonial Times to 1970, September 1975; Bureau
ofstg:réonfuus',e’.'grojoc(eions of the Population of the Uniled 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 (il.#
number of “dependent” people under 18 and over age 64, per 100
“uctive” 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 10 youths under 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 FUTURE AGE COMPOSITION

Because of the uncertainty surrounding future patterns of fertility,
it is diflicult to forecast with confidence the median age of the popu-
lation in 1990 or 2000—except to say that barring a new “baby boom”
it will be older than at present, Sl)nould fertility remain well below
replacement, the median nge at the turn of the century could be as high
as 37 if fertility increases to .7 children per women, the median age
will rise only to 32.5. Table 2 shows the variation in median age and
lependency with cach of the three Census Bureau projection series.

The college nge 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-ggre labor force group) will increase from 11 percent today to
close to 15 pereent of the population by 2000. The elderly populstion
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 hoom™ 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 Buveau, testified :

During the next several decades. the major demographic
factor will continue to be the aging of the baby boon: 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 throngh 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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duly 1975 T e -
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 2 little older and those a little younger; it is an
unprecedented “bulge” in the U.S. age structure.
he generation born during the 1930s has been labelad the “good
times” weneration. 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. By virtue of their small nunbers,
the 1930s cohort has experienced relative abundance throughout life.
For them, for example, there were no overcrowded schools. Later,
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upon their entry into the lubor force, the individuals of this generation
were in short supply; thus they commanded high wages and advanced
rapidly as their more numerous elders retired.

he “baby boom™ gencrution faces the opposite sitnation. Rather
than experiencing relative abundance, the members of the “baby boom”
generation may well experience relative scareity:, 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 u large number of workers entering the
labor force and later a bulge in the number of retirees.

This chapter discusses the effect of ehanges in the age composition
on policy choices concerning child developnient, edireation, the labor
force, the elderly, and fiscal issues such as those of the Social Security
system. Changes in age composition that result from fluctuations in
fertility have other far-reaching effects—on crime, for instance-~that
will be discussed here only in passing.

B. IstpLications ror Ciuwp CARE

Since 1965, despite declining tertility, the number of preschool
children (ie., 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.
[n 1977, 41 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 u mere 25 years ago, when most
mothers of young children were not in the labor foree, 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 home
or in a private family day care home. (In a family day care home, a
woman cares for the children of a few working mothers and often hor
own children as well.) Only 5 percent attended a reaular, 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 toddlors should
be differentinted from those age 3 to 5. About half the latter were
in nursery schools as of 1976, However, no data are reglarly col-
lectedd on the eare of younger preschoolers, <o the demand for care
for this group i more difficult to assess. As the number of presehool
children with working mothers grows, the quality as well as the
availability of day care will bhecome more erucial questions, At hear-
ings of the Seleet Committee, Dr. Isabel Sawhill, director of the
National Commission on Manpower Policy, agreed with Representa-
tive Jaumes . Sehener that more research is needed on the offects
of different types of eare on yvoung ehildren,

Dr. Sandra Hotterth, research associnte at the Urban Institute,
told the Committee that parents ave concerned about the quality of
child care, and a recent studs 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
t{le(xlrdtrue 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 alsoneed care:
We can assume that there is both need and significant
demand for child care services among parents . . . of school-
age children, at least throngh 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 1I assuinptions 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.

£3
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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

Children under Age 6
(mi1lions)
254 Total

20 4

15 4

With Mothers in

10 . / the Labor Force
54

\2 Las La T T

1970 1975 1980 1985 1990
Year

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
fortility 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 emfﬂoyment remains the same.”

Predicting what tf?e of child care will be most in demand in the
future is difficult. 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.

35-665 O - 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 sigm 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 wnost 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 nbout 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 eannot ignore the dramatic developments presently
taking place. Dr. Sawhill told the Committee that the right of every
wonman 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 day care of some type. Dr. Hofferth testified that:

The gonl of concerned policyniakers should be to facilitate
the maximum of choice and quality (of day care) with the
" minimum of cost und 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 predeternined.

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 mothers who wish to work are deterrved by the luck of reason-
ably priced, reliable child care. Provision of such eare wonld 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 demend for child care.
Many school buildings are now standing empty. Mrs. Katherine
Eisenberger, director of the American Association of School Admin-
wstrators’ 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 some 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 Ffuture.

Another underntilized soeial 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 eare. chains of such centers are
already eropping up throughout the Nation, and more can be expected.
This rapid growth raises the question of monitoring day care for
the protection of the children. Dr, Iofferth 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 be froe to clect
the type they prefer,

Many other questions concerning child eare 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 type
of care is best for children: what eare is needed for older children
after school or during vacations; and the extent to which child care
should be left to the private sector or brought within the purview of
Lovernment,

C. Errecrs ox Ebpvcarion

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

1. THE BABY BOOM AND BUST

During the 1950s and 1960s, U.S. society was dominated by the
“youth culture.” The 5- to 13-year-old age group (that is, school grades
kindergarten through S) gréw from 23 million in 1950 to almost 37
million in 1970. Problems arose in the provision of edueation : short-

T
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agis of classrooms as well as teachers plagued elementary schools in
t9s 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 &Ligh school age populaticn doubled ic <ize
between 1950 and 1975, ‘

By the mid-1960s the college scene had been altered consideratiy
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
nulnber 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 eame from the smalil
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.
[)oub]):s and even triple sessions were instituted in many areas, and
massive school building progruns were accepted by voters with little
(juestion,

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 eariy 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
L1, one is struck 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

millions
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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 o through cycles in which the population
declines for 10 to 15 years, rises for another 10 vears, and then
declines again for 10 to 15 years, and finally rises aguin, Thus.
the primary school ages can 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 school popula-
tion and college age populations about. 5 and 10 years after
they affect the primary ages.

Accordingly, he suggested that. flexibility must be bnilt into the
educational systemn, so that changes in fertility do not cause cither
shortages or excess capucity.

Primary schools have been coping with smaller enrollments since
1970. Dr. Harriet Fishlow, of the University of California at Berke-
ley’s Office of Acadentic Affairs, told the Committee that the number
of children enrolled in kindergarten through cighth grade dropped by
11 percent between 1970 and 1977, However, if the Census Bureau’s
Scries IT projection holds true (total fertility of 2.1 children per
woman). the number of children age 5 to 13 will increase bet ween 1986
and the end of the century, when clementary school enroliments will
once again reach the 1970 level. This future inerease in the number
of school age children reflects the “echo effect™ of the “baby boom™
noted earlier. Indeed, a similar. though smaller. echo offect wonld be
noted even if women limited themselves to fertility as low as 1.7
children on tlic avernge. In the meantime, however, low enrollments
are the norm almost everywhere, qualified teachers are unemployed,
and many schools are closed or on the verge of closing,

The circumstances of secondary schools parallel those of the clemen-
tary schools. but with an eight-year lag. The number of children age
I4 to 17 is still increasing. and there are still moderate increases in
high school envollments as the last of the “baby boom” passes through
the teen years. However. the munber of vouths age [Hto 17 has 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 inerease enrollments to 16 million, ahout the same
us 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 diffienlt to project than sehool envoll-
ments, Whereas almost evervone attends clementary and secondary
school, the proportion of high school graduates going on to higher ecu-
cation has increased over time, hut not at a steady rate. Collece enroll-
ment projections therefore mnst he viewed wifh some cantion, The
number of people age 18 to 24 is expected to increase slightly until
abont. 1981 to u total of 29.5 million. followed by a decline until 1996
when only 22.8 million will be in that age gronp. Assuming a slight
increzse in fertility to 2.1 children per woman. by 2000 there should
bhe approximately 25 million people age 18 to 24,

I'f enrollment rates do not change. the number of college students
will be abont 9.1 million in 1980, then fall to 8.3 million in 1990 hefore
once again rising to 9.4 million in 2000. Changes in ecither fertility or
in enrollment rates wonld make these projections inappropriate
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for planning purposes. For example, should fertility increase to the
Census Burean’s Series I projection assumption (2.7 ehildren per
woman) the number of people 18-24 in the yvear 2000 wounld be 3.4
million greater thun under the Series TT assumption of 2.1 children
per woman. Should the proportion of people attending college also
increase, that too would contribute to Inrger 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, theve 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 “baby boomn®™ genern-
tion, 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. Policymakers are now pondering how best to turn these plant
and personnel resources to more productive use.

2, POLICY ALTERNATIVES

Many cducators have suggested ways to alleviate the problems
snsed for education by demographie 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 physieal facilities. Society has an opportunity today.to
improve the entire educational system hy allowing the decline in the
number of students to result in more resources per student. Demo-
grapher Lincoln Day vecently posed the question :

Will this reduction in the inmiber and proportions of school
age children lead to an improvement in educational quality
(however one cares to detine this), or will it be seized upon,
instead, as an opportunity to cut costs and allocate resources
elsewhere ?
The present mood of the conntry suggests that the latter is more likely.

Another issue concerns the future of education around the turn of
the eentury. Solutions for disposing of exeess education resources to-
day must also consider the projected rises in enrollments within 20
vears. Policymakers must Balance the cost of unemployed surplus re-
sonurees today against the cost of building them np liter when they will
be needed for a larger school population. Witnesses before the Select
Committee concurred on the need for better demographic analysis of
future enrollments, linked with more responsive and more flexible
planning,

Dr. Mary Berry, Assistant Secrvetary of ITEW for Edueation, ad-
dressed the specific issue of empty school buildings and diseussed 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.
ere 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.
A+ 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 retumn 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 gaing wonld be smaller. Dr. Berry suggested that:

School systems would be well-advised to go into a holding
attern,and wait for the classrooms now being depopulated to
11 once agaln.
Dr. Fishlow elaborated on this theme, urging school districts to move
very cautiously when considering the sale or lease of their educational
fant, She suggested that lease arrangemnents for prefabricated build-
ings should be investignted ; these flexible plants could be moved from
place to pla.: wheneve: needed.

The Select Committee is convinced that, in general, although empty
classrooms and schools present o problem currently, school administra-
tors should not be too hasty about eliminating this excess capacity. En-
rollments will once again vise. In the interim, many other uses might
be made of these buildings, with the proper assistance and encourage-
ment from State snd Federal agencies. Admittedly, there are certain
obstacles to the alternative use of school buildings. In some cities and
States, it may 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 n major one,
both for the individuals who suffer loss nf carnings and for the so-
ciety that wastes their productive capacity. As a long-run response,
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Dr. Fishlow suggested allowing one-year certification programs for
holders of appropriate bachelor’s or master’s degrees:

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

For the immnediate situation, Dr. Fislilow suggested clearinghouses
for employment. including employment outside the profession, and
insnrance plans designed to subsidize re-training:

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

Another suggestion offered by Dr. Fishlow was federally financed
fellowship programs. Most school districts are not financially able to
offer sabbatieals 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 conmie into the
profession due to job shortages, we all must guard against an
ossification of teaching swaff currently employed. Teacliers
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 and noted that her office is currently
sponsoring siicl prograins,

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 challenge—managing decline. Mrs. Eisenberger recommended
further research and training in this area, saying:

There is & growing body of liternture that seems to suggest
that the management and leadership skills required to manage
uon-growth 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
atdl resources in periods of demographic change, and in how
to put facilities to eflicient 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 full?
available.
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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 larger proportion of public outlays,
possibly to the detriment of edueation and other programs for chil-
dren. Witnesses before the Select Committee expressed concern about
this possibility. Mrs. Eisenberger sugeested 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, 2
broader spectrum of age groups will be seeking educational
serviees. Programs to help cope with the rigors of mid-life
career change needs. rapidly advancing technology. swiftly
shifting social values, a volatile and eompetitive job market,
increased leisure time. and greater longevity will be re-
quired. .. . Publir 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 u universal system of lifelong learning
is still in the development stage. But our ultimate goal is
clear: it is an infusion of edneation with all aspeets of adult
life—vocational, civic. social. and creative. We have been
served well by our adult education systemn. 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
their interests, and where adults can develop an awareness
and understanding of cultural activities now far removed
from their daily lives.

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

Dr. Robert Spencer, President of Sangamon State University. 111i-
nois, was somewhat more cautious in his recommendations to the
Committee, He urged that it sponsor :

. . . an examination of our national educational priorities
in light. of the need for sustaining and renewing one of the
world’s last open., free, democratic governments, ... We
have no source other than an enlightened and educated citi-
zenry from which to draw our future Congressmen and lead-
ers, and other public =ervants—those 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 future population size and com-
position only at the national and State levels. Thus, local school
planners must rely on State-wide projections of future school age
population. Predicting future vouth population of small areas is
very ditficult beeanse of unpredietable migration patterns, pavticular-
ly for young adults with children. Nevertheless. the Seleet Connnittee
heard testimony that many local planners do not make best use of
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the data available from Federal and State agencics and are not trained
in demographic techniques, Dr. Fishlow advoceated more aid to local
areas for projecting cnrollments 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 a local school superintendent of a future
drop in_enrollments, Tt does not follow that such advice will be ae-
copted, in light of its political implications. Public agencies are re-
Inctant to admit to any decline in the need for their services, and
local pride makes public officials reluctant to concede that growtlh 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 deseribed for the Committee :

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

Clearly, & mumber of factors—both demographic and non-demo-
graphic—enter into planning for the future 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 poliey. Furthermore, such planning necessarily
needs reviewing and npdating every few years,

D. Lasor Forer CiuaNces

The late 1960s marked the transition to adulthood for the first
members of the “baby boom™ generation. Subsequent vears hrought a
continuing large influx of new workers into the economy. Labor force
participation rates for women soared as fertility declined and new
cconontie opportunities opened up for women, The TS, eivilian labor
foree will increase from 82,7 million in 1970 to 119.4 million in 1990,
according to the most vecent Burean of Labor Statisties intermediate
projection, which assumes moderate growth., The growth will differ
by age and sex, as shown in table 3, and it should be remembered that
changes in immigration to the U.S, as well as trends in the economy
and the family could substantially atfecet both the size of the future
labor force and its age composition, especially after 1990,

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

1960-70 1970-80 1980-90

Men, all ages

Total, allages_._...... ... ... ... . ... ... 13.8 21.3 15.3
Ages 16-24_. . .. ... ... ... .. ... .. A . 7.2 1.2 -1.7
Ages 25-34 . . ... 2.6 110 6.4
Ages35-44.. ... ... . .. ... . 0 3.5 10.5

Women, all ages. .......... ... .. _. 8.4 12.5 10.2

5.4 8.8 5.1

Source: (1) 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, "New Labor Force Projections 1o 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 19805, 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 sonie 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 Inbor 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 vounger age
groups. The lower participation rates for widows than for divorced
and separated women mainly reflect the fact that the former terd
to be older than the latter.

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

1950 1960 1970 1976

Allwomen, age 16+ .. ..... .. ... . ... ... ... 28.3 3.5 42.6 46. 8
Single women_ ... . _.. e s .. 46.3 44.1 §3.0 58.9
Widowed women.. . ... . 2.6 {29.8 26.4 22.3
Divorced women.. ... .. ... ... ._ . : n.e 7.5 7.4
Marned women, spouse present, ioia. . 2i.6 30.5 4.8 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

Sowice: U.S, Buraau of the Census, Statistical Abstract of the United States, 1377, pp. 391-392. U.S. Bureau of Lator
Statistics, U.S. Worwing Worea=- A Databook,

Dr, Lsabel BSawhiil cold the Seleet Committee that, asa result ¢f the
growth :n women’s work outside the hom . only sne-sixth of American
familieg now fie the traditional pieture of 1 breadwinner husband and
u homemaker wife caring Yor dependent children. The other 84 percent
of famtlies include working wives, single parent households. and older
coaples whose childh s bave leit nome.

Financial necessity is the main reason ‘for sceking work citea by
women today. Many economic opportusities have npened up recently
for women, who at the seme time have been sequiring higher education
and more valuable skills. Another reason for increased participation
of women in the labor foree is the changed attitudes about women's
rofes in soctety which have einerged over the past few deeades. In addi-
tion, demographic faciors such as later and fewer marriages, delss o
childbearing. smaller faniilies, and increased divoree vates have aecen-
tuated the trends.

1. CONSFEQUENCES OF GROWTIH

The recent vapid growth in the labor supply has been accompanied
by hoth high unemployment rates and low earnings growth, shown in
table 5, as the demand for labor Las failed to keep up with the supply.
Thus, we bave the paradox of cecord employment vaid unemploviment
ut the same time, Monetary and dscal polieies and uncontrollable fac-

)
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tors such as rising energy costs have contributed to the high unem-
loyment rates and low earnings growth, as have demographic factors.
Many of the recent entrants into the labor force have been women and
Koung people. Partly as a result of their inexperience, these groups
ave 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 personat income (1972 doliars). 3,515 3,973 4,014 4,137 4,293
Annusl Jummu change in per capita real dis-
posableincome. . . ...... . ......ceeo..... +L5 -2.2 +L0 +3.1 +3.8
- Annusl percentage change in real hourly earnings
(private nonagricultural). +1.7 2.3 -2 +1.4 +.8
Unsmployment rate, tots! 3.5 5.6 8.5 1.7 1.0
Ages 16-19...... .. 12.2 16.0 19.9 19.0 1.7
Men, age 204-........ . 21 3.8 6.7 59 5.2
Women, age20+4-..... ... ......... . ..... 3.7 5.5 8.0 1.4 1.0

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, 5.

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. (glder workers have more experience and
skills which are specific to their jobs; younger workers tend to have
higher elc)lucationa 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
rupid 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 85.4 percent, five times that of
w g the labor force as a whole. Furthermore, no one knows how many be-
o §v“&‘6m_e giscouraged 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 onc-third had jobs six months after graduation.

To a considerable extent, the high crime rates of the late 1960s and
the carly 19705 can be explained by the large proportion of youth in
the poputation, the result of the “baby boon.” Young people are more
likely than older persons to be arrested for erimes and thus a youny
population pushes up the erime rate. The Commission on Population
Growth and the Ameriean 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 nnder 25, and
other demographic factors accounted for another 22 percent of the
rise.

With continuing low fertility, the population will age somewhat, so
we can anticipate lower erime rates in the future if the erime rates for
each age group do not change. Indeed, falling erhime rates have been
observed in numcerous 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 foree.

Dr. Sawhill agreed with Representative Dave Stockman that his-
torical experience shows that the Ameriean 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 shifts 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 Inbor foree par-
ticipation than does the Bureau of Labor Statisties. Tf 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 lahor force.

Dr, Freeman and Dr. Anderson suggested that the “baby hoom™
generntion may never achieve the relative economie success of the
generations immediately preceding or following it, beeanse the large
size of the “baby boom™ generation creates an oversupply of workers
in that age group. Researchers are now beginning to evalunate the pos-
sibility that economic (and social) disruptions such as high unemploy-
ment, low wages, and slow advancement will continue to plaguc the
“haby boom™ generntion 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 1978, 85 percent of those age 25 to 29 had completed high school, in
contrast to 61 percent of their counterparts in 1960 and 38 percent in
1940, Thus, growth in skills as well as ehanges in other factors con-
tributing to productivity, such as eapital investments and technologi-
cal progress, may ceventually proteet the “baby boom™ generation
against lower income relative to other generations.
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2. POLICY ALTERNATIVES

The consensus of the witnesses before the Select Committee was
that cconomic policy must recognize and respond to important demo-
graphic changes in’ society., For example, high unemployment rates
caused by the recent entry of many inexperienced workers into the
labor foree require, not only traditional monetary and fiscal policies,
but also measures designed to help individuals find and keep appro-
priate jobs, Furthermore, policies sueh ax investment suhsidies. man-
datory retirement, and minimnm wage nmst be assessed in terms of
their benefit to all and not to employers alone. Some important labor
market 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 work—men, women,
teenagers, senior citizens, Dr. Sawhill stated :

would be a real travesty to ignore the contribution which
women can muke, I think the issues here are very similar with
respect to older people. We see an cemerging debate abont
increasing the retirement age and whether the cconomy ean
absorb the older workers, My answer would be exactly the
same as it is in the ease of women. T think there is a short-
term digestion problem . . . we should talk about as well as
an inflation constraint on job ereation. at loast in the ways we
have already done it. For some ceononties. and increasingly
even for this one, there is a balanee-of-puyments constraint.
Dr. Sawhill added that perhaps the most important ingredient for
making emplovment policies work is finding innovative ways of con-
trolling inflation. perhaps by granting tax incentives to encourage
firms to hold down prices and wiges,
Dr. Anderson advoeated coneentrating on ereating the type of jobs
people want to take:

There is plenty of work to be done in our soctety, and it

We have a very affluent economy. On the whole, goods and
services are not really searce in the United States as is the ease
in many countries over the world, We van afford to he a little
softer in onr approach to labor market issies and think about
the importance of creating jobs people want to take rather
than the importance of getting everyone to work to produce
enough. . ., There must be jobs that people feel ave meaning-
ful and that can provide them with ineomes that make them
think it is worth their time to take the jobs,
He emphasized the importance of nurtching people with jobs, of
providing voung people with wood information about earcer possibili-
ties, and of helping unemployed workers search for jobs. Dr. Snwhill
agreed with Representative James I, Seheaer that the experience of
other countries matehing job-seckers with jobs—for example by the
use of computers—should be studied and more widely used in the
United States, i
The witnesses also diseussed the three types of unemplovment—frie-
tional, cyclical, and structural—and the appropriate policy response
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for each. Frictional unemployment is due to.normal turnover as some
people voluntarily leave jobs, re-enter the labor foree and search for
new employment. Dr. Sawhill estimated that. frictional unemployment
amounting to 3 percent or less of the labor force poses no problem.
('yelieal unemployment refers to economy-wide nunemployment during
the down-swing of & business eycle. Cyclical unemployment can best be
controlled by macroeconomic policies, both fiseal and monetary.

Finally, structural unemployment refers to unemployment of spe-
cific groups due to a mismatch of jobs and skills. Elementary school
teachers have been structurally unemployed during the 1970s, as de-
seribed carlier. 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 so 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 etfect 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 did not 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 & gonad way to increase employment becanse some
would sutfer hardship. He also reminded the Commmittee that unem-
ployment insurance is social insurance and not welfare:

UTnemployment compensation is conceived of as a form of
insurance to protect people against unforeseen job loss, re-
eardless 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 United States have felt that it is
important te distinguish between these types of programs
that are like insurance programs. on the one hand, and wel-
fare on the other. which is direeted toward establishing a
minimal level of income for everybody. . . . I think we want
to recognize & very important political and psychological role
that the distinction has played and continnes to play.

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

The witnesses discussed the special issues of employment for certain
demographic groups in the Iabor foree. inclnding the special need
for military manpower. They emphasized that policymakers must be
aware of the lubor foree participation of women and teenagers in
order to deal with the changing economic scene, Dr. Anderson told
the Committee that social programs. snch as child care, health care,
educeation, and Social Seeurity. 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.nud moditication of income tax and Social Security laws to elimi-
nate their implicit “marringe tax.”

Dr. Sawhill emphasized that women workers of age 40 or older—
both married women after their children are grown and widowed
and divoreed women after their marriages are ended—have special
needs as they enter or re-enter the labor foree. Such women need
connseling, some 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 divoree gives urgency also to the need for income of home-
makers who do not wish to work outside the home.

Another group with special counseling needs is younger women
and teenage girls. Dr. Sawhill advoeated that they be advised about
the growing range of carcer options for women. She expressed parti-
cular concern about young women who are trapped into ea rly marriage
by unwanted pregnancies, motherhood, and low educational attain-
ment and as a result have poor economic prospeets, (The Select Com-
mittea’s Report. Fertility and Contraception in the United States,
makes extensive recommencdations on this subject.) Finally, Dr. Saw-
hill advocated vigorous pursnit of measures to promote equal op-
portunity for women in the labor force. Tn addition to the human-
itarian reasons for snch policies, she foresaw greater productivity if
women reached their full economic potential with no constraints on
job choice,

Many economie policies which would benefit women workers would
also help teenage and young adult job-seekers who share the problem
of inexperience, Dr. Sawhill recommended that training, counseling,
amd 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 eause them to be cconomically disadvantaged through-
ont their lifetimes. Dr, Sawhill stated that society can afford to assure
iobs for these youths and recommended that :

The group that we should really focus on. that should be
the priority for some kind of public policy intervention, is
the out-of-school and out-of-work vouth. T say out of work,
by the way, rather than unemiployed beeause as Dick Freeman
said previously. there is this large group which has dropped
out of the labor foree, and we do not know what these people
are doing. They may be involved in the irregular economy,
I do think that our programs have not really focused on the
need to provide serious remedial training for young people
who are in this at-risk population. There are political pres-
sures to spread the money rather hroadly. both geographically
and demographically. and as long as vou do that .. . vou are
not going to bny very much with your expenditure of public
funds, other than a little income for an individual for some
limited period of time.

ehhin 0 e TH . ’ "
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Turthermore, 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
lato 10608 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 Dr. Anderson in recommending increased re-
liance by the armed forees on women. She also suggested that con-
sideration be given to a national youth service, of which military
service would ﬁc only one facet, Representative Erlenborn expressed
doubt about this approach, snying that most young people would be
more productive in the private cconomy than in the public sector.

The witnesses recommended increased attention to data, research,
and projections. Dr. Suwhill stated strongly that investment in infor-
mation 1s cost-eflective:

Given the amount of money that we spend on. operating
grograms it really is too bad that we do not invest a little
it more in information. Even if it happens that in only one
case out of 10 that the new information leads to much wiser
licy, it would clearly be worth it in some cost-benefit sense.
he 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 employment policies. 13oth Dr. Freeman
and Dr. Sawhill deplored the lack of data about young people and the
reasons for their lack 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 on the effects on
employment of the availability of lawful jobs versus criminal activ-
ities. Dr. Freeman stated that further analy<is is needed before con-
clusions can be drawn about the effects of the changes in the minimum
wage on the employment of low-skill groups. Mr. Robert Parke of the
Social Science Research Council ealled for more long-term data. with
a view toward better measuring the relation of an age group’s size to
its economic status over its lifetine. He specifically advocated that the
Department of Labor's updated National Longitudinal Surveys of
Labor Market Experience be extended to cover a wider age group.

Commenting on unemploynient data in general, Dr. 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
econoniic 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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& good measure of “the under-utilization of human resources and the
output the economy could produee 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 lubor force, particularly the female labor
foree, need to be improved. The Bureau of Labor Statistics (BLS) has
o history of underestiinating the growth of women’s work outside the
home. Tn December 1976, BLS projected that the female labor force
participation rate would rise from 46.3 to 48.4 pereent 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
earlior years. Dr. Sawhill 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 beén strained
recently by two demographic changes: the entry of the “baby hoom”
generation into the la%or force, and the incrensed 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 employnent.

Today’s declining unemployment rate may be a harbinger of tighter
lnbor markets in the 1980s after absorption of the “baby boom” genera-
tion is completed, although much will depend on economie trends and
immigration policies. There may continue to be -erious disadvantages,
such as slow advancement and low wages, for “baby boomn” workers be-
cause of their Inrge 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 topicsof the foﬁowing
pages of this chapter.

E. Tur EvperrLy Porunation

Substantial changegin the elderly population have oceurred in recent
yewrs, and these are expected to continue for several decades. First,
thesize 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 inangurating a “sentor boom.” From a total of
20 million in 1970, the elderly population is projected to grow to 34
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million by 2010 and then to 52 million hy 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 penk 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 soeiology 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 incans 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 chanees of this happening are increasing. The gererations within
the elderly population differ not only by their current age, but also
by their entire life history, i.c., their aceumulated 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
iden of the future needs of today's 65-year-olds,

Age is the most important descriptive variable in the clderly pop-
ulation. [n addition, differential survival rates by sex result in impor-
tant differences between the male and female segmients 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 survival for
different segments of the clderly 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. . . P 69.0 10. 1 .8
Age55, . 20.4 20.0 10. 1
Age65_ . . L 13.7 43.4 2.0
Age75 ... . .. 8.6 95.1 60.0
Age85. . . 53 179.8 143t

Source: National Center for Health Statistics, “*Fina) 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
18 not surprising that average per eapita medical expenditures for
the elderly in 1976 were $1521, three times the average for the gen-
cral population. The $1521 average conceals striking differences by
nge 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
65-69 70-74 75-79 80-84 85+
Percent in nursing homes (91973—74) ......................... 1.2 5.9 23.7
Medicare program costs (1977):
Male... . e $712 $864 $989 51,108 $1,232
Female. ____ . "~ 0 T"TTTTTTTTTT e eeagaans 616 789 886 1,016 1,052
Average number of days in hospitals for the noninstitutionalized
elderly popuhuon£w75-76 e e 3.0 3.7 4.7 5.8 8.3
Average number of office physician visits for the noninstitution-
alized elderly population (1975-76)... . meem—een 4.3 4.6 4.3
Percent of noninstitutionalized elderly popuisiion gnabis to do
major activity (1975-76). ... (T T - 0 14.7 .7

w;sgurm-' Testimony of Mary Grace Kovar and huiert Derzon befors the Select Committea on Popluation, May 24,

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 seek
available treatment ; in others, physicians Inay perceive a symptom to
be the inevitable consequence of old age rather than a problem which
can and should be corrected. Ms. Mary Grace Kovar, Chief of the
Analytical Coordination Branch at the National Center for Health
Statistics, told the Select Committee that, among the younger el-
derly (age 65 to 74), at lenst 20 percent had untreated hypertension,
9.5 percent suffered from treatable eye abnormalities, and 61 per-
cent needed dental care.

Another cause for concern is whether elderly people with some
health impairments are receiving the appropriate level of care. A
GAO report on home health care for tho elderly prepared for the
Select Committee on Aging reports that 50 percent of home services
to the elderly (persona% care, nursing care, homemaker service, etc.)
are provided by family and friends. Thus, institutionalization is often
the 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 women as men in the 85 and over age
group. Elderly wownen are much less likely to be married than are
elderly men, asshown 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. . . _______________ ... ... 8l.8 4.3 68.2 22.3
Married, sms& absent__.__.________. 2.0 1.8 1.8 1.1
Widowed._.. ... ____ 8.8 4.9 23.3 69.4
Divoreed .. . . e 3.1 3.3 1.2 1.5
SINBIe. . e 43 5.8 55 5.8
Total. . e 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. 45.

The availability of children to care for their parents in old age
depends on many factors. Although family size has declined since
the 19th 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. .n 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 b
daughters and daughters-in-law, their increasing propensity to wor
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 clderly cannot be
separated from their family status, health status, and income. The
voungest 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
successi:~ - T ustments to worsening health and inability of the family
to provicie - .eded care. Typically, the transition goes from an inde- -
pendent :.- - ehold, to an apartment or room in a retirement home or
in the hoi... of an adult child, to an institution. It is significant that
the proportion of the elderly who are institutionalized bas not changed
in recent years, though there has been a large shift of elderly patients
from mental hospitals and other inappropriate institutions fo nursing
hpmes. Indeed, becanse of increased longevity, the odds have been
rising that any individual will have a parent who is institutionalized
at some time 1n the future.
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Historically, there has been a deeline 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 signiticant change has been a marked decline
in the custom of having strangers in the household. Through the 1930s,
at least a third of all houseliolds 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 fyajl clderty. Ways to
ease the transition that are being developed include home health caro
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 elder!y. Living arrange-
ments, however, depend as much on income as on' the avallability of
alternative residential environments. With enough income, older
people can afford many measures to compensate for their declining
health.

The elderly are relatively immobile compared to the rest of the
population afthough 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 proportion
in Florida, long a popular destination of elderly migrants. New
retirees are moving also to California, Arizona, the Ozarks, and
Oregon, thus contributing to the growing concentrations of the elderly
population in the so-called Sunbelt and else where.
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Local areas tend to “age in place.” For example. the young adults
who Hived in the eities in the 19205 and 19305 have remained there, but
their children, the young adults of the 19405 and 1950s, moved to the
suburbs, leading to the cnrerent concentreation of the elderly in what
have been termed the “gray ghettoes™ of central cities. When neighbor-
hoods deteriorate, the very old often find themselves trapped. Poverty,
il heatth, or social ties keep them from responding as quickly as the
Young to changing local conditions. In rural nreas there has been some
movement of the elderty, but in the main it has consisted of shifts to
nearby small towns from farms they can no longer operate,

Witnesses told the Seleet Committee that the geographic age segre-
gation in the IS, has been largeiy voluntarv. as parents choose to
stavan their lelong neighhorhoods and ehildren choose to move a v v,
Public poliey has contributed to these choices by encouraging subur-
banization as well as construetion of special housing projects for the
elderly in centrat cities, Yer the witnesses also stated that Qe segre-
wation has been excessive, beyond the desires of cither the elderly or
their ehildren,

The socioeconomice status of the elderly is determined primarily by
their education, previous oceupation and income, and by retirement
income, Decade by decade, the incomes, skitl fevels, and educational at-
tainments of the elderty population have risen. as have those of other
Americans, At any point in time, however, 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 carlier 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 foreed to draw upon the assets they may have accumulated
during 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. becanse pensions fail to keep pace with the
rising cost of living, and by the specific increases in health care costs,
ehergy expenses, and property taxes. Non-married women are espe-
cially vulnerable. becanse 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. FUTCURE NEEDS

Planning for the future needs of the elderly requires information
about not. only the number and characteristics of the futnre elderly.
but 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 shonld
then see a Inll in the rapid growth of the clderly population until the
aging of the “baby boom” generation creates a “senior boom” starting
in 2010, Between 2010 and 2030, the elderly population will grow by
20 million to a total of 55 million. As the fable also shows. the aging
of the elderly population will continue for some time. Of the 6.9 mil-
lion inercase in the elderly population in the 1980s and 1990s. alinost
three-fourths (5.0 million) ‘will be in the 75-and-over age group.

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

1990- '
1970-80 1980-% 2000 2000-10 2010-20 2020-30 203040  2040-50

tncreases in:
Age65-73.. .. ... ... +3.0 +2.3 —-0.4 +2.3 +8.4 +3.7 —4.8 t+1.8
Age 75--84 +1.0 +2.0 +1.5 -1 +1.7 +5.2 +2.4 ~2.8
Age8S+..... . . .. +.4 +.6 +.9 +.8 +.2 +.9 +2.3 +1.5
Totat age 65+...... .. +4.4 +4.9 +2.0 +3.0 +10.3 +9.9 -.1 14.6

t Saries 1| projection; other figures are same for ali 3 projections.

Source: U.S. Bureau of the Census “Estimates and Projections of the Poputation: 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 of Aging
nd the Otder Population in the Unitad States,” Special Studies, Series P-23, No. 59, p. 3.

Projections of the elderly population are inore accurate than pro-
jections of the yonth population. Because all the people who will reach
ago 65 between now and 2040 have already been born, future mortality
rates are the main determinant of the number of elderly Americans in
that year. (Inunigration will be a relatively nnimportant contributor
to the size of the elderly population for the next 30 years because most
iinmigrants are yonng a(Rllts. For projections beyond 30 years. immi-
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gration could be expected to affect che elderly population more.} Xor
this reason, criticisms of the projaciions of the size and cpmposition of
the elderly population hav~ focused on the projections of ~uture
mortulity.

No alternative mortality assumptions are curre.ily used in making
population projections, althcugh studies of alternative morte ity pos-
sibilities are now underway. The single set of futive mortality rates is
determined jointly by the Census Bureau and the Actuary of the Social
Security Administration (SSA). First, SSA determisies the assump-
tions about future mortality rutes by age and sex, based on an analysis
of trends in mortality due te various causes. The Census Burenu then
makes further assummptions about mortality ditferences by race, prior to
making its population projections.

Past Census Burean projections have consistently underestimated
the growth of the elderly population. The primary reason for
the underestimation has been the rapid and unexpected ddecline in
mortality rates. Life expectancy at age 63 has incereased by more than
u year in the last decade, Thus in 1970, the elderly population was pro-
jected to grow by 1.4 million to a total of 21.5 million by 1975 ; in fact.
the actual increase was 2.3 million, so that the 1975 elderly population
was +.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 ascumed to increase by 3.3 years, whereas in the
1965-75 deeade alone it inereased by 2.3 years, As reported in Chapter
I, most experts do not foreeast an imminent breakthrough in mortality.
But even if mortality rates fell twice as fast as under the current as-
sumptions, the elderly population in 2020 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 t‘le 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 vears to 9.2 years,
Some analysts believe that, as female lubor force part icipation grows,
women workers will experience the same job-related health hazards,
and their life expectancy will approach that of males, though not
totally, because of biological differences.

There have not yet been any indications of such convergence, how-
ever, and thus the hypothesized future convergence has not been
incorporated into the projections, Because of greater projected mon-
tulity improvements for women, the female ¢lderly population is pro-
jected to grow more rapidly than the male clderly population in future
deeades, 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 clderly men: in the 85-and-over age group.
thero would be five women for every two men.

It is more difficult to project the other characteristies of the clderly
opulation (begides age and sex composition) heesuse behavior must
e projected in addition to survival. Witnesses before the Select Com-
mittee predicted further improvements in health to mateh advances

.
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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 ITowWS.

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-
ment and higher incomnes than in the past. Women in particular should
have greater economic seeurity in the future because of their improved
work-histories and earnings today. The elderly of the future will have
fewer surviving children than the clderly of the past, as well as smaller
family networks in general, becuuse of the genceral 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 Commirtee that
increasingly the elderly of the futnre 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 Burcau will publish State-by-State projections
of the clderly population luter this vear,

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 prejected 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. Thus, in an overall projection of needs of the elderly, changes
in behavior can either offset or accentuate changes due to demographic
shifts,

The demographic duta suggest that the needs of the elderly will
continue to grow rapidly in the 1980s, in part because the clderly
population will continue to grow rapidly. Furthermore. the needs
of the elderly will grow even faster than the size of the clderly popu-
lation because of the growth in the prope -+ on of the elderly in the
oldest and most. dependent age groups. For example, if enrrent 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.

Rupid growth in demand will affect not only nursing homes. but
also other goods and services which are used more with ad -aneing
age: hospitals, physicians’ serviees, pharmaceutienls, group housing
arrangements, smaller apartments. snd so on, T'o sum up. Judging by
demographie considerations alone, ot only will total spend’ag on the
clderly rise. but average spending on elderly persons will rise because
of the inereasing age and dependency within the elderly population,

Starting in 2010, the growth rate of the clderly population will
accelerate, to as high as 205 percent during the decde of the 2010s.
in contrast to 6.7 percent diring the deeade of the 1990s. Tt is dilticult
to predict the kind of services that will be dem:anded by the elderly
that far in the future. Some of the implications for tinancing the needs
of the elderly after 2010 are discussed later in this chapter.

5
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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 factors which must
be taken into account. a

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 demogruphic 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, YWhether
these trends will continue will depend upon future price increases of
health services, technological advances, the success of cost containment
neasures, 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 4ospitals 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 institutiona?ization 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 faf)l,, the social bene-
fit—both to the elderly and to their previously unpaid family members
and friends—could bo 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-
ures—diet, exercise, and avoidance of drug abuse and tobacco—could
raise life expectancy while lowering health care costs. It is also Pos-
sible that non-medical preventive measures—for example, the reduc-
tion of exposure to carcinogens in the workplace—will 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 ALTERNATIVES

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 rlanning now to
meet future changes in the elderly population, especinhy planning for
service facilities such as nursing homes and other residential facilities
which take time to build and will be in use for years.

N
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The role of the family in care of the elderly is one of the central
concerns of both policymakers 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,
ﬂ“(.l some home care S(‘l'ViC(‘h'.

Although the role of the public sector has been growing. much of
the support of the elderly still comes from their own efforts or those
of their families and friends. In 1976, 19 percent of elderly men and

-8 percent of elderly women were in the labor force. In 1973, 7 million

beneficiaries of private pension plans received $15 billion in benefits.

The $55 billion in Social Security benefits puid 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-medieal care. The GAO

found that, of the 58 percent of the elderly who needed assistance. in

personul 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 clderly should be designed to strengthen the family’s
ubility to cope, rather than weaken it. Dr. Tamara Hareven, professor
of history at Clark University, told the Committee that the elderly
often feel isolated und helpless. because of the ambiguous division of
responsibility between the fumily and the public sector, She recom-
mended that:

We must utilize creatively whatever kin functions are sur-
viving in American society, but we nust 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 evele. Dr. Beth Soldo. senior

reseurch associate at the Georgetown University Center for Popula-
tion Research, made a specific recomnmendation that. tax subsicdies for
the care of an elderly dependent by a child should be extended. Dr.
Cowgill disngreed. however, arguing that it is more effective to give
assistance directly to the elde-ly rather than to their families. All
witnesses expressed concer ¢ the isolation of the elderly within
American society, Dr. (. onieided that, aithough the elderly
often choose to live i sngnes o egatad hiousing, public policy should
avoid driving older and yourgor people apart against their wishes.

The witnesses heard by the Seleet Committee unanimously agreed
that public poliey should strive to heip the elderly maintain their
tindependent households as long as possibie, Housing, transportation,
medical eare, personal enre, recreation. and othey policies must be co-
ordinated to achieve this goal, Iealth-related problems can be re-
lieved by some non-medical mensures—for exaniple, by helping elderly
people with ambulatory problems find housing without stairs or by
remodeling housing to serve their needs. Dr. Soldo emphasized tle
need for transitional residential environments and supportive serviees
such 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 continuinn of health care and housing for older people
ranging all the way from independent private residences to hospitals
and nursing homes.” inchuding snch additional intermediate stages
as foster family eare, visiting nurses and doctors. boarding homes.
and hospices. Dr. Hareven suggested that the Government place and
mortitor non-family members in the households of elderly people when
appropriate and desired.

Mr. Herman Brotman, a consulting gerontologist, noted that al-
thongh defense against institutionalization is eritical, the health needs
of the elderly will often mean that institutionalization is the only
answer, Thus, efforts mmust be 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
climinated, The large recent and projected inereases in the numbers
of older people underscore the need to resolve these issnes.

Witnesses heard by the Seleet Committee emphasized the need to
raise the incomes of the elderly. Dr. Soldo’s research has found that
living arrangements are highly influenced by income, which in many
cases ean be used to compensate for deteriorating health, Dr. Cowgill
stated:

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

I am not necessarily implyving a decreased emphasis on
other ways of assisting older people, T 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. Seldo warned that in some cases inereased
incoma is ineffective but direet 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 given more income. (Providing home repairs
in this way wonld have the added henefit of inereasing employment.)
Mr. Brotman pointed out that where risks are not uniform (severe
illness, for example. atfects some hut. not all of the elderly), it may
be less costly to provide services to those few who need them vather
than higher incomes for all.

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

A subsidy to home ownership, for exnmple. might benefit a
physically healthy, mentally competent older person, but be
detrimental to n frail forget ful one who could neither main-
tain the home nor resist the blandishments of people who
offered to “help for u fee.”
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The witnesses emphasized the need for planning for the needs of the
future clderly 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. Kovar warned that the growth of retirement communities poses
severe problems for the provision of health services, When they are
started, they attract a young and relatively healthy segment of the
clderly 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. Thus, facilities should be
located 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 agreed
that, wherever possible, existing data on the elderly should be tabu-
lated and reported by narrower age groups (at least 10-year age
groups, and preferably 5-year age groups above age 65). Such tabu-
Intions would be ensy to construct from 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 ubout age groups within the elderly
population, the upper age groups, which are smallev, could be
oversampled.

Ms. Kovar told the Sclect (omumittee that, although inaccuracies
in 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 beeause of the need for accurate age reporting to obtain Social
Security and Medieare benetits. '

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 elc erly population in
the census is believed to be quite acenrate, there are offsetting errors
in the counts of the different age groups within the elderly group. The
very old tend to be isolated and casy to miss in surveys; on the other
hand. some younger people report themselves as over 65 to inerease
their chances of getting age-related benetits.

Dr. Soldo advocated a National Survey of the Elderly (similar to
one conducted in Britain) so that data on all aspects of aging can be
coordinated. She deplored the present situation in which daty on
health, living arrangements, income, and the like come from such
diverse sources that a complete and coherent picture of elderly people
cannot be formed. Other witnesses, however, cautioned that the need
for new data to answer specific policy questions must be evaluated
carefully before additional snrveys 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 Parnes 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
to better projections of the future elderly population. Ms. Kovar and
Dr. Coweill believe that current projections are adequate. Dr. Butler
and Dr. goldo stressed the need to improve the study of mortality and
the projections that result from these data. Both Dr. Soldo 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
tho 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 2 family

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 population—its longevity, age
structure. sex distribution. marital status, family relationships, and
geographical distribution—and seck more information to ensure that
policies are appropriate. timely, and effective.

F. Poruration's Fiscarn Iateacr

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, 1s 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:
01d Age, Survivors, and Disability Insurance Program
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Secretary of HEW Joseph Califano recently noted that Federal
spending on the elderly amounts to nearly one-quarter of the Federal
budget and projected that. by 2025, 40 percent of the budget would 2o
to the still rapidly growing elderly population. Colonel Robert De
Marcellus of the Florida National” Guard expressed concern to the
Committee that the growing demands of the elderly would squeeze out
other important budget expenditures, most notably those on national
defense,

1. FINANCING AGE-RELATED PROGRAMS

C'oncern has recently been expressed that the growing proportion of
the elderly in the U.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 inereasing 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 eapita spending. hoth public and private, on
different groups of dependents,

A very crude measure of dependency relutes the proportion of the
population of working age to the proportion of nonworking age,
whether young or old, Because fertility is the most unportant deter-
minant of age structure in modern societies, it is usually tre that an
increase in the proportion that is elderly is largely offset by a redue-
tion in the proportion that is voung.

In this century the proportion of the population in the 18 to 64 age
group in the U.S, has ranged from a hich of 63 pereent in 1942 to a low
of 54 percent in 1964. Even if the [roportion 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 58.7 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 aceounts, The ostimated
replacement valiue of the average housewife's yearly services was nver
7,000 in 1977,

To know the proportion of the population that will he paying taxes,
however, one must look not onlv at the balance of working-age people
versus the old and the young, but 1lso at the proportion of that awe-
gronp that is actually earning. Despite the neing of U.S, society in
this century, the proportion of the total population which is emploved
has increased only from 35 percent in 1900 to 40 pereent in 1975, This
trend reflects several factors. Both vouth and the elderly work less than
in the past. Young people now obtain more schooling and enter the
full-time labor foree at older ages. Older people are retiring from the
fnbor force at younger and vounger ages. The reduced participation
of the voung and the old has heen more than offset by the increasing
prid work by women, .

Once the total nnmber and tvpe of dependents has been determined.
it is important. to know the total amount spent on them, A widely
quoted fignre from the work of Robert Clark of North Carolina State
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University and Joseph Spengler of Duke University gives public
expenditures on an ell(l(,-rly person as three times the public expendi-
tures per youth. In his testimony before the Committee. however, Dr,
Ciark noted that private spending is more important for the support of
vouth than for the elderty. When private expenditures on clothing and
food are incinded. the total cost of an elderly dependent is only 50
percent. higher than that of a young one. Much of the spending for
vouth, unlike spending on the elderly, inereases their carning capacity
in adulthood. The implication that a dollar spent on a young person is
thus more rewarding to society than a dollar spent in behalf of an
older person has not yet been fully investigated.

Much of the public spending on youth is for education, which is
financed targely by State and loeal taxes. On the other hand, most of
the public spending on the elderly is federally financed, Changes in
the age composition of society may therefore require a changing bal-
ance of Federal versus State and loeal responsibilidies and spending.
This issue has thus far received little attention from experts in public
finance, Dr. Cinrk stated that continuation of rapid growth in all levels
of government spending might make such a disenssion unimportant—
that is. any shifts in the balance of vesponsibilities hetween levels of
government could be overwhehned by the growth in total publie
expenditures,

Kxeept for elementury and secondary education, the Old Age and
Survivors Insurance {OASI) compouent of Social Seeurity is the
Federal program most strongly tied to the age structure of our popu-
Iation. over 90 percent. of the clderly recetving henefits, The Trustees
of the Social Security Trust Funds are required to report to Congress
annually on the current status and receipts and expenditures expected
for 75 vears in the future. The Social Seenrity programn thus provides
an excellent and well-doenmented example of some of the tiscal prob-
lems associated with changing age strueture,

Most of the Social Security program is financed by payroll taxes;
thus the balance between revennes and expenditures is of great con-
corn and can be easily measuved. It is important to remember. however.
that age-related programs financed by general revenues face analogous
problems when changing age structure causes chift in the balance of
taxpayers versus benefieiaries,

The Social Secnvity svstem has three separate components financed
Ly the payroll tax. Okl Age and snrvivors Imsurance (OQASI) nro-
vides what are generally known as Social Security benefits to retired
peonli their dependents, and their survivors, Disability Insurance
(D1} provides benetits to disabled workers and their dependents, Hos-
pital Tnsurance (HI) provides Medicare benefits to the elderly and
fong-terns disabled,

Sinee its ineoption in 1963, ITT has been a rising proportion of the
total OASDHI svstem, primarily beeause of soaring hospital costs,
althongh demographic factors have also played a part, As of 1976,
15 percent of the =u lem’s henefits were paid under ¥IT. 11 percent
under DI and 74 pereent under OAST, The following pages focus on
Social Securitv's OASDI component, most of which represents retire-
ment benefits,
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2. 80CIAL BECURITY SYSTEM PROJECTIONS

The Social Security system provides s model of the best go: - ment
planning for response to demographic change. The annual e
projections made by the Actuary of the Social Security . BT
tion (SSA) of Social Security tax receipts and expendit ne
next 74 yvears provide policymakers with a unique plannin, g

ure 14 shows the current estimate of the long-run financing of the
components of the Social Security system under the intermediate case
projectedt hy the Actuary.,

LR T
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Source  oeiai o ecurdty Bulleting “arcn 1978, p. 26,

Expenditures for OASDI will start to exceed payroll tax revenues
around 2010 when the “baby boom™ generation begins to retire. With
the subsequent 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 i the
long run, but because of rising hospital utilization and costs, the HI
trust fund will be in deficit before 1990. Expressed as a percentage of

-2
4
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taxable payroll. the average annual deficit will be 1.4 percent. for
OASDI and 3.0 percent for HI, for a total of 4.4 percent over the
next 75 years.

Mr. Elmer Smith, Associate Social Security Comnmnissioner for Pro-
gram Policy and Planning, emphasized to the Seleet. Committee that,
hecause of the population changes over time. it is important to anulyze
the T5-year period in smaller segments, Tn the first 25 vears OASDI
will have an average actuarinl surplus of 1.0 percent;: in the second
235 years, a small deficit of 1.1 percent. In the last 25-year period begin-
uing in 2028, the average annual deficit will shoot up to 41 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 o 1-t
analyze alternative immigration assumptions, because legal immigra-
tiou is determined by law rather than by behavior, and there are no
reliable estimates of illegal inunigration.

The long-run projections of Social Security actuarial balance are
very sensitive to assumptions abont fertility. In the intermediate
case, 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 actuarinl deficit by
L0 per sntage points,

This 75-year nverage figure actunlly 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 effects 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 lust 23-year period. the deficit under the low
fertility assumption is 7.2 percent O{g)etaxublc payroll, 5.4 percentage
points moroe than uret:  ¢he high fertility assumption.

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

Total fertility rate

L7 2,1 2,5
Expendi®ires:

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-¢u52. . 14.8 13.6 12,6

Actuarial balance: 1
1978-2002... ..., . +1,0 +1.0 +1.0
2003-27_.... .. . -1,8 -11 -.5
2028-52......... ... -1.2 —4,1 -1,8
Total, 1978-2052 . . -2,7 -1,4 —. 4

! Actuarial balance is computed by subtracting expenditures from average tax rates of; 11,67 for 1978-2002, 12,40 for
2003-52, and 12,1€ :ar antire period.

Source; 1978 Awnual Report of the Board ot Trustees of the Federal Old-Age and Survivors Insurance ani Disability
Insurance Trus* Funds, ;

)
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The basic mortality wssumption in the Social Security projections
is that between now nnd 2030 life expectaney for males will (nerease
from 69.1 to TLE years and for females from 77.0 to 810, Beenuse life
expectancy in the U.S. is so high, any further reductions in morvtality
wdd tess to duration of working life than they do to duration of the
post-work period when retirement. benefits are paid. Thus, the more
rapid the decline in mortality, the greater the actuarial deficit be-
cauise expenditures increase more than tax income. Because any mor-
tality decline is assnmed to continue throughont the 75-year projec-
tion period, mortality is lowest at the end, and the actnarial balunee
15 thus most affected in the last 25 vears of the projections,

In making the projections, the Social Security Aetuary must also
specify future labor foree participation of both men and women and
future patterns of retirement. Labor foree participation rates of
prime-nge men have followed a slow downward trend in past vears
and are rather easy to prediet, The participation of women and the
retirement decizion, however. have been more dithicult to predict.

Mr, Smith provided the Committee with some annlysis of the sensi-
tivity of the projections to ditferent Inbor foree participation rates,
He stated that the effect of recent legizlation to end manditory retire-
ment will enconrnge older people to stay in the work force. Therefore,
the law is expected to reduee the long-range costs of the system by
about 0.1 percent numumlly, In general, however, the Actnary projects
a continuing trend to voluntary early retirement which will be only
partially offset by legizlation to end mandatory retirement, Dr, Clark
wotnted ot that recent inereases in Social Seeurity benefits have been
mstrnmental in enabling workers to retire early,

Inereases in female labor foree participation result in decreases in
the avernge annunl actuarial deficit. Much of the benefit from higher
female laber forea participation rates vesults from the fact that a
wife's Soetnl Security bhenefit from ll)(-x' own earnings is ustally less
thin s spouse’s benefit from her hushand’s earnings, <o that she re-
ceives little additional return due to her own payroll tax contributions,

It is interesting that the Social Security projections assume that
female labor foree participation rates are the same in all projections,
regardless of the ditfering assumptions about fertility in each case.
Deputy Chief Actuary Franciseo Bayo assured the Committee that
incorporating a sophisticatd inverse relationship between family size
and wife's carnings history would have a negligible effect on the
actnarial balance,

3. POLICY ALTERNATIVES

The previous discns<sion has highlighted the fiscal crunch coming
when the “baby beom™ generation retives. Around 2010, the ratio of
rotirees to workers will <tart to rise mpidly. Even thongh the propor-
tion of ehildren in the population may fall somewhat and the per-
contage of women who work may contimie to rise, the very size of the
senjor generntion and the large needs of the elderly will create a
growing cconomic dependency, ] '

<ociety has three alternatives for dealing with the expected fluctua-
tions in the proporticn of the population which is elderly and the
consegrent. strains on the Social Secority system, First, benefits can
b adjusted periodieatly. either through changing monthly amount=

o
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or by changing the age of eligibility and thus the duration of benefir
payments. Second, taxes can be adjusted periodically (o assure -uti-
cient Trust Fund ineome,

Third, a long-ran equilibrium tax and benefit ~tructure can s et
and the interest-earning OASDI Trust Fund used to butfer the fluctu-
ations " receipts and expenditures over time. Replacing the Social
Securtiy taxes with general taxation is perceived ineorreetly by some
as o fourth alternative for dealing with chunging demographic cir-
camstances, I fact, such o step wonld simply shift the problem from
the Social Security system to the Treasury Department: the fiscal
crunel cansed by demographic factors would not disappear.

Congress constdered all three alternatives in the past year. A benefit
structure which has been expanding too fast (beeruse of the erroneous
influtton-adjustment. procedure) was cut back. Tax rates were raised so
that the Trust Fund will accumulate balances witil 2010 and then will
he drained only gradually as the “baby boom™ generation’s retirement
vears proceed, Nevertheless, the measures taken so far will I+ insufhi-
cient to cope with the continuing drains on the system after 20nz.,

Mr, Smith told the Committee that society should not attempt now
to =olve problems whichare 50 vearsaway :

Tu 2025, we're essentially out of stean, and the current fi-
nancing does not carry us through this eritieal pertod. Now,
that was deliberately left as an unfinished piece of business—

I think partly for some of the reasons that are being raised thi-
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 vou wish to tax people today for presnmed events 50
vears from now, There is also the recognition that the 1977
Amendments place the svstem in relativ v good shape for the
next 25 vears., It wonld give ns some time to make some ad-
justments, some technieal analyses, and for further policy
nroposals.
On the other hand. Dr. Robert Clark of North Cavolina State Toni-
versity argned that measures which would reduce benefits in retire-
msent, such as raising the age of eligibility, must be introduced gradu-
v ar:l well ahead of any crisis, so that individuals have time to
adiage cheir areangements for retirement,

N v, what I suggest is not that we all of a sudden one day
aize the retirement age from 65 to 70, but that we gradually
do that or that consideration be given to gradunlly doing
that. Say yvou wanied to raise it tive years—if you raised 1t
one-quarter every vear, it would take 20 years to do that,

I think thui if you're going to ruise the age of retireme.t,
you're ¢l paeing the rules of the gume under which people save
for reiircnr nt,ane. chey need alead time in which to revise
their e<pe-ticions and their planning horizons. If you're
coing o start in 1990, I certamnly would argue that 1950 is
nene tov soon to put that mro effect.

If one begi  to do it well in advance, if you sce that the
projections are off—and my guess is that 2.1 15 probably
going to be optimistic over the short-term, that the fertility
ate 1s below that and will remain below it for some period—
then you can slow down the process of the rate of increase.
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current debate about the future of
the Socinl Security system is invaluable and shonld be expanded.
"The goal of policymakers should be to develop solutions before a erisis
atmosphere arises with pressure for hasty and ad hoe responses. Both
Dr. (.‘Ln’k and Mr. Smith agreed that now is the time when consider-
able resenrch 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 Congre<s will be assisted in
the next few vears by the reports of the quadriimial Advisory Coun-
¢il 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 rather

sophisticated projections.

Witnesses touched only bricfly on specific solutions to the future

problems of Social Security. Mr. Smitl rguned that society must think
about the whol concept of retirement and review the benefit structure
of Social Seenrity, incinding spouse benefits, taxation of benefits, in-
centives for deferred retirement, and inflation-indexing. Dr. Clark
«tressed that the effects of different ages of eligibility on the system
<hould be studied closely in the Aectuary's full simulation model. He
agreed with Representative Richard Gephardt that legislation con-
cerning mandatory retirement and private pensions must be linked
with legislation on Socinl Seeurity, so that an integrated policy on
retirement can replace the present fragmented approach.
Dr. Ciark ndvoeated the abolition of all mandatory retirement. He
nrged that resezrch shonld consider. in addition to the problems of
the Social Secnrity system, the whole response of society to possible
persistent fluctuations in age structure and the consequent ebb and
How of demands for particnlar age-related social services.

Representative Dave Stockman stated that the United States should
study the ramifications of either a gnest worker policy or of permanent
immmngration to even out the valleys in the age structure of the labor
force and reduce tluctuations in economic dependeney over time. Mr.
Smith. discussing guest workers in Europe, noted that while they
contribute social security taxes. they alzo receive henetits upon retive-

in their native countries under reei-

ment, either in the host comtry or
procity or s called totalization agreements, (The cdvantages and dis-

ads xntages of » nuest worker policy are discussed more extensively m
the report of the Select Committec, Legal and Illegal Immigration to
the [Twited States.)

Both Select Committee members and witnesses expressed consider-
able frustration with regard to the use of long-range projections in
making Social Seenrity policy. Mr. Snuth eraphasized that projections
Cnonld be seen as a planning tool ratier than as precise predictions
apout an i ertain future:

We're getting at the veis heart of, in a sense, the actirarial
ceience and how projections are mede. On the one hand. 1
think these projections are extremely vahinble for program
planning purpeses. I think they have introduced, in a sense,
a discipline into the system . . . and there have been serions
attempts to adiust the inerme and the ontgo side of the ledgers
whenever the projections sugg .od that that was n reasonab’.

course of action. . . .

The witnesses agreed that the

O
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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 pecple who are in this business of making future pro-
Jections are always a little conservative about taking our most
recent historical experience, particularly i{ 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 conld enable policymaker. to
make more informed choices. Demographers in 1946 underestimated
today’s popuiation by about 50 milhon (25 percent) because no one
was willing to use extreme assumptions abont fertility and consider
the possibility of a postwar “baby boom.™ A more recent example
occurred in 1972 when the Social Sec ity provisions to offset infla-
tion were enacted. Had projections been made with the assumption of
double digit inflation, then considerec xtremely unlikely, the dangers
of the 1972 inflation adjustment for wln couid have been foreseen,
and it would not have been necessary to amend the law when double
digit inflation did in fact oceur,

Both Representative Stockman and Mr, Smith agread that legis-
lators should not automatically gravitate to the middle projection, the
one with the intermediate assumptions. Mr. Smith did not support
a suggestion by Representative Stockman for a sepurate Board of

taries, independent of the Social Security Mdministration, con-
‘ending that lively debate about the assumption. now goes on when
-Be projestions are made, involving the Departinents of Labor and
frensury.ns well as TTEW,

Ml Security, however, represents only one of the many programs
foat il be atfected by changing age composition in our future
populitim, The extension of comparable long-range analysis to other
programs woukl nunrove socioty's ability to meet the future challenges

of demograpiie change,

HI GEOGRAPIHIC LEDISTRIBUTION OF THE TNITED
STATES POPULATION

Population change in any given loenle is the not result of births,
(l‘('u”'sj. aned net migration, The recont sharp drop in fertility and
c.angie nugration patterns have resulted in sigmificant shiftsin the
size and structure of regional and loeal populations within the United
States. During the 1960=, when fortility was higher, s community could
lose pomulation throush migration and still experience growth throneh
natural inerease, Todav, micration ix the primary determinant of the
changes in local pomdation size and thins of the social, political, and
economic strains entailed in population change,
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A. RecenTt anxp Furure CruaNces
1. NONMETROPOLITAN REVIVAL

For most of the Nation's history, Aericans have tended to move
from nonmetropolitan areus to metropolitun areas, but since 1970
more Americans have been moving away from metropolitan areas
than into them. The resurgence of popelition growth in nonmetropoli-
tun areas can be attributed to two phenomena s urban sprawl and “rural
renaissance.” The first is the expansion of an SMS.A into neighboring
rural areas. (An SMS AL or Standard Metropolitan Statistical .\ rea.
typicully consists of w county containing a city of at least 50.000
inhabitants, plus surrounding counties that are met ropolitan in natyre
and integrated with the central county by commmting.) “Rural renais-
sance” refers to inereasing migration to towns and counties that are en-
tire]v rural and not linked to an SMSA, Table 11 shows recent popula-
tion growth and net migration for the United States by type of county.

TABLE 11.—POPULATION CHANGE BY METROPOLITAN STATUS: 1960-1976

Average annual Avenage annpal

percent population rate of net

change migration ¢
1960-70 1970-76 1960-70 1970-76
Total, United States._ . .. ... 1,3 0.9 0.2 0.2
Metropolitan counties z_ . . . L7 .8 . N
Nonmetropolitan counties. .4 1.3 -.6 g
Adjacent counties ?_,, e N 1.4 -.3 .8
Nonadjacent counties_.. ... .. ... ... .. T 1 1.2 -.9 .6

! Nat migratios :ates result from subtracting the number leaving an area from the number arriving and dividing by
the &owlauqn at th» bonmmns of the spectfied period.

3 Mutropolit:.n status as of 1974,

3 Nonmeatropolitan counties adjacent to SMAS's,

Source: Derived from data i <tatement by C-lvin L. Beale before the U.S. House Select Comanittee .n Population,
Feb. 8 1978, His data are based on the 1970 Census and Current Population Reports, Bureau of the Census.

Beeause of the recent low birth rate, the movement to nonmetro-
politan areas has had a major impact on the Nation's major urban
centers, many of which are older, northern cities. In the 1967, arly
Pittsburgh among the 20 largest SMNAs lost poirlation: hy 1975,
cight more were declining (Cincinnati, Cleveland, Fos Angeles-Long
Beach. Newark, New York., Philadelphia. St. Louis. and Seattle-
Everett). By 1975, one in six of all 239 metropolitan areas in the
United States had lost population, and one in thiee metropolitan resi-
uents was fiving in an area of population decline, Favion within grow.
‘ng metropolitan areas, central cities themscelves are not neeessarily
wide o ng population, Counting all moves within and bet ween SMS A+,
centrid etties lost 2,5 million people to the noncent ral parts of S MsAs
during the Mereh 1975-Mareh 1977 period,

Population Tos: is not & phenomenan limited to northern eities, In
tine South, which eceently has grown eapidly overall, the eTperionee
of cities has heen mixed. Houston and Fort Landerdnie have bees
inereasing in population, hoth within the city Honts sind in the sur-
rounding areas. while Atianta and Dallas have declinine contral ~ities
bt rrowing SMSAs In addition, there ave sons . i Soath
whielo recently lost populetion both in the cent. al <., and in the
SMSA asa whole—Savannah. Georgia, and Pine Bhutl, Arkansas. for
example.

9
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2. REGION AL REDISTRIBUTION

The 1970s have seen mujor redistributions of population among the
Nation's four regions. From 1970 to 1975, the South’s population
increased by 5.1 million people, in contrast to 3.4 million in the previous
five-year period. On the other hand, the North Central vegion's popula-
tion increase has slowed considerably. and the Northeast haos had very
little growth,

Figure "5 hows the Census Borean's vegional divisions, Table 12

divides the population change of the four regions into naturl increase
(births minus deaths) and net migration components, The Northeast
yrovides an exceilent example of how a shift in net migration. in con-
junction with a lower birth rate, ean combine to nait popnlation
growth in a region. In contrast, despite even more severe migratory
losses in the North Central region than in the Northea-t. somewhat
higher rates of natural inerease linve continned popnlation growth in
the North Central region.

FIGURL 1%

Map of the U.S5., Showing Census Divisions .and Regions
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Source:  U.S%. Bureau of the Census,
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TABLE 12.—POPULATION CHANGE COMPONENTS BY REGION (MILLIONS): 1950-1975
[Nt =natural increase: NM =net migration}

1950-55 1955-60 1960-65 1965-70 1970-75

Raglon L1] NM L1 NM Nt NM NI NM NI NM
Northeast 2.3 0.4 2.6 0.0 2.3 0.3 1.6 0.1 1.0 -0,7
North Centr: 3.5 .4 39 -7 33 -.8 2,3 .1 1.3 -8
South,. 4.5 -6 4.7 .3 4.2 .3 3.0 .4 2.5 2.6
West, ... ... 1.9 1.9 2,2 2.0 2.2 1.7 L7 1.1 1.5 | M

United States_.. 12,1 L0 132 L7 1.0 1.5 8.7 .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 and North Central
regions have been moving to the Sonth and Woest. especially into the
Sonth Atlantic and Mountain States. Before 1970, population move-
ments to Florida accounted for a substantial proportion of the positive
net migration for the Sonth. However, from 1970 to 1975 all but one of
the sonthern States. Louisinna, expericeo~ 1 positive net migration.
Florida has continued to lead the way ».th a population growth of
22,9 percent for 1970 to 1975,

Also contributing to the net influx to the South since 1970 is the fact
that the mnnbers of black migrants to und from the area are almost
in balance, in contrust to the ont-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 ocenrred, the population
wonld have increased more rupidly in the South than in the North,

In the West. California no longer receives most of the neweomers to
the region, as it Jid prior to 1965. Between 1960 and 1965 thn other
twelve States had a net influx of 200,000 people, less than one-s- vendh
of California’s shave, In comparizon, between 1970 and 1975 the twelve
States gained one million throngh net in-migration, more than iwice
the gain for California.

3. FUTURE POPULATION MOVEMENTS

We know that the T8, population will grow by 40 to 50 million
people by the turn of the century, but it is difienlt to say where they
will live. Most. likely, the migration from Fast to West —continnons
throughout TS, historv—can be expected to continue. However, it
remains to be ~een whether the recent movement from North to South
represents a new long-term trend rather than a temporary response to
the recent severe economie recession, During the Great Depression,
unemployed persons in industrial arens returned temporarily to their
places of origin where family connections and marginal jobs existed,

The futnre pattern of metropolitan-nonmetropolitan nugration aiso
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 snch 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 problen: of predicting misration les in the realityv that
it is a two-way phenomenon. consisting of ont-migration and in-
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migration. Net migration statisties result from subtracting one group
from the other; there is no such person us o “net migrant.” Conse-
quently, the Burenu of the Census calenlates in-migration and out-
migration sepurately when making its population projections for
States and metropolitan areas,

Out-migration 15 projected for ench subnational area using rates
ed on the responses to the H-year retrospective question on migra-
tion in the most recent census, The total amount of out-migration from
all the areas is then allocated as in-iigeation to the various arens on
the busis of proportions derived from the census data, Of course, such
a prejection procedure nssumes that past migration trends will con-
tinie, o very tenuous assumption indeed, The farther into the future
the projection is being made, the more fikely it is that error will result.

Analternative approuch is to base net migration projections on pro-
jeeted socioeconomic data. In its population projections for 173 eco-
nomic arens in the U.S., the Burcau of Economice Analysis assumes
that, except in the case of the elderly, the major motivating factor in
migration is economic opportunity, First, employment in an area is
projected on the basis of projections of lnbor enrnings, then net nigra-
tion and population are projected on the basis of the employvment
tignres, More work needs to be done on this nmethod, though, because
the catsal relationships between the variables have not been completely
wdentified,

B. Cavses or Poperarion REpiSTRIBUTION

More than one Ameriean in six moves in typical year, Table 13
shows mobility in the 175, by age and by the type of boundaries erossed
frone Mareh 1975 to March 1976, 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 a change in cmployment. Even so. the moves
of 36 miltion people have serious consequendes for the places involved,
beeause ditferent types of people stay and go.



TABLE 13- GENEAAL MOBILITY, BY 10-YEAR AGE GROUPS: MARCH 1575 TO NARCH 196
[Numbersin millons
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1, WHO MOVES AND WHY?

-t present half of all Americans who move are either adults age 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.derly is important because their destina-
tions are concentrated in warm climate arcas and such other specific
ureas as the Ozarks, northern New Eng'.nd, and the upper Great
Lakes regions. The move: «f the older population increase demand for
certain types of public =+ 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 beiny significantly better clsewhere. “pulled” b advantages
of the new Llace, as when retirees move to recreational arens. Both
push and pull factors can operate simultancously. For example, a rea-
son frequently given by young couples with children for moving from
the city to the suburixs is that the schools in the city are bud 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—
including direct costs, costs of information, opportunity costs, and psy-
chological costs—are 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 deeisions of individuals.
In a recent study of the mobility of married couples. Dr. Julie Da-
Vanzo of the Rand Corporation concluded that those who are uneni-
ployed do in fact respond to the relative amount of unemployment in
their area of residenee, whereas others who are employed either do not
respond or el respond in the direction opposite to that expected-—
that is, they move to a place where the unemployment rate is even
higher.

Tnemployed 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 NSelect Conmumittee that, in the nid-1960s,
over half those living in depressed areas thought that their living
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conditions were as good as or better than anywhere else, and one-third
thought thut local employment conditions were better than elsewhere.
She also noted that, when some of the unem rloyed did move, they
returied 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 area.

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-ussistance allowances, reeent studies show' tliat in
fact the image of the welfare-sccking migrant is largely n myth. The
availability of publie assistan e in o place tends to keep recipients
from moving on to another j-luce. In ctfect, the higher proportion of
welfare recipients in cities i- o to low out-migration ruther than to
migration into the aren,

2, MOVEM ECONOMIC ACTIVITY

There is u strong po-itiv. ..ationshij between migration and the
growth of employment. in viwe 1970-75 period, non-agricultural em-
loyment grew in the usbalt i South Census Region, excluding Mary-
and, Delaware, and Wushington, D.C.) at a rate twice that of tﬁe
United States as n whe? t:«d almost thirteen times that of the North-
ern Industrial Tier ('« w.c¢ ast North Central States, plus the
Northeust Census Rce. . except Maine, Vermont, and New Hanip-
shire). Similarly, the «- onomic base of the West has expanded since
1970, even though vosts 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 us Phoenix and San Jose.

Although it is not yet entirely clear whether jobs or seople m e
first, recent studies have found that the migration of firms. thongn
stimulating newspaper headlines. has not been an important coni-
ponent of employnient shifts. Instead, gains and losses have heen 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 1970 to 1972,

TABLE 14.—~AVERAGE PERCENTAGE EMPLOYMENT CHANGE BY REGION: 1970-72

Type of transition of firm

Inemigra-  Qut-migra-

Area Net change 8irths Qeath~  Expansion Contraction tion tion
Northeast. . -6.3 4.6 -j2.2 11.2 -9.8 0.4 -0.5
North Centrsi.... . .. -3.2 4.9 -10.7 1.7 -9.1 .2 -2

outh. . e .2 1.6 -12.3 14.1 -9.3 .3 -2
West, ... ............. -1.9 1.3 -14.1 15.3 —-10.5 .2 —-.1

Source: Peter M, Allaman and Oawid L. B:rch, “*Components of Emp’uyment Change for States by tndustry Group,
1970-72,"* Working Paper No. 5, Joint Center for Urban Studies of the Massachusetts Inst.tute of Yechnology and Harvard

University, 1975,
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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 ! IN EMPLOYMENT FOR METROPOLITAN AND RURAL AREAS BY ECONOMIC
SECTOR: 1970-1972

Net porcanuﬁo change, 1970~
1972 lor—

Industry Metropolitan Rural
Agriculture. . -3.6 -1.7
Manutacturing -10.0 -5.5
Other industry =2.7 .2
Trade.......... 2.7 14.0
S OIVIC®. . ot coe e ieie e amreranaas mcimaeemaraeeanerraraonanaanas 1.6 8.3

L RN -3.9 1.5

1 These net change figures have not been adjusted for a known underreporting of new firm formation. They are naver-
theless consisient, although fow, across the board.

Source: Oavid L. Birch, ''Regional Differences in Factor Costs: Labor, Land, Capital, and Transportation,* dralt.

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, stemining fromn

deeper economic and technological causes. that has been

the main stimulus of the population redistribution, with the

~-—]ure-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 contribnted 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 hefore 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 arcas are more efficient and desirable. Rising
real incomes and the greater use of cars and trincks have enabled
hoth firms and honseholds to satisfy their preferences.

3. COVERNMENT INFLUENCES

Do the decisions, activities, and programs of the Federal Govern-
ment. play a part in encouraging or facilitating the movement of
population and firms? Researchers have studied whether Federal
spending Ias influenced migration between regions of the United
States throngl its impact on per capita income and employment op-
portunities. Dr. Carol Jusenius and Dr, Larry Ledebur, while visiting
scholars 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

A3-60H—-T8-—T



O

ERIC

Aruitoxt provided by Eic:

move no honinetropolitan areas,

90

Frostbelt regions, as shown in Table 16. They concluded that, even
though Federal taxes are smaller and Federal expenditures are
lnrger per capita in the South, Federal intervention has not elim-

inated regional income differences.

TABLE 16.—REGIONAL COMPARISONS OF FEOERAL INFLUENCES ON ECONOMIC DEVELOPMENT

Northern
Sunbelt- industrial _ Total
South ? tier?  United States
Per capita Fusonal income... $5,176 $6, 265 $5, 902
t 1,188 1,560 1,412
Par capita Federal taxes 356 Y224 Wit

Per capita Federal spending. .

1South Census Region, excluding Maryland, Delaware, Washington, 0.C. . .
2 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
£conomic Oechine,’* Economic Oevelopment Administration Research Report, November 1976,

Nimilarly, 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 Luman resources develop-
ment—the largest category—Dr. Tweeten fonnd that noninetropolitan
avens are not receiving Federal aid commensurate with their relative
need, according to various socioeconomic measures. Thus, this analysis
indicates that Federal expenditures are not providing an incentive to

TABLE 17.—FEODERAL EXPENOITURES PER CAPITA BY TYPE OF COUNTY: FISCAL YEAR 1976

Kanamsotro-
palitan  Metropolitan

Human resource development

HousIng. ... ... ool 105
Community and industrial development . 153 132
Agriculture and natural resources. .. . 90 23
Defense and space. 219 468
Other 41

Lan 1,545

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

Tfas the Federal Government. then. had no role in the movement of
population within the United States? ‘Though evidence of such a role
15 seanty, the Federal Government has affected migration indirectly
threngh various programs. One frequently cited example is the influ-
ence on migration of the interstate highway system. Researchers have
foumd a large positive correlation between the construetion of the sys-
tem and county population changes during the 1960-1970 period. In
particular, ereation of intersections spurred growth in counties with
urban populations in the 30,000 to 150,000 range.

severnl resenrchers have examined the effeets of specific Federal
taxes and subsidies on migration. Drs. George Peterson and Thomas
Muller of the Urban Institute suggest that, “Systematic Federal sub-
sidies for new capital investment . . . have tended to speed up the

R
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process of regional and metropolitan adjustment, by enconraging the
premature serappage of older facilities,” President Carter’s 1978 tax
proposals explicitly recognize this factor by making rvehabilitated as
well ns new struetures eligible for investment tax credit.

NSimilarly, deduetibility from Federal income taxes of mortgage in-
tevest. and property tax payments ('ncmn-uf:vs home ownership and.
consequently, moves from the eities to the snbnrbs. ‘The growing popu-
lavity of cooperative and condominium ownership in citiex conld
partiadly negate the ~suburban bins of this tax provision, Dr. Luther
Tweeten told the Seleet Committee that Federal assistance to rnral
areas in the form of grants and concessional lonns for such services as
water,sewers, and electrie power makes no distinetion on the basis of
ability to pay and there fore also encourages movements to the conntry-
~ide, ‘These programs “enconrage sprawl, high costs of services to low
density settlement patterns. nnsightly development and excessive en-
erav nse (e, aasoline for commuting).” he said.

These are only o few examples of the indiveet impact of the Federal

“CGiovernment on the movement of population within the United States,

P'olicies which were not intended to affeet migration nevertheless
appear to have done so, Althongh consideration was not given to the
social costs and benefits associated with migration when these pro-
grams were developed. the consequenees of these popnlation move-
nents mist now be considered,

(. Areas Losive Porviarion

Whether loss of popnlation is.at blessing. a disaster, or just another
stuge in a loeality’s development is determined by the composition of
the population change and the community’s response to the change,
Mare often than not. however, aresis are not well prepaved to respond
to popnlation decline, onr Nation having been more accustowmed to
growth, D, William Alonso, director of the Center for Population
Stadies of Havvard University, ecantioned that onr society <hould give
at least some attention to the problems of deeline bheeanse all prior
aeademie and business thinking has focused on growth,

1, CONSEQUENCES OF ProPULATION LOSss

Deemns e migeants generally ave better educated and have higher in-
comes than non-migrants, their moves have snbstantial social and
veonomic impact on hoth their old and new places of residence. Arens
experiencing prolonged ontward movement generally have an under-
representation of voung adults and an overrepresentation of late mid-
Me-aged and elderly people, as vounger people leave and older people
<tay behind, This older age struetnre, as well as the decrense in per
capita income and in emplovient typically associated with it. has an
adverse effect on the personal tax base.

With general economie decline, the corporate tax baze also erodes,
I-zally. however, there is no commensurate reduction of demands for
puthlie service, Indeed. per eapita ontlays for loeal rovernment servieces
are higherin declining eities than in growing eities. Barriers to cutting
publie service costs in loealities with declining popnlations inelnde in-
Hlation. eollective hargaining, and public debt commitments.
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Net movement within an SMSA from the central city to the
periphery of the SMS.A can lead to jurisdictional problems, especially
where annexation of ontlying aveax is not a practical possibility. Al-
thongh an SMS.A may be integrated in one sense through commuting
amd nu=e of central eity nmenities by subnrbanites, the less affhient resi-
dents of the central city may bear a disproportionate share of the taxa-
tion for services used by all the area’s vesidents. Thus, the political
reaiities of some SMSAs may be economieally detrimental,

Adjusting to fluctnating student enrollment caused by variations in
fertility is made more diflientt by migration of families into or out of
school districts, Some school districts with contral city populations
find themselves confronted by a declining tax hage in much the same
faxhion as the city governments themselves, Their problems are con-
plicated by the tendeney of State governments to base their contribu-
tions to school systems on enrollment fignres. Some distvicts, therefore,
face the problem of reduced assistance at the very time that their own
resonrees are diminishing,

Loss of population slows demand for honsing and other eapital
investments that strongly atlect the economie health of the community.
Departing wage earners take with them their expenditures for goods
and serviees, This loss, incitself, can weaken the economie vitality of a
commnnity, rednce the number of employed people, raise uneniploy-
ment rates and, in time, reduee State and local government revenues.

Formulas for the distribution of Federal aid among localitios and
regions typically depend. in part. on the size of the population. Tf n
recion loses population, it is likely also to lose funds at a time wher,
it needs Federal assistanee most. As Dr. David.Bireh., director of the
Program on Neighborhood and Regional Change at the Massachusetts
tostitute of Technology. pointed ont '

When we formulated all of these policies and formmlas and
everything, all the notions were bused on growth, . . . No.
now, all of a sudden, many cities ave faced with the prospect
of going back down throush a threshold that was never in-
tended asa down one,

Another implication of migration ix its effect on the distribution of
poiitieal power, Tf migration continues at the present pace, at least
ecleven seatsin the Honse of Representatives will he reapportioned after
the 1990 Census, The Northeast and Fast North Central states will
fose seats, with New York alone expected to give up four, The South
will probably gain as many as seven seats and the West fonr, As a
re~ult. the Sonth and West will together represent a majority of seats
in the Touse for the first time, Stmilarly. there has been a redistribu-
tion of political power from central cities to the suburbs and rural
areas, as the recont population <hifts have occeurred,

0, RESPONSES TO POPULATION LOSS

ITow shonid communities respond to popunlation deeline? Shonld an
effort o made to reverse the direction of popnlation movements?
Wounld resources be better spent ameliorating the negative effects of
population decline 2 Shonld hoth courses he prursued ?
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a. Balanced National Growth

Most experts believe it would be very diflicult to reverse the direc-
tion of population movements. For example, Dr. Leven stated in his
testimony before the Select Committec:

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

Dr. Roy Bahl of the Metropolitan Studies Program at Syracusc

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 governnients to take ancconnt of the unfavorable effect=
of population and economic deceline, would male mmore sense as
a strategy.

Consequently, proposals for “balanced national growth™ niay not
be the most etfective way to respond to changing population distribu-
tion within the United States. First, population decline, although con-
centrated more in some areas of the country than others, is not totally a
regional phenomenon. Some localities which ave losing population are
located in a growing region. Regional solutions wonld not neceszavily
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 lecel of economie development or the rate of economic
development be compared? Are simple meuasures of population growth
or decline better than more sophisticated measnres 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 no real basis in spite of there being legislation which says that
balanced growth is a national goal.”

Third, such policics probably wonld not effectively address the
pressing needs of the disadvantaged populations left behind in de-
clining areas, Finally, they might not even suceeed in providing reliet
to the needy #reas because, to win approval of the legislation, the pro-
erams probably would have to provide benefits for other areas. The
trade-otf between “targeting™ funds for their nrost effective use and
“spreading™ funds in order to assure support for the programs thent-
selves is inherent in the formulas that allocate most forms of inter-
governmental financial assistance.

1) i
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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 chunging
environment or pursue opportunities elsewhere, ’I‘h(-{ emphasized
that n minimal level of social and public services should be maintained
during the transition periods to those people who nre not mobile and
who do not adapt casily. 'The elderly provide a perfect example of
group of people with a limited set of options who suffer most from
the cnrtui‘mcnt of services in response to tax and expenditure cut-
backs.

Onae way in which the Federal Government could help communitics
with seriously declining population and changing age composition
would be the assumiption of greater responsibility for those services
with a larger income redistribntion component. For example, greater
Federal responsibility for welfare puyments wounld ensure support for
those unable to move; also evidence from negative income tax expori-
ments suggests that federalizing welfare would encomrage individuals
to investigate opportunities for self-support in new loeales without
fearing a loss of benefits i f unsnecessful,

Another potential role for the Federal Government in aiding indi-
viduals in areas of declining population is through employment pro-
grams, both publie and private. The Comprehensive Employment and
Training Act (CETA) progrum has met with considerable sneeess.
with approximately 2.4 nillion persons participuting in fiscal vear
1977, The program, however, has been criticized for insufficiently im-
proving the future emplovability of trainces. Another problem has
heen the large number of eligible persons.relative to the jobs available
through the program. The National Commission for Manpower Policy
has recommended that additional resonrees be allocated to areas with
concentrations of the strincturally unemployed (those who have heen
nnemployed for at least 15 ont of the preceding 20 weeks), as well as
that funds be provided on the basis of individual eligibility.

The Manpower Commission has also nreed the Administration to
encourage greater involvement of the private sector in meeting the
Nation's employment objectives. Tn presenting his National Urban
Poliey, the President proposed a three-vear prograns of labor-inten-
sive public works to renovate publie facilitios, Tt is exthinated that the
program, which wonld be funded at &1 billion a vear., would create
SHO0D private jobs direetly, half of which wonld be reserved for dis-
advantaged workers referred by the CETA system,

Dr, Tweeten testified that, in rnral aveas at least. it is more cost-
effective to generate a permanent job through aid to private industry
than to provide short-term employment through publie programs. ITe
snagested giving indneements, such as tax write-offs and wage snp-
plements, to private enterprise to hire more peaple i areas with hieh
nnemployment or underemployment. Also, Dr. Bireh sugeested that
efforts not he coneentrated solely on the mannfacturing sector, which
has recently provided fewer employment opportunities while employ-
ment in the service cector is growing mpidly. The needs of this latter
~ector for working eapital. as opposed to plants and eapital equip-
ment, shonld be given greater attention, he said,

ll/ ?
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¢. Relocation Assistance to Individuals
Another potential role for public policy, as suggested by Dr.
DaVanzo:

.« . would be to strengthen the economic effectiveness of
migration by ennbling unemployed potentinl migrants to
plan more effectively and by supplying themn with informa-
tion to broaden their range of choice of potentinl destinations
considered,

Of course. for the underemployed or those dependent on public
assistance, the risks involved in making a move are high when there
is no assurance of n better sitnation in their new place of residence.
In these cases, in addition to providing hetter information to the po-
tential migrants, giving transitional assistance—providing some sort
of finuncial back-up so that a family need not risk all its security on
an nncertain move—could prove helpful. Also, the Federal Govern-
ment could help develop training programs linked to job opportuni-
ties in growing localities. In her testimony, Dr. DaVanzo reported:
Al major western European countries now have some form -
of subsidy to assist persons migrating from rural to urban
areas. Fxperinmental reloeation assistance programs in the
United States (condueted between 1965 and 1969 under the
auspices of the Department of Labor) have demonstrated
that many unemiployed persons willing to relocate can be
helped to find jobs and increase their carnings elsewhere,

d.Vid to Local Gorernments

Of course, wiving priority to the needs of individoals affected by
population decline does not imply the neglect. of the problems facing
the communities losing population and their governmental hodies.
Many of the wayvs in which the Federal Government. could act to
neliorate the negative impact of these changes on individnals conld
be institnted only through support to local governments. Further-
more, the quality of services provided solely by these governments ob-
viously has a strong impact. on the well-heing of the individuals in
those areas, The Seleet Committee’s witnesses stressed. however, that.
sneh abd shonld assist the governments in declining areas in making
tiseal adjustments only during a clearly defined transition period, so
that loeal governments de not come to depend permanently on Federal
aid.

The Federal fGovernment could also modify its expenditure policies
to aid areas which are losing population, For example, in his National
rban Policy. the President. indieated that. central eities will be given
priovity over outlying areas in the location of Federal office facilitios.
The Carter Administration alko proposes to use Federal procurement
contract set-a=ides to stimulate cconomie growth in areas with economic
need.

o, Local Responses

Local governments themselves can institute some policies to deai
with population decline, althongh ax mentioned before. it is almost
impossible completely to reverse the pattern of recent population
flows, Tn particular, policies ean he instituted to maintain or incrense

i3



O

ERIC

Aruitoxt provided by Eic:

96

economic activity. As disenssed earlier, migration of firms has been
minimal, so it may be fruitless to try to lure businesses from other
arcas. However, it is iinportant to encourage businesses to start up or
expund in the locality. Dr, Birch presented some specific suggestions
in the Committee hearings:

When you ask entrepreneurs in New Hampshire why they
are in New Hmnpshire and not Massachusetts, they iminedi-
ately give von the swne list every time, The list includes the
fuct that there is no tax loss carry-forward legislation in
Massachusetts, An entrepreneur who starts up a business in
Mussachusetts gets taxed at the full rnte the first year he
makes & profit regardless of the losses incurred np to that
point,

The Massachusetts unemployment compensation system is
very puitive, as is the workmen compensation system. The
personal income tax is very offensive to managers, and it ix
managers who are making entrepreneurial location decisions.
The sales tax in Massachusetts is considered to be very oner-
ous. There is a lot of very similar anti-husiness legislation in
the cities. Tf places like Massachusetts are going to decline
gracefully, I think they are going to have to tip the balance
hack in favor of the enterprenenr b fore the entreprencurs are
all gone.

It mnst be remembered, however, that the loeal governments walk a
tightrope in tryving to make their arcas attractive to business, while
raising enongh revenne to fund sevviees that their citizens need. As
Dr. Bahl testified:

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

Of course, the fiseal sitnation of central cities could be improved
substantinlly it the suburban tax base could be tapped more fully,
This alternative has not proved to he politically feasible in the north-
eit United States hut has been adopted in Flovida, Oklahoma. Ten-
nessee, Virginia, and other States,

To deal with lowered housing demand and to influence loeation
decisions of households as opposed to firms. there are several possible
strategies which ean be employved by local governments. One is the
revitalization strategy, which many urban analysts see as infeasible
and, in some ecases, undesivable, A\ complete revitalization——that is,
retnrning the population to its previous peak—may serve to keep too
many units in the city’'s housing inventory and possibly result in fure-
ther declines in property values, The revival of certain key areas of a
eity may be more effective. Dr, Anthony Downs suggested a “spread-
oul. thinning strategy,” which he defined as “removing a few units
from the inventory in many different neighborhoods, o no one experi-
ences any decline in property values,” e cited as an example the
experience of Akron, Ohio, which has outlawed housing nnits formerly
located in converted garages behind homes.

1(/4
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In generai, Dr. Downs urged the development of public policies
which strengthen non-economic linkages within neighborhoods, bi-
cuise the actions of individual “omeowners with respect to the up-
keep of their housing “ave an « ‘fect on the value of other housing
in the same ncighborhood. Therefore, it may he necessary for gov-
ernment to intervene to ensure that the socinl, as well as private, costs
amd beneiits of neighborliood change are considered. Dr, Downs ree-
ontnended 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 diseretion, rather than through categorienl
programs,

D. Anreas Garnize Porvrarion

L. CONSEQUENCES OF POFULATION GAIN

Aveas growing in population enjoy increased tax revenucs and
higher spending, which stimulate the local cconomy. Iowever, growth
can be as painful as decline. Rapid growth means an increase in the
demand for servives which governments must meet, if existing pub-
lic services are not to he overburdened. For example, burgeoning
sehool enrollment necessitates the construction of new facilities, Sinall
growing conununities, which relied on part-time police officers and
volunteer firefighters in the past, may need to hire new public work-
ers. New home  construction requires expansion of drainage, sewer,
tran=portation, and water svstems,

As the need for services grows with the connaunity, so does the
unit costs of these services. .\mmong the reasons for these higher unit
costs are higher avernge wages for municipal employees in arowing
communities than in stable communities and diseconomies of senle
in providing such public services as police and fire protection, road
maintenance. and <anitation services other than sewerage,

The growth of nonmetropolitan areas also raises jurisdictional
aues, Although only approsimately 30 pereent of the T1.S. popula-
tion lived in nonmetropolitan arveas'in 1974 these areas contained 83
percent of the county governments, S0 percent of the townships. and
70 percent of the municipalities. The Advisory Commission on Inter-
governmental Relations has rveported that, in comparicon to metro-
politan governments,

.+« . nonmetropolitan governments provide fewer serv-
ices, have less administrative leadership eapacity. tend to-
ward diseconomies of =eale. have inadequate financial hases,
and use intergovernmmental eooperation agreements less fre-
quently,

Therefore, the much-heralded “rural renaissance’ niay have some
negative implications for government efliciency.

In addition. increased population growth ¢an exert pressure on the
environment. and resources of growing areas. Rivalries over water
supply are arising in areas of the South and West. Tnereased industry
alel anto 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-
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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 partienlarly delicately balanced arcas, such as the Florida
Peninsula,

2. RESPONSES TO POPULATION GAIN
a. Federal Response

What, if any, should be the role of the Federal Government in aud-
ing areas with growing population: First, theve could be greater eon-
cern abont the impaet of various Feacral programs on migration de-
eisions when these programs are first proposed. Seeond, in eases where
the Federal Government plaees an nnfair burden on a local commnnity
throngh its policies, some form of compensution could He considered.
For example. such compensation is enrrently provided under seetion
608 of Publie Law 93-5532, whieh is intended to ameliorate fiseal prob-
lems related to the construction of a lavge defense facility in Kitsup
C'ounty, Washington. Another example of special compensation is the
(.5, Coastal Zona Management Act of 1972, as nmended in 1976, which
aims to offset adverse economie and environmental impacts due to
energyv-relnted population growth,

Dr, T'weeten suggested that in rural nreas:

... the Federnl government need not pour a lot of money
into the problems of growth. The Federal input can take
the form, largely, of un expansion in extension activities of
the type we know so well in agrienlture, Speeifically, the Co-
operative Extension Service, which is very active in rural de-
velopment as well as agrienlture, . .. They (rural communi-
ties) need some he.p from the outside in terms of being able to
organize, coordinate, and plan their activities.

b, State and Local Bespe ases
1

The State ¢f Huwaii has Leon particularly active in trying to limit
its population growth. Sinee 1960, Hawnii’s population growth rate
lias been about twice that of the Nation as a whole, Sinee 1970 elose
to 40 prercent of that growth has been due to net immigration of alieus,
a matier of special coneern, given Hawaii's limited physical size, Gov-
ernar George Arivoshi has proposed that the Federal Government
plice restrietions npon the number of immigrants who ean =ettle in
any given State and upon migration bet ween States of those who have
recently moved to the United States,

Officials of the State of Hawaii are especially troubled by the costs
for welfare, housing, and unemployment benefits for new res'dents
who are not able to support themselves. Since the Supreme Conrt_has
ruled that the right to move from one State to another is covered by
the 14th Amer-ment, the Constitution would have to be amended to
implement n proposai to limit migration, and such aetion is unlikely
in the foreseeable future. IHowever, greater Federal assistance, espe-
einlly for socinl services, might be considered as a way to solve part of
the problems. as was mentioned with respect to the probleris of areas
loxing population,
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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 cOnseTlences of population
growth. Studies of “carrying capacity” (how large a populition the
resources of the State can support) and projections of populetion and
service needs have been supported by the State.

Ameng the actions which have been proposed are promotion of em-
ployment opportusities for residents, restrictions on public assistance
to newcomaors, and controls on the rate of growth and location of tour-
ist prcommodations. As a result of all this effort, on May 29, 1978,
Huwaii became the first State to adopt, by stutute n Stnte plan for future
long-range development. Mrs, Eileen .\nderson, Director of Finance,
Stato of Hawaii, testified that, of the actions suggested to the State
legislature :

... proposals designed to redirce and stabilize overall popula-
tion growth and those designed to foster selected areas of
economic growth fared considerably better than did measures
designed to affeet population distribution, cither on or among
the islands.

Florida is another State that has tried to manage its population
growth, Sovere drought in southern Florida in 1970 and 1971 pre-
cipituted the enaetment in 1972 of legislation related to population
growth, including the Florida Environmental Land and Water Act of
1972, The aet identified specific geographic areas of critical concern to
the State and established principles to gmide the development of those
arcas; 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 impaet (DRI).
A fter some initial success, developers eroded its effectiveness by keep-
ing their developments just small enongh to escape DRI review.
Further legislation has inclnded the Loeal Government Comprehen-
sive Planning Act of 1975 which vequires that by July 1, 1979, all
local governments prepare and adopt a plar. for growth and develop-
ment. This year a comprehensive State plan was snbmitted to the
legizlatu o,

The expericence of Florida illustrates the importance of intergovern-
mental etfort in attending to issnes of growth management. IHowever,
Florida'’s story is not a completely successful one. Florida’s growth
management effort has sutfered 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 heavings “a slowdown in
terms of State growth management activity” and nrged increased Fed-
cral attention to growth management and analysis of mobility.

In particnlar, he called for Federal aid to loealities which lack the
funds or expertise to prepare comprehensive. high-quality plans re-
dquiired by the State’s Local Government Comprehiensive Planning Aet.
Federal monies allocated nnder seetion 701 of the Comprehensive
Planning Assistance Act of 1954 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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Sev.ral cities and towns that have felt inundated by new settlers are
seeking to cegulate further increnses in population, Boca Raton, Flor-
idp, placed a eap on the number of housing units; a Feder.al court, how-
ever, found the policy exclusionary and unconstitutional. Petalnmna,
California, on tho other hand, was upheld by Federal courts in insti-
tuting its Residentinl Development Control System of 1072, which
provides for review of lnrge developnents and sets yvearly quotas for
types of development in ench section of the city. Beeause ten percent
of the building permits must be for low- and moderate-income housing
and heenuse there is no arbitrary population cap, the plan was judged
non-vxelusionary.

Another possible response to vapid population growth is to make
residentinl construetion contingent upon the provision of additional

educationnl, sewage disposnl,nnd water supply faeilities, Such a policy

ghifts from old to new residents a large part of the cost of the addi-
fional public service that the neweomners require,

In conclusion, the cconomie nnd social consequences of population
movements are too great to legislate population redistribution even
at, the State and local levels, On the other hand, goveruments cannot.
avoid lealing with the consequences of nigration.

.. Dary axp Reseancir

Better planning for and accommodation of population movements
atn be accomplished through improved knowledge of eurvent migra-
tion. Severnl of the witnesses testified that more information is needed
on how often people move, to and from what places, and their cir-
cumstanees before and after the move,

Currently, the question asked on the Census of Population gives
information on change of residence from tive years ago. \s a rvesult,
movement is often missed, as 1 person may move awny andl then return
within the five-year interval, The Curvent. Population Survey gives
more frequent information on migration, but heenuse of limited sam-
ple size there is no geographical detadl, _

Dr. David Bireh sugeested to the Seleet Committee that one way to
crot more detailed, enrrent information on migration would be to have
the Census Bureau survey 20 percent of the population every two
vears rather than 100 percent of the population every ten years. Of
conrse, 1 complete ennmeration every ten years is reguired by the
Constitution for purposes of apportioning political representation.

Dre. Julie DaVanzo also noted that

Another probleny is that census data document quite eare-
fully charneteristies of people in the eensus year, <o we
Lnow insome detail what their characteristios were after they
wove. However, we often do not know mueh about their
charneteristies before they moved. This makes it difieult to
infer theiv motivations,

Although detailed population information for small jurisdictions
is more costly to collect and analyze than aggregate data, it is crueial
to attaining a hetter idea of the social and economic costs und benelits
of populution movements, as well as the basis for developing appro-
priate responses.

I

‘o



O

ERIC

Aruitoxt provided by Eic:

101
'el'ul N
Research on internal migration is conducted jn s¢, of I-IQI‘ Sderal
agencies, primarily the Bureau of the Census, the Bured on, a]] ) homic
Analysis, and the Economic Lievelopment Adminjstrat! plent (Seated
in the Department of Comuierce. The Economic Develol, rese, \Winin-
istration has been the must active in supporting outsititatiy ch on
rhis topic. The Departments of Agriculture, Transfs. % and
Labor have also done some work on population moy-emess thoy
The Committee did not have the time to investig# «l I ughly
the efforts of the varions Federal agencies in thig reg? for in, Ve ver,
preliminary analysis indieates that there is clearly roor) (hat ; "Drove-
ment. In his testimony, Dr, William Alonso commented Dort
. neither in its internal operations nor in its 5',‘ill*'(l f:)f
outside work has the Federal Government pl“)'r;ll'c v
comprehensive and sustained work in the strut it}
dynamies of the geography of population,

\\D .
IV. PLANNING FOR POPULATION CIHANGE "~ Ly
CONSEQUENCES (
4 tan
Planning for population change and its (,-nnquut‘m““;!i\'id(\t‘lkc i
variety of forms. Buasieally, population policies ean w o tin *i-,l 1nto
two gronps: policies which respond to changes in p()l’lll‘ 1|lstri|)'“ and
distribution and policies whicly agfeet popnilation size ‘”_“-I’“le )y tion.
in the first ease, the approach to planning is to gntic’hae (.l)l)ul:l-
tion change and develop policies that will accommo At pution g,
Changes in the size, age composition, or geographic di-ﬁ'tl"fe(lerul"f the
populution ean, and often do, have profound effects on ° Tetiy, poli-
cies relating to health, edueation. envirommental (luzlllf}l rticul, hent,
and the economy. For example, programs that seyve ged ;) age
groups, such as edueation and Soctal Seenrity, ave aff®, prq,:\‘ctl_v
by the <hifting age structure of the population. FL‘('("; lll'b;\;\“ams
that distribute resources on a geographic basis, such #7 UFeey, and

raral development programs amd revenue sharing, wi al b(\(\q by
nigrition patterns, ()rn'u,msly. demographie factors sb con-
sidered in polievmaking in these areas. e g

Policies which affect popnlation size and distriputio? jze :11(: two
tvpes. First, policies may inadvertently affect popujation -, e fTo,, dis-
tribution. Fxamples include family planning prograttafluen s to
reduce mortality, and immigration Inws. Policies which Ll nga ™ the
geographic distribution of the population inelude the 1#/,n DePlan-
ning programs of the Departments of Housing angl Ul'v}'il‘onm(\ op-
ment (HU'D), Interior.