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To The President:

We have the honor to submit to you, through your
Camnittee on Rural Poverty, the Report of the National Advisory

Commission on Rural Poverty. This is in response to
instructions to the Commission as given in Executive

your
Order 11306

of September 27, 11966.

You will note from the signatures below that this
Report was unanimously approved by the members of the Camnission.

EDWARD T. BREATHITT, CHAIRMAN
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Task of the commission
In the President's Executive Order No. 11306, the National Advisory Commission on Rural Poverty was charged with the following responsibilities :
To make a comprehensive study and appraisal of the current economic situations and trends in American rural life, as they relate to
the existence of income and community problems of rural areas, including problems of low income, the status of rural labor, including farm
labor, unemployment and underemployment and retraining in usable
skills ; rural economic development and expanding opportunities;
sources of additional rural employment; availability of land and other
resources ; adequacy of food, nutrition, housing, health, and cultural
opportunities for rural families; the condition of children and youth
in rural areas and their status in an expanding national economy ;; the
impact of population and demographic changes, including rural migration; adequacy of rural community facilities and services; exploration
of new and better means of eliminating the causes which perpetuate
rural unemployment and underemployment, low income and poor facilities; and other related matters.
To evaluate the means by which existing programs, policies, and
activities relating to the economic status and community welfare of
rural people may be coordinated or better directed or redirected to
achieve the elimination of underemployment and low income of rural
people and to obtain' higher levels of community facilities and services.
To develop recommendations for action by local, State or Federal
governments or private enterprise as to the most efficient and promising
means of providing opportunities for the rural population to share in
American's abundance.

....1/.

Preface
In the Economic Opportunity Act of 1964 the Congress declared it to be
the policy of the United States to obliterate poverty.
Since that date, antipoverty programs of unusual scope and variety have
been developed and put into effect by Federal, State, and local governments
and by numerous private organizations representing business, labor, church, and
other interested groups. Many of these programs have had a significant effect.
A heavy burden of poverty remains, however.

Most of the antipoverty effort has been aimed at urban poverty. Few of
the new programs have had a major impact on rural America. Yet, as President Johnson indicated by his Executive order creating the National Advisory
Commission on Rural Poverty, the problem of poverty in rural areas is so acute
as to require immediate and special attention. The heavy migration from. rural
America to the blighted areas of our major cities clearly shows how bad economic
and social conditions are in rural areas.
This Commission has assembled the facts of rural poverty and on the basis
of these facts has made specific recommendations calling for major changes in
our antipoverty programs. The Commission's objective is both to give immediate
aid to the rural poor and to attack the causes of their poverty.
Chapters 1 and 2. of this report focus sharply on current conditions in rural
America and On the urgent need for action. The relationship between the poverty
in our central cities and in rural areas is clearly established, and the Commis.

sion emphasizes the futility .of attempts to solve the urban problem without
comparable efforts to solve the rural problem.

Chapters 3 through 14 examine specific rural problemsunemployment,
health, education, housing, deteriorating communities, existing government pro.gramsand suggest both new programs and changes in current ones. The
Commission's recommendations call for specific action by all units of govern-

mentloca, State, and Federalas well as by private groups and individual

citizens.
Before framing its recommendations the Commission obtained information
from numerous sources, public and private. The firsthand testimony of the rural
poor. was sought and obtained at public hearings. The Commission's staff assembled anti analyzed data made available by numerous institutions, including
.

Federal, State, and -local agencies. Also members of the staff and leading
authorities outside the staff conducted original research for the Commission.
In three public hearings the Commission received oral testimony from 105
witnesses: In addition, many papers were submitted for the record. These hearings were conducted at Tucson, Ariz., on January 26 and 27, 1967, at Memphis,
Tenn., on February 2 and 3, and at Washington, D.C., on February 15, 16, and
17. The Commission, also heard testimony at Berea, Ky., on conditions in eastern
Kentucky, and in Puerto Rico and the Virgin Islands. Verbatim transcripts
of the hearings will be published.
In addition, the Commission has made, arrangements with some of the best
qualified students of rural poverty in the United States to prepare 45 technical
vii

papers on specific aspects of the problem. Some of these background papers will
be published later in a separate volume.
In its meetings the Commission deliberated as a body to assess the facts of
rural poverty and to arrive at its recommendations. The Commission was given
detailed information on each facet of the rural problem. The -recommendations

in this report, accordingly, reflect the judgment of the members of the
Commission.
While some of the recommendations may not be applicable to all parts of
the continental United States, and some are not applicable to Puerto Rico and

the Virgin Islands, it is believed that most of the recommendations can be

applied nationwide.
The Commission desires to express special appreciation for the excellent
cooperation given by those individuals who served as liaison with departments
and agencies of the Federal Government. The contribution made by the departments in providing the Commission with data and with information on current
programs was particularly valuable.
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Summary
This report is about a problem which many in
the United States do not realize exists. The problem is rural poverty. It affects some 14 million
Americans. Rural poverty is so widespread, and
so acute, as to be a national disgrace, and its consequences have swept into our cities, violently.

The urban riots during 1967 had their roots, in
considerable part, in rural poverty. A high proportion of the people crowded into city slums today
came there from rural slums. This fact alone makes

clear how large a stake the people of this nation
have in an attack on rural poverty.
The total number of rural poor would be even
larger than 14 million had not so many of them
moved to the city. They made the move because

count. We have not yet adjusted to the fact that in
the brief period of 15 years, from 1950 to 1965, new

machines and new methods increased farm output

in the United States by 45 percentand reduced
farm employment by 45 percent. Nor is there adequate awareness that during the next 15 years the

need for farm labor will declhie by another 45
percent. Changes like these on the farm are par-

alleled on a broader front throughout rural
America, affecting many activities other than
farming and touching many more rural people
than those on farms.

In contrast to the urban poor, the rural poor,

they wanted a job and a decent place to live. Some

notably the white, are not well organized, and have
few spokesmen for bringing the Nation's attention
to their problems. The more vocal and better orga-

have found them. Many have not. Many merely
exchanged life in a rural slum for life in an urban

current antipoverty programs.

nized urban poor gain most of the benefits of

slum, at exorbitant cost to themselves, to the cities,
and to rural America as well.
Even so, few migrants have returned to the rural

Until the past few years, the Nation's major
social welfare and labor legislation largely bypassed rural Americans, especially farmers and

areas they left. They have apparently concluded
that bad as conditions are in an urban slum, they

farmworkers. Farm people were excluded from the
Social Security Act until the mid-1950's. Farmers,

are worse in the rural slum they fled from. There is
evidence in the pages of this report to support their
conclusion.
This Nation has been largely oblivious to these
14 million impoverished people left behind in rural

America. Our programs for rural America are
woefully out of date.
Some of our rural programs, especially farm and

vocational agriculture programs, are relics from
an earlier era. They were developed in a period
during which the welfare of farm families*was
equated with the well-being of rural communities
and of all rural people. This no longer is so.
They were developed without anticipating the
vast changes in technology, and the consequences
of this technology to rural pepole. Instead of combating low incomes of rural people, these programs
have helped to create wealthy landowners while
largely bypassing the rural poor.
Most rural programs still do not take the speed
and consequences of technological change into ac-

farmworkers, and workers in agriculturally related occupations are still excluded from other
major labor legislation, including the unemployment insurance programs, the Labor-Management
Relations Act, the Fair Labor Standards Act, and
most State workman's compensation acts.
Because we have been oblivious of the rural poor,
we have abetted both rural and urban poverty, for
the two are closely linked through migration. The
hour is late for taking a close look at rural poverty,
gaining an understanding of its consequences, and
developing programs for doing something about
it, The Commission is unanimous in the conviction
that effective programs for solving the problems
of rural poverty will contribute to the solution of
urban poverty as well.

The facts of rural poverty are given in detail
later in this report. They are summarized in the
paragraphs that follow.
Rural poverty in the United States has no geographic boundaries. It is acute in the South, but

it is present and serious in the East, the West, and
the North. Rural poverty is not limited to Negroes.

It permeates all races and ethnic groups. Nor is
poverty limited to the farm. Our farm population
has declined until it is only a small' fraction of
our total rural population. Most of the rural poor
do not live on farm& They live in the open country,

in rural villages, and in small towns, Moreover,
contrary to a common misconception, whites outnumber nonwhites among the rural poor by a wide
margin. It is true, however, that an extremely high

proportion of Negroes in the rural South and
Indians on reservations are destitute.
Hunger, even among children, does exist among
the rural poor, as a group of physicians discovered
recently in a. visit to the rural South. They found
Negro children not getting enough food to sustain

life, and so disease ridden as to be beyond cure.
Malnutrition is even more widespread. The evidence appears in bad diets and in diseases which
often are a product of bad diets.

Disease and premature death are startlingly
high, among the rural poor. Infant mortality, for
instance, is far higher among the rural poor than
among the least privileged group in urban areas.
Chronic diseases also are common among both
young and old. And medical and dental care is
conspicuously absent.
Unemployment and underemployment are major
problems in rural America. The rate of unem-

past the rural community performed the services
needed by farmers and other rural people. Technological progress brought sharp declines in the
manpower needs of agriculture, forestry, fisheries,
and mining. Other industries have not replaced
the jobs lost, and they have supplied too few jobs
for the young entries in the labor market. Larger
towns and cities have taken over many of the
economic and social functions of the villages and
small towns.
The changes in rural America have rendered
obsolete many of the political boundaries to villages and counties. Thus these units operate on too
small a scale to be practicable. Their tax base has
eroded as their more able-bodied wage earners left
for jobs elsewhere. In consequence the public serv-

ices in the typical poor rural community are
grossly inadequate in number, magnitude, and
quality. Local government is no longer able to cope

with local needs.
As the communities ran downhill, they offered
fewer and fewer opportunities for anyone to earn
a living. The inadequately equipped young people
left in search of better opportunities elsewhere.
Those remaining behind have few resources with
which to earn incomes adequate for a decent living
and for revitalizing their communities.
For all practical purposes, then, most of the 14
million people in our poverty areas are outside our
market economy. So far as they are concerned, the
dramatic economic growth of the United States
might as well never have happened. It has brought
them few rewards. They are on the outside looking
in, and they need help.

ployment nationally is about 4 yercent. The rate
in rural areas averages about 18 percent. Among
famworkers, a recent study discovered that underemployment runs as high as 37 percent.
The rural poor have gone, and now go, to poor
schools. One result is that more than 3 million
rural adults are classified as illiterate& In both
educational facilities and opportunities, the rural
poor have been shortchanged.
Most of the rural poor live hi atrocious houses.

lation or the money has helped the rural poor.
Major farm legislation directed at commercial

One in every 13 houses in rural America is officially

farms has been successful in helping farmers ad-

classified as unfit to live in
Many of the rural poor live in chronically depressed poverty-stricken rural communities. Most
of the rural South is one vast poverty area. Indian
reservations contain heavy concentrations of poverty. But there also are impoverished rural communities in the upper Great Lakes region, in New
England, in Appalachia, in the Southwest, and in
other sections.
The community in rural poverty areas has all
but disappeared as an effective institution. In the

just supply to demand, but it has not helped

Congress and State legislatures from time to
time have enacted many laws and appropriated
large sums of money to aid the poverty stricken
and to help rural America. Very little of the legis-

farmers whose production is very small. And because the major social welfare and labor legislation
has descriminated against rural people, many of

the rural poorfarmers and farmworkers particularlyhave been denied unemployment insurance, denied the right of collective bargaining, and
denied the protection of workman's compensation
laws.
This Commiision questions the wisdom of mas-

sive public efforts to improve the lot of the poor

in our central cities without comparable efforts to
meet the needs of the poor in rural America. Unfortunately, as public programs improve the lot
of the urban poor, without making similar improvements in conditions for the rural poor, they

provide fresh incentive for the rural poor to

dents of rural America equality of ppportunity
with all other citizens. This must include equal
access to jobs, medical care, housing, education,
welfare, and all other public services, without regard to race, religion, or place of residence.
(2) The Commission recommends, as a matter

migrate to the central cities. The only solution is

of urgency, that the national policy of full em-

poverty.

The need is even greater in rural areas than in

been placed On the problems of poor rural people,
and problems of impoverished rural communities.

be given priority in legislation and appropriations. To the extent that private enterprise does
not provide sufficient employment for all those

a coordinated attack on both urban and rural

The Commission has endeavored to chart a
course to wipe out rural poverty. Emphasis has
Changes in existing programs and the development of new programs are considered. Action on
the immediate needs of the rural poor is emphasized, as well as action to change the conditions
which make them poor. Human development and
the physical resources needed for this development
are stressed. Improving the operation of the private economy in order to provide rural people

ployment, inaugurated in 1946, be made effective.

urban areas. The Commission urges that this need

willing and able to work, the Commission believes
it is the obligation of government to provide it

living is emphasized.
It is the firm conviction of the Commission that

(3) The Commission believes that the United
States has the resources and the technical means
to assure every person in the United States adequate food, shelter, clothing, medical care, and
education and, accordingly, recommends action
toward this end. Millions of rural residents today
are denied the opportunity of earning-a. living.
The Commission believes it is the obligation of
society and of government, to assure such people

the complexity of the problems of rural poverty
preclude the success of a single program or approach. Programs addressed to immediate needs
will not erase the underlying conditions creating

enough' income to provide a decent living. In order
to achieve this, basic changes are recommended in
public assistance programs.

In some rural areas of the United States there

and perpetuating rural poverty. Programs ad-

is not only malnutrition but hunger. Existing public programs for food distribution to those in need
have failed to meet the need. The Commission rec-

with better opportunities for jobs and a decent

dressed to these conditions will not immediately
help the poor. The Commission's recommendations

complement and reinforce one another. In total,
the recommendations will go far to solve the problems of rural poverty.
The Commission is convinced that the abolition
of rural poverty in the United States, perhaps for
the first time in any nation, is compltely feasible.

The nation has the economic resources and the
technical means for doing this. What it has lacked,
thus'far, has been the will. The Commission rejects

ommends that the food stamp program be expanded nationwide and that eligibility be based
upon per capita income. Food stamps should be
given to the poorest of the poor without cost.
(4) The Commission recommends a thorough

overhauling of our manpower policies and programs, particularly including public employment
services, in order to deal effectively with rural
unemployment and underemployment. The Com-

the view that poverty, in so rich a nation, is in-

mission deplores the fact that the richest, most

evitable for any large group of its citizens.
Elsewhere in this report there appear the recommendations of the Commission in detail. These
recommendations call for action by all branches of

powerful nation in history compels millions of its
citizens to engage in aimless wandering in search
of jobs and places to live. The recommendations of
the Commission aim at a comprehensive and active

governmentlocal, State, and Federalas well as
by private individuals and groups. The major

manpower program which can be an effective
weapon against poverty.

thrust of the recommendations is discussed briefly

(5) The Commission recommends extensive
changes in our rural education system, ranging

in the paragraphs that follow.
(1) The Commission recommends that the
United States adopt and put into effect immediately a national policy designed to give the resi-

from preschool programs to adult education. Rural

schools must be brought up to par with urban
schools. The educational system must reclaim
xi

youth and adults who drop out :before obtaining
sufficient education to cope with the complexities
of today's world. An educational extension service
is recommended to help teachers and schools meet
the needs of all students.
(6) The Commission is deeply concerned at the
evidence of disease and the lack of medical care in

rural areas. The Commission, therefore, recommends rapid expansion of health manpowerboth
professional and subprofessionalin rural areas,
and the establishment of Community Health Centers which can focus on the health needs of rural

across urban-rural boundaries, to cooperatively

plan and coordinate programs for

economic

development. To finance development, the Commission recommends Federal grants, loans, and industrial development subsidies, as 111 as. State
and local tax reform.

(10) The Commission believes that without
citizen responsibility, which includes the active
involvement and participation of all, antipoverty
and economic development programs will flounder.
Therefore, the Commission recommends that increased attention be given to involving the poor in

people.
(7) The Commission recommends development

the affairs of the community, on both local and
areawide levels. Specific suggestions are made for

and expansion of family planning programs for

improving the effectiveness of the antipoverty programs of the Office of Economic Opportunity and
the Department of Agriculture.

the rural poor. Low income families are burdened
with relatively numerous children to feed, clothe,
and house. They are prepared psychologically to
accept family planning. As a matter of principle,
they are entitled to facilities and services to help

them plan the number and spacing of their
children.
(8) The Commission recommends immediate
action to provide housing in rural areas by public
agencies and puts special emphasis on a program
providing rent supplements for the rural poor. The

Commission further recommends that a single
unified housing agency be made responsible for
housing programs in rural areas and that credit
terms be made more responsive to need. The Commission also urges a substantial increase in appropriations for Indian housing.

(9) The Commission believes that the overlapping patchwork of districts, organizations,
plans, and programs for development impedes the

economic development of lagging and povertystricken areas and regions. It, therefore, recommends the creation of multicounty districts, cutting

(11) The Commission recommends that the
Federal Government re-examine its commercial
farm programs in order to make sure that adjustments in the supply of farm products are not made
at the expense of the rural poor. Public programs
are recommended to enlarge small farm operations
and to retire submarginal land from commercial
production, but with safeguards protecting the in:
terest of low income families living on submarginal land. The Commission also recommends that
the development of additional farmland with public funds cease until the nation's food and fiber
needs require this development.
(12) Without effective government at all levels,

the recommendations in this report will not result
in the eradication of rural poverty. The Commis:sion recommends changes in program development
and administration to facilitate and encourage the
effective involvement of local, State, and Federal
governments.
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Statement of Beliefs
The National Advisory Commission on Rural Poverty has made its recommendations on the basis of specific beliefs to which all members of the
Commission subscribe. These beliefs are as follows:
1. The United States today has the economic and technical means to
guarantee adequate food, clothing, shelter, health services, and education
to every citizen of the Nation.
2. Involuntary tragedy is a tragedy under any circumstances and poverty in. the midst of plenty is both a tragedy and a social evil.
3. The rural poor are not a faceless mass. They are individual human
beings. All programs designed to eliminate poverty must therefore give
paramount consideration to the rights and the dignity of the individual.
4. Every citizen of the United States must have equal access to opportunities for economic and social advancement without) discrimination because of race, religion, national origin, or place of residence.
5. Because rural Americans have been denied a fair share of America's
opportunities and benefits they have migrated by the millions to the cities

in search of jobs and places to live. This migration is continuing. It is
therefore impossible to obliterate urban poverty without removing its
rural causes. Accordingly, both reason and justice compel the allotment of
a more equitable share of our national resources to improving the conditions of rural life.

6. All levels of governmentlocal, State, and Federalmust accept
responsibility for public measures to eliminate poverty and must be aware
of the effect that any of their activities have on the poor.
T. Inasmuch as the consent of the governed is a basic tenet of American

government, the rural poor must be given a voice in the planning and
administration of public programs designed to eliminate poverty.
8. We can no longer evade the fact that far too high a proportion of our
rural population is unemployed and that the national policy of full em-

ployment is not effective. We believe it to be an obligation of private
enterprise and of government working together to provide employment
at adequate wages for all persons able and willing to work
9. The cost to the Nation of rural poverty is much too high to permit
its continuance. We believe the time for action against rural poverty has
arrived.
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Chapter 1

The Fourteen Million
It is a shocking fact that in the United States
today, in what is the richest nation in history, close
to 14 million rural Americans are poor, and a high
proportion of them are destitute. By their poverty
they are deprived of freedom to share in our economic abundance.
We can no longer permit public policy to ignore
the rural poor. For if we do, we shall see a continuing movement of rural people to our central
cities. As the summer of 1967 illustrated, the slums
and ghettos of the city breed hatred and violence,
which is no solution to the problems of either city
or country.

It is to the problems of the rural poor that this
report is addressed. Who are the rural poor ? Where
are they ? How poor are they ? What can be done
to wipe out their poverty ?

It may surprise most Americans to know that
there is more poverty in rural America, proportionately, than in our cities. In metropolitan areas,
one person in eight is poor, and in the suburbs the
ratio is one in 15. But in rural areas one of every
four persons is poor (table 1).
Some 30 percent of our total population live in
rural areas, but 40 percent of the nation's poor live
there. Within this total there are nearly 3 million
families, plus a million unattached persons.

Contrary to popular impression, all the rural
poor do not live on farms, nor are all of them
Negroes. Most live in small towns and villages.
Only one in four of these rural families lives on a.
farm. And, of the 14 million rural poor, 11 million
are white.

It is true that a higher proportion of Negroes
than of whites are poor-three out of five rural
nonwhite families are poor. They are heavily concentrated in some areas. In fact, 90 percent of them
are clustered in the poorest counties in America.
Low income white people are more widely scattered as well as more numerous.

Where are the Rural Poor?
It has become popular to talk of "pockets of
poverty." The truth is there are no such things as
176-698 0-67-2

TABLE 1. Persons in poverty, by rural and /urban
residence, March 1965
Item

Persons at all
income levels

Poor, persons I

Number Percent Number Percent. Perdistri(mildistri cent
lions)

button

lions)

button

189. 9

100. 0

33. 7

100.0 17. 7

Total rural

55. 3

29.

Farm
Nonfarm

13. 3

7.0

3. 9

42.0

11. 6 29. 3

22.1

9.9

29.4 23.6

134. 6

70. 9

19. 9

27. 1

14. 3

6.

4

19.

107. 5

56. 6

13.

5

40.1

12. 6

58. 6
48. 9

30. 8

10. 2
3. 3

30. 3

17. 4
6. 7

United States _ _ ____

Total urban
Small cities
Metropolitan.
areas

Central cities.. _
Suburbs

1

25.8

13.

8

40. 9

59. 1

9.

poor

25. 0

14.

8

0 23. 6

8

I Income data relate to 1964. Poverty statistics presented here are preliminary estimates, based on the Social
Security Administration poverty lines for urban and rural
nonfarm, but using 85 percent rather than 70 percent as
the farm-to-nonfarm ratio. The methods used in deriving
this ratio and the above data are discussed in a technical
report, to be published. Percentages may not add to 100
because of rounding.

pockets of poverty. Poverty refuses to stay in
pockets. But there are areas of heavy concentration
of rural poor. And there is a continuing exodus to
towns and cities.

Poor people live everywhere, including cities,
but some areas and regions have such heavy concentrations of rural poverty that they stand out.
Much of the South, as shown in figure 1, has a
heavy concentration of rural poverty. Outside of
the South, Indian reservations, noticeably in the
Southwest and the upper Great Plains, contain
distinct concentrations of the rural poor, along
with New England and the upper Great Lakes.
Within the South several areas of rural poverty
can be distinguished. Appalachia perhaps has become best known in recent years, but there is also
the Coastal Plain to the east, the Ozarks to the
3
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west, the Mack Belt of the Old South, and the
Mexican-American

concentrations along our
southern border. Even within a State, distinct

areas with high concentrations of poverty may be
identified, as in the Delta, and the hill country of
Mississippi.

Symptoms of Poverty
Average family incomes are low in poverty
areas, but there are many additional symptoms of
poverty, as indicated by the factors used to reflect
economic status in. figure 1. A low level of formal
schooli.ng among adults parallels low income levels.
Rural housing is dilapidated and in need of extensive repair or replacement. Relatively high proportions of children, youths, and the aged depend

on those of working age. And the working-age
population is less likely to be in the labor market,
with the result that the burden of workers in supporting-nonworkers is heavier than in more prosperous sections of America.
When a family's income is less than $3,000, that
family is usually defined as poor:. In the poverty

areas of rural America, however, an income of
$3,000 per family is the exception, not the rule. Of
the poor families in these areas, more than 70 percent struggle along on less than $2,000 a year, and
one family in every four exists, somehow, on less
than $1,000 a yeir.2
Schooling in low income areas is as inadequate
as incomes. Rural people generally have poorer
schooling than city people, and rural poor people

that the poorly educated lack. The less the schooling, the poorer the job and the lower the income.
Lacking in education, the rural poor either con-

centrate in low-paying jobs on the farm or else-

where in rural areas, or swell the ranks of the
unemployed and the underemployed.
Negroes, Indians, and Mexican Americans suffer
even more than low income whites from unemployment and underemployment. Their schooling, as
a rule, is even less than that of whites in the rural
poverty areas. Negroes emerging from the share-

cropper system often migrate to urban ghettos.
Those who remain in rural areas are frequently
unemployed, and when they do have jobs, they are

found mostly in wage work; few become farm
operators. Indians on reservations live in poverty,

in the main, with few opportunities for work at
well-paying jobs. Off the reservations Indians
rarely find it possible to get a better paying job,
if they find one at all.
At best, job opportunities in rural areas are
scarce, and in many places they are getting scarcer
year by year. For rural people living within commuting distance of nonfarm jobs, it is sometimes
possible to combine farming with a variety of jobs

off the farm, but in isolated areas the need for

are severely handicapped by lack of education.

such opportunities is far greater than the supply.
At that, even with every adult member of the family working, many families in rural poverty areas
don't make enotigli, for decent living.
In fact, some rural families make so little that
their children are not only malnourished but liter-

Few rural poor adults attain the general rural

ally starving, as a team of six physicians dis-

average of 8.8 years of school completed. Male
farm.laborers between 55 and 64 years of age and
earning incomes of less than $1,000 average only

covered on a 1967 survey in the rural South. The

perpetuating. If the head of a rural poor family
has had little schooling, his sons are often handi-

sickness, in many forms, an inevitability. We do not want

5 years of phooling.
Moreover, low educational levels seem to be self-

capped in their efforts to get an education.3
It is especially difficult for rural people handicapped educationally to acquire new skills, or get
new jobs, or otherwise adjust to a society increasingly urbanized. This is as true on the farm as in
urban industry, for modern farming requires skills
1 The measurement of poverty is discussed later in this
chapter.
2 Unpublished census data from 1966 Composite Survey
of Economic Opportunity.
1 CURRENT POPULATION REPORTS, Series P-20, No. 182.

physicians summed up their findings in these
words :
In sum, we saw children who are hungry and who are
sickchildren for whom hunger is a daily fact of life and

to quibble over words, but "malnutrition" is not quite
what we found ; the boys and girls we saw were hungry
weak, in pain, sick; their lives are being shortened; they
are, in fact, visibly and predictably losing their health,
their energy, their spirits. They are suffering from hunger
and disease and directly or indirectly they are dying from

themwhich is exactly what "starvation" means.
. . It is unbelievable to us that a nation as rich as
ours, with all its technological and scientific resources, has
to permit thousands and thousands of children to go hungry, go sick, and die grim and premature death.4
HUNGRY CHILDREN. A. Special Report. SOUTHERN REGIONAL COUNCIL. Atlanta, Ga.
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Population Growth and Migration
Rural low income areas have lost population for
a number of years, mainly through the exodus of
rural farm people. From 1790 to the present, the
nation's population has grown from about 4 million to nearly 200 million persons. In the process,
it has switched from about 95 percent to 30 percent rural; As late as 1910 a third of the entire

population was on farms, but this figure has
dropped to only 6 percent. The more than 6,000
cities contained 125 million persons in 1960, or 70
percent of the total population.
The strictly rural areas, and areas with the low-

est incomes, have the heaviest out- migration.
Consider, for example, the counties classed as all
rurallacking a city (or place) of 2,500 or more
population. By 1960,. aside from the natural increase (births minus deaths) these counties had
lost almost 2 million people, or 15 percent of their
1950 populations through migration. In contrast,

the mainly urban counties (with 70 percent or

more of their population in urban centers) gained
more than 5 million, or about 6 percent through
migration.
The poorest counties, with median family incomes of less than $2,000 in 1959, lost more than
600,000 personsover a fourth of their 1950 populationthrough migration. In the Deep South,
for example, a mass migration of Negroes, mainly
to northern industrial centers, has helped reduce

southern rural poverty at the expense_ of cities.
At the same time, high income counties, with median family incomes of $7,500 or more in 1959,

increased through migration by about 200,000
people.

as the presence of millions of poverty-.ridden exruralites now in, cities testifies.

The size of many low income families makes

escape from poverty extremely difficult. The
world over, large families have been traditional

in rural areas, and the tradition lives on in
rural America, especially in poverty areas. The
result, of course, is that meager resources have to
be stretched beyond the breaking point to feed,
house, clothe, and educate the children.
The birth rate has been declining in the nation
as a whole since 1957, but. average number of births
is still high in rural poverty areas. The 1960 statistics revealed that throughout the nation women

40 to 44 years of age had produced an

average

statistically speakingof 2.5 children each. In

farm families with 'incomes of less than $2,000, the

average was 3.7 for, white mothers and 6.4 for
nonwhites.

Persistence in rural America of the tradition
favoring large families is understandable. The
rural way of life, at one time, dictated the need
for large families. Before machines and modern
technology came along, the family farm needed
children as potential workers. Religious beliefs
buttressed the tradition. And society more or less
expected and sanctioned large families.

To add to the burden, the households of low
income people in rural areas often include several
generations. This is partly from necessity, partly

cultural inheritance. Rural people cling tenaciously to the custom of caring for the old folks
at home. And when the children of friends and
neighbors need a place to stay, they are taken in.

Americans are well-known for their geographic
and social mobility, and the freedom to be mobile
is perhaps one of our most cherished values. Many
seek to escape rural poverty by moving from the
farm .or small tow_ n to larger cities and into nonfarm work. But the fact remains that if one's
origin is in agriculture, his chances of remaining

The combination of few workers, low incomes, and
more people to support creates a dependency problem that is acute.

there are relatively great. Given the low income

The Residual Population

levels of many farmers and farm workers, the tend-

ency to inherit one's occupation serves as an obstacle to an escape from poverty. Studies' demonstrate that persons entering the labor market at the
lowest income levels have the greatest difficulty in
rising to better jobs and higher incomes. Many
simply di) not make the transition. Migration to a
city is therefore no guarantee of escaping poverty,
6

Then, when the youths and young adults of these

households go to the city in search of jobs, those
who are left have more dependents to support.

The mass exodus from low income rural areas in
recent years has meant that those left behind are
often worse off than before. Their chances of escaping from poverty, or avoiding deeper poverty, or
even easing their burden have been reduced. Partly
this is because the areas have too many old people

and children for the working-age population to
support. Partly it is because a smaller population,

spread too sparsely, cannot support or build a
strong, flexible social and economic superstructure

in the area. Local governments, schools, and
churches are dying from lack of support. And as
local facilities and services continue to decline, the
chances for redevelopment diminish.

Figures on the age of heads of households in
rural poverty areas underline the hopelessness of
the situation. In 1965, among low income farnilia3
in these areas, one of every four heads of household
wac, 65 years of age, or older. Contrast this with

rural areas with adequate incomes. There, only
about 7 percent of the heads of households were
as old as 65. Nor is the picture brighter for heads
of households who were younger but living in
poverty areas. Of the age group 22 to 54, half were
poor.

Measuring Poverty
The Concept and the Reality
"Poverty" is a controversial word. Not everyone
agrees on what it means. This applies to experts
as well as to laymen. In the opinion of the Commission, poverty is partly inadequate income, but it

goes much deeper than that. Poverty afflicts the
mind and the spirit as well.
Income is important in escaping from poverty,
though not the whole answer. Education and jobs
are also essential, and they can lead to higher income. Income is obviously needed to buy the food,
clothing, housing, schooling, and health services
required by anyone in this money economy if he
is to escape from povertyif he is to preserve
some self-esteem.

But poverty is much more :

It is lack of access to respected positions in
society, and lack of power to do anything
about it.
It is insecurity and unstable homes.
It is a wretched existence that tends to perpetuate itself from one generation to the next.
Low income is widely used as an index of poverty; the number of low income people is taken as
the number of poor, though this may be an oversimplification. The poverty line is the minimum
level of income needed to provide the kind of living
that our society considers a basic human right.
Opinions as to where the poverty line really is,
or should be, have changed as America has become
more prosperous and more highly urbanized. Our
standard of what is an adequate income for the

poor will probably rise. Just as the poverty budgets
of the 1920's by today's standards appear grossly
inadequate, Americans in the year 1980 may have
the same opinion of today's poverty lines.

If Billions Alone Were. the Remedy
What would it cost to bring all the poor of the
United States above the poverty line, if we merely
transferred money to them? 5
In 1964, for the nation as a whole, it would have
cost about $12.5 billion to lift the incomes of the
poor above the poverty level. The sum of $12.5
billion is about 2.6 percent of all personal incomes

in the United States. It would transfer roughly
$1,000 to each of the "poor" households. To close
the income gap for white households considered
poor, the total needed would be about $9 billion;
for nonwhite households, the total needed would
be $3.5 billion.

These estimates include both urban and rural
poor. To close the income gap for the rural poor
alone would require nearly $5 billion,°

This does not mean that rural poverty would
be eliminated simply by adding $5 billion to the
incomes of the rural poor. Poverty cannot be ended
that way. Even if the incomes of the rural poor
were automatically increased by perpetual trans-

fers of income through relief checks and other
welfare payments, many of the poor would remain dependent, lacking in self-esteem, never able

to make their own way or to win the respect of
their neighbors.

How Income Needs of the Poor Vary
But how much income must a family have to get
out of poverty ? The answer obviously depends on
size of family, the prices they have to pay and, in

addition, the changing standards of living which
our society regards as essential.
The figure of $3,000 as the poverty line is useful

as a rough approximation, though it cannot be
applied universally or indiscriminately. For some
households an income of $3,000 is more than is
needed for a decent level of living. For other households $3,000 is not nearly enough.7
The data presented here are preliminary estimates
based on : MOLLIE ORSHANSKY. RECOUNTING THE POOR--

A FIVE YEAR REVIEW. Social Security Dui. April 1966, table
5.

" This is a rough approximation, predicated on the fact
that abo :* 10 percent of the poor are rural.
HELEN H. LAMAZE. POVERTY : THE WORD AND THE REAL-

n . Monthly Labor Review, July 1965, pp. 822-827.

While it is possible to use the $3,000 income
level as a rough indicator of poverty, more refined
measurements are available. Poverty income levels

that vary by family size and type, and by farm
and nonfarm residence, have been developed by
Orshansky in the Social Security Administration
of the Department of Health, Education, and Welfare.8 These levels are so designed that they center
around the $3,000 family income level. A rural
nonfarm family of four, for example, would need
at least $3,200 to be above poverty. A rural nonfarm family of seven would need $5,205.
The comparable income levels for farm families

were set at 70 percent of the nonfarm levels
$2,240 for a farm family of four, for example.
This means that a farm family needs only 70 percent as much income as a rural nonfarm or urban
family to be above poverty. We doubt that this is
lating census data, in determining overall trends
and characteristics of the nation's poor. For this
purpose they have served fairly well, aside from
accurate. The procedures and assumptions used in

deriving this 70-percent adjustment factor are
questionable and should be re-examined.
The Social- Security Administration developed
its set of poverty income levels to be used in tabuthe shortcomings discussed above. They are a big
improvement over the straight $3,000, which completely ignored variations in family needs.
However, their apparent precision has invited

misuse. Many Federal, State, and local government agencies have adopted these new poverty in-

come levels, and are using them as eligibility
criteria for welfare and antipoverty programs.
The experts who developed the poverty levels are

appalled at their being used in this way. They
were not intended for this purpose and they are
not adequate.
Further analysis is needed to determine the exact income needed to raise a household above the

poverty level. Regional variations in the cost of
living remain to be taken into account. The fact
that rural people often must travel great distances
to buy necessities, or to obtain medical service, has

yet to be allowed for. We still need indices of
poverty that will be both accurate and fair. The
Federal Government should take the initiative in
developing a standard set of poverty lines. As a

start, this Commission has conducted a study to
determine the income needed to support a comparable level of living for farm, rural nonfarm,
and urban families. Preliminary, results indicate
that farm families need about 85 percent, rather
than 70 percent, as much income as a comparable,
family in urban areas. Using this ratio, the Commission estimated that the number of rural poor
have been undercounted by 700,000 persons, or
more than 20 percent"
In interpreting and using poverty income levels,
it is necessary to recognize that people whose in-

comes are a few dollars above the poverty level
may nevertheless be in genuine distress and living
at a level below an acceptable one We have to keep

in mind that' training and educational programs
designed to help the poor can help the near-poor,
and should be so used.
The urgent goal, of course, must be to help those

in greatest need. But an income level of $3,000
ought not to be thought of as an upper limit for
today's poor. Rather, is should be considered a
threshold over which low income families may
pass to higher levels. This Commission firmly believes that antipoverty programs should not only

lift people to the poverty line, but help them to
rise as much further as their abilities will permit.

A Culture of Poverty
There is such a thing as a culture of poverty.
No one knows how many of the rural poor, have
fallen into it, but it is common enough to deserve
attention. One witness who testified at a hearing
before this Commission, the Rev. A. J. McKnight,
of Louisiana, described rural poverty this way :
Many of these undeveloped people have developed a
culture of poverty. . . . The poor think differently ; they
have a different sense of values. . . Take the concept of

education ; To the middle class it stands for the road
to better things for one's children and one's self. To the
poor it is an obstacle course to be surmounted until the
children can go to work....
The poor tend to be fatalistic and pessimistic because
for them there is no future; everything is today. They do
not postpone satisfactions. When pleasure is available,
they tend to take it immediately. They do not save, because for them there is no tomorrow.

The smug theorist of the middle class would probably
deplore this as showing a lack of traditional American
virtues. Actually it is the logical and natural reaction
of a people living without hope, without a future.

8 MOLLIE ORSHANSHY. THE POOR IN 1965 AND TRENDS,

1059-05, U.S. Dept. Health, Education, and Welfare, Research and Statistics, Note. Feb. 16, 1967.
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° Table 1 is based on the Commission's estimates. Details are given in a technical report to be published.

We do not know how many people in rural
America have lost all hope in a future. It is tragic
and shameful that any have.
This Commission believes that by adopting the
program of action recommended in this report, we

can restore hope to many who are now without it,
and we can help the 14 million rural poor climb out
of poverty. The nation can do this, that is, if there
is the will to do it.
The time for action is now.

Chapter 2

Six Reasons For Action Now
That 14 million rural Americans have been left

behind, consigned to poverty and destitution,
should be reason enough for action. Still, there are
those who will say, "Any American who is poor

has only himself to blame." The findings of this
Commission are impressive proof to the contrary.
On the basis of these findings, the Commission

offers the following six reasons which justify
prompt and effective action against rural poverty.
Fir8t, simple justice demands that we take action
now It is imperative that the United States provide rural poor people with the same opportunities
to share in the fruits of our social and economic
progress that all other citizens enjoy. Today's rural
poor have been left behind in the wake of basic

The blight in our central cities, as well as the
continued blight in rural America, is a national
disgrace. The problems of rural America and. cen-

tral city America are closely linked through migration. A high proportion of the residents of our
cities formerly lived in rural areas. Many more are

one or two generations removed from a rural
parentage.
The senseless piling up of refugees from rural
America in our central cities provides no solution
to the problems of rural areas or of the cities.
Third, we must act because our antipoverty programs have bypassed the rural poor. Rural pov-

erty is not as apparent as urban poverty. The
rural poor, especially the white rural poor, are not

changes in the fabric of rural life. Many are

well organized, and have few spokesmen for

refugees from an agricultural revolution. Others
are refugees from similar revolutions in mining
and other natural-resource-based industries. Cut
off from opportunities to develop and prosper in
rural areas, they are ill-equipped to help themselves. They, and the communities in which they
live, are doomed to permanent and increasingly
severe poverty unless they get help. Justice demands that they, not be isolated from the rest of

bringing the nation's attention to their problem&
The urban poor are more concentrated, organized,
and vocal in their call for help, and they receive
more help than the rural poor. Rural poor people
have been shortchanged in public programs designed to improve transportation, housing, educa-

society.

America are intolerable, the continuing stream of
rural migrants to our central cities strongly suggests that conditions there are better than in our
blighted rural areas.
This Commission questions the wisdom of massive public efforts to improve the lot of the poor
in our central cities without comparable efforts to
meet the needs of the poor in rural America. There
is danger that programs limited to the needs of our
central cities will be self-defeating. If economic
and social conditions are greatly improved in our
central cities without comparable improvement in
rural areas, additional incentives will be created
for migration to the cities. In the end, therefore,
the special housing, education, employment, and
other special programs for the central cities may
lead to increased migration, thereby complicating
the very problems we are trying to solve.

Moreover, rural people have suffered severely
because of discrimination. The incidence of poverty

is especially heavy among Negroes, Mexican
Americans, and Indian Americans living in rural
areas. A much higher percentage of these minorities than of the rural white is poor. Unless the
barriers of economic, social, and racial discrimination are removed, many of them will never have
a chance to work their way out of poverty.
Second, we must act now because the rural poor,
in their desire for the same goods and services enjoyed by most urban people, continue to pile up in

the central cities of America. Yet, for many migrants who lack the training and skills for employment in the cities, the move is like jumping
from the frying pan. into the fire. The result is
frustration, despondency, and despair.

tion, health services, area development, and income
maintenance.

Even though living conditions in central city
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Even more important is the fact that there is a

The changes in the social and economic fabric of

growing restlessness in rural America. Many

rural America are irreversible. Indeed, it is Unthinkable that we should try to reverse them. The
capacity of this nation to eradicate poverty stems

people whose families have been deprived for gen-

erations are deeply resentful that little is being
done to meet their needs. National action which in
effect rewards the violence in the central cities is
not unnoticed in rural America. Through such action, the nation is telling rural poor people that if
they want effective programs, they must find more
violent ways of making their demands known. This
is a tragic message and it could have tragic conse-

quences. The problems of poverty in both rural
and urban America are so serious and so interrelated that we cannot ignore one group while helping the other.
Fourth, we must act now because our rural communities do not share the benefits of much of our
nation's economic growth and technical change,
and conditions in these communities are destined
to become much worse unless basic changes are
made.

The early rural 'community was largely selfsufficient. It , performed the services needed by
farmers and other rural people. But now most of
these services are performed in small to mediumsized cities to which rural areas are linked by an
increasing number of channels. Today the area of
an effective community is approximately 100 times
that of the effective community of the early 1900'&1
Many small communities have been unable to ad-

from its rapid technological progress and its
greatly expanded rapacity to produce. But the
same changes giving us greatly increased produc

tion and improved levels of living have created
very difficult adjustment problems for many rural
families and rural communities. And they will continue to do so. Fewer people will be employed in
agriculture, forestry, fisheries, and mining in the
future than today.
The job to be done is to restructure rural facilities and services on a broader geographical base
and to connect them with their urbangounterparts.

There will be little or no abatement of rural
poverty until this is done. We have to change our
traditional view of rural Americaits function, its
relation with the rest of the nation; and the social
and economic processes required to assure a better
life for rural people.
Fifth, we must act because our rural communities are unable to prepare people to participate in
the modern economy, and they will become increas-

ingly less able to do so unless there are concerted
and extensive changes.
There is in rural. America today a serious and
widespread failure to prepare the people for participation in a modern and advancing economy.

just and keep pace with the changing economic

In entirely too many instances the schools, libraries, health facilities, churches, and govern-

and social fabric of the more prosperous ones. Accordingly, many rural communities formerly pro-

grams to meet the needs of the people. The

viding service functions for rural families now
find their economic base eroded away. They, and
the people within them, are trapped in poverty.
Numerous rural centers have lost so much population they have become ghost towns and resemble
abandoned gold-mining villages. Their economic
and:
facilities are not meeting the needs of
the people in the communities they serve. Nor can
they without help. Poverty in these communities
promises to be self-perpetuating unless there are
effective programs to reach and assist the people
who live there.
11Csar. A. Fox. CHANGE:
INTEREST ADJUSTMENTS : A
METAMORPHOSIS OF RURAL AMERICA. (Paper prepared for

the Conference on Implications of Structural and Market
Changes on Farm Management and Marketing Research.)
Dept. Econ., Iowa State Univ., April 1967.
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ments in rural America have failed to develop proextensive unemployment and underemployment in
rural areas attest to the fact that our record is not
good in preparing people for jobs and in helping
them to .14-Jcate productive employment.

State and local governments are not able to meet
the needs of the people in most rural communities.

At the same time that the citizens of rural communities have begun to demand the kind of services

that cities offer, local governments are finding it

harder and harder to provide even the basic
services.

The winds of change have struck rural government, though local leaders often seem unaware of
it. Recent changes in rural America have rendered
obsolete many political boundaries of villages and
counties. Too many local governments in rural
areas operate on too small a scale to be practicable.

They are able to provide no more than the most
elementary public needs. Their tax base is eroding
as their more able-bodied wage earners leave for
jobs elsewhere.
In a very practical sense, rural government has
been left behind politically as well as economically.
Though these governments continue to operate as

they have for 100 years, the center of political
power has shifted drastically. It has moved toward the more professional governments of urban

areas and toward State and national governing
bodies. The important decisions on education,
health, welfare, and other matters of vital public
concern are made, more and more often, at higher
levels. Because local rural government has failed
to change, it has isolated itself and its constituents
from the political mainstream.
The problems of overcoming rural poverty are
complicated by the fact that many rural poor have
lost almost all hope of improving their situation.

the welfare of farm families with conditions on
farms and the welfare of rural communities with
the incomes of farmers. These conditions no longer
prevail.
Although many farm programs were originally
developed with the express purpose of increasing
the incomes of low income rural families, they did
not take into account the vast changes in technology

of the last 30 years. As a result instead of combating low incomes among rural people, these
programs have helped to increase the wealth of
landowners while largely bypassing the rural poor.

It cannot be emphasized too strongly that the
poverty in rural areas is self-perpetuating. There
will be little or no abatement and no real solution
unless specific steps are taken to cope with it.

Moreover, since the basic structure of rural
America has been altered, the old programs are not

sufficient for coping with problems of today. A

Many have attempted to keep up with the technological tide in farming and have failed. Many
have been disillusioned in their efforts to obtain

new approach clearly is required.

employment outside agriculture, forestry, fisheries,

placed upon the many problems of the rural poor
people. The problems of the people differ because
of differences among them in age, race, education,

or mining. Their lack of the requisite skills to
earn a decent living is discovered too late. It will
not be easy to motivate these people to try again.
B_ ut we must.

Part of our problem stems from our unwillingness to face realistically the limited employment
potential of today's modern farming, and tomorrow's farming. Likewise, we have failed to comprehend the limited job opportunities in forestry,
fisheries, and mining. We have not developed good

The Commission has endeavored to chart a
course to wipe out rural poverty. Emphasis is

geographic location and other attributes. The
diversity of their needs is recognized, and recommendations are made to meet the diverse needs.
In developing these recommendations, the Com-

mission gave consideration to problems of the
rural poor and to problems of impoverished rural
communities. Changes in existing programs and
the development of new programs are proposed.

employment opportunities for the people in rural
areas. Worse yet, we lack the kind and quality of
educational and manpower training services to provide rural people with skills necessary for other
employment. Without forthright action, jobs will

The immediate needs of the rural poor are emphasized, but the necessity for changing the con-

get scarcer in rural areas, and the skill gap be-

velopment are urged. Emphasis is placed upon im-

tween urban and rural people will widen.
Sixth, we must act now because our public programs in rural America are woefully out of date.
Many of them, especially your farm programs and
vocational agriculture programs, are relics from an
earlier era. They were developed during a period

proving the operation of the private economy so
as to provide rural people with better opportunities for jobs and a decent living. Government is

when there was a strong belief that people born
in rural America should stay there and work on
farms, or in farm-related occupations. The programs emerged from legislation which equated

ditions that have made them poor is also stressed.
Better programs for human resource development

and the physical resources needed for their de-

called upon to complement the private sector
where necessary to erase rural poverty.
In the Commission's view, the complexity of the
problems of rural poverty preclude the success of

a single program or approach. Programs emphasizing immediate needs will not change the con-

ditions creating and perpetuating rural poverty,
13

and programs designed to change these deeply
rooted conditions will take time. The recommenda-

tions complement and reinforce one another.
Taken together, the recommendations will eliminate rural poverty, and thereby remove the basis
for much of our urban poverty,

14

The costs to society for implementation of the
Commission's recommendations will be high, but
the costs will be immeasurably higher if we do not
implement them. Over the long pull, the gains to
society from wiping out poverty will far exceed
the costs. The time for action is indeed now.

Flo

Chapter 3

Creating a Favorable Economic Environmentt
The American economy today is enjoying its
greatest prosperity in history. Yet for many of
the rural poor, conditions are as bad as they were
during the Great Depression of the 1930's.
Three basic requirements have to be met if we
are to reduce, let alone abolish, rural poverty.
The first requirement is a job for every rural
person able and willing to work. A second requirement is that these jobs pay high enough wages to

provide a decent living. A third requirement is
to end the discrimination against rural people,
whether by statute or by administration, which
has intensified rural poverty.
Steady jobs are the key to an escape from pov-

erty. For example, among families headed by a
male, 49 percent of families whose heads were
unable to find work during 1965 were in poverty,
compared with 6 percent of those who worked
year-round at full-time jobs.1
Nearly 800,000 rural adults between the ages of
20 and 64 are unemployed. TJnderemployment is
also a serious problem for rural people : those who
have jobs are .18 percent underemployed?
Every person willing and able to work must be

provided an opportunity for a steady jobwith
wages high enough to lift him and his family
above the poverty level.

We must look first to the private sector to provide more jobs. It is absolutely necessary that our
national economic policies be used to stimulate employment in the private sector of the economy as
rapidly as possible, while avoiding undue inflation.

This is essential. But it is not enough. The hardcore poor and those outside the mainstream of the
economy are often left behind. Manpower training programs and the employment service programs, discussed in chapter 4, must be greatly improved and expanded, to improve skills and to
bring workers and jobs together. But beyond this,
tSee comment by D. W. Brooks at end of this chapter.
Unpublished data from Social Security Administration.
= Unpublished data, based on 1960 Census, from Economic Research Service, U.S. Department of Agriculture.

we must find a way to guarantee a job to everyone
who wants one.
Low wages and underemployment are a severe
handicap, even to many who have jobs. Of the 3
million American families that were poor in 1965,
nearly 2 million were in poverty, despite the fact
that the head of the family worked year round at
a full-time job. Other, families who are not counted
as poor still have a miserable existence because of

low wages. They are able to remain above the
poverty level of income only by considerable sacrifice. To earn an acceptable income they must work
long hours, often 6 or 7 days a week.

Part-time after-hours training or education, as
an avenue of escape from poverty, is essentially
closed to many poor people because they don't have

time to attend classes. For example,' during his
testimony before this Commission, Mr. Tony
Orona, a farmworker from Phoenix, Ariz., told us
how hard it was for him to get an education :
One of the last jobs I applied for, I was rejected because

I had no high school diploma. I have felt the need of an
education, but because of my job, I have no set hours.
There are days that I must work 10 or 12 hours. Consequently, I cannot fit myself to a *schedule for school.

Mr. Orona is one of 14 million rural people
caught in a vicious circle of poverty. We shall have
to find ways to break this circle. We must provide
an economic environment that will enable the poor
to help themselves.

Full Employment
The economic well-being of rural people is
closely attuned to that of the nation as a whole.
For example, farmers are affected, as their farm
income and off-farm employment opportunities

tend to rise and fall with the level of national
prosperity. Millions of other rural people work at
nonfarm jobs in rural areas, or commute to urban

jobs in nearby cities. Thus, rural people are
strongly affected by business fluctuations.

This is particularly true of the disadvantaged.
The inexperienced, the unskilled, the nonwhite, the

very young, the elderly, and the otherwise disad-

.

vantaged workers are the last to be hired and the
first to be lad offin rural as well as in urban industries. A typical example is the experience of a

large employer just after World War II. Large
numbers of Negroes had been hired during the war
to meet emergency production quotas.
When the war ended a three-quarter reduction ensued

in 'the compay's work force. With the strict seniority
clauses which had become a standard feature of union
contracts, most of the Negroes lacked sufficient length of
service to hold on to their jobs.'

On the. other hand, during periods of full maploy. 'limit and rapid economic growth, proportionately more jobs are created for disadvantaged
groups than for advantaged groups. Let us look
at the effects of an expansiOn in business activity
strong enough to raise employment by 1 percent
among the advantaged groupsadult white males
and females.4 Much greater increases would occur

among the disadvantaged groups. For example,
employment would increase by3.3 percent among adult nonwhite males;
1.7 percent among adult nonwhite females;
3.9 percent among nonwhite teenagers; and
2.6 percent among white teenagers.
How is the general economic prosperity transmitted to the individual worker ? During periods
of rapid economic growth, the demand for, labor
increases as production increases. Shortages of certain types of labor eventually occur. As these labor
shortages appear, production bottlenecks result.
Employers respond in several ways. They lengthen
the workweek and pay premium overtime wages.
If necessary, they lower job standards, hire persons
with limited experience or low productivity, and
provide on-the-job training. When skilled workers
are hard to find, employers often redesign jobs, so

that less skilled persons may be hired to handle
the more routine tasks.

These side effects of full employment and rising demand are very important to the rural poor.
During prosperous times, more rural people are
able to find jobs, either in rural or in urban areas.
The inexperienced country lad is more readily
hired and given on-the-job training during periods
3 NATIONAL INDUSTRIAL CONFERENCE BOARD. COMPANY EXPERIENCE WITH NEGRO EMPLOYMENT. Personnel Policy Study
No. 201, p. 2, chapter, "Lockheed Aircraft Corporation."
1966.

4 LESTER C. THUROW. EMPLOYMENT GAINS AND THE DETERMINANTS OF THE OCCUPATIONAL DISTRIBUTION OF NEGROES.
(Paper presented at Univ. of Wis., May 12, 1967.)
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of full employment. Greater numbers of the poor
are hired, and their work experience and productivity are enhanced. A 20-year-old with 2 years of
job experience is more likely to be hired than a
20-year-old who has been idle for 2 years. Thus,
employment leads to more employment, while unemployment begets more unemploymentanother
vicious circle.

Full employment is dependent upon the timely
and appropriate choice of broad economic policies
by the. Federal Government. Federal action must
carefully steer between meamres Ihatunduly-depress the economy and those that lead to serious
inflation.
When business is booming, unemployment rates
decline but prices tend to rise. Inflation is most
painful to people with fixed incomes, such as those
on welfare, retirement pensions, and social security. As prices rise, their monthly checks just won't

stretch as far as they used to. As a result, an
already inadequate level of living has to be cut
back even further. On the other hand, stable prices
are often accompanied by a lack of jobs, particu-

larly for disadvantaged groups, including many
of the rural poor. Thus we are sometimes faced
with an inflation-unemployment trade-off.
The Commission recommends- -

1. That the Federal Government take more
vigorous action to reach the goals of the Em
ployment Act. of 1946.

The Employment Act contains the following
declaration of policy :
The Congress hereby declares that it is the continuing
policy and responsibility' of the Federal Government to
use all practicable means consistent with its needs and
obligations and other essential considerations of national
policy, with the assistance and cooperation of industry,
agriculture, labor, and State and local governments, to

coordinate and utilize all its plans, functions, and resources for the purpose of creating and maintaining, in
a manner calculated to foster and promote free competitive enterprise and the general welfare, conditions under
which there will be afforded useful employment opportunities, including self-employment, for those able, willing,

and seeking to work, and to promote maximum employment production, and purchasing power.

The Commission endorses this declaration of
policy. The goals, however, have not yet been
reached. Millions of Americans are unemployed
or underemployed. Economic fluctuations still occur, and during recessions even more people are

thrown out of work.

The Federal Government, in cooperation with
the States, should initiate comprehensive social
planning, setting forth. concrete goals to be attained by specified target dates. An analogous kind

of planning is done, for example, in the Bureau
of Public Roads; they plan to have 41,000 miles
of interstate highway completed by 1974. The
Federal Government, in cooperation with the
States, should set forth this kind of positive goal

in matters related to poverty. For example, it
should be definite public policy to reduce the national unemployment rate from its current level
near 4 percent to the lowest possible fractional rate
of unemployment, as rapidly as feasible. Monetary
and fiscal policies must be used in a timely manner,
so as to keep the economy on a path toward vigorous growthand full employment while abolishing
long-term unemployment and reducing instability

in the private sector. Recession must be avoided,
for this severely hurts all sectors of the economy,
including the rural poor and other disadvantaged
groups of our economy, particularly those in the
poorer areas. Excessive inflation should also be
avoided, but a moderate rise iri prices may be n.ec
essary to, achieve and maintain full employment.
Monetary and fiscal policy affect some regions
and industries more than others. For example, the
tight money policy of 1965 caused a sharp drop in
new housing construction, leading to a sharp. decline in employment of carpenters and. other related occupations. The burden of adjustment to
economic policy often falls most heavily on the
.

poor. A more equitable and humane economic
policy must be achieved.

Guaranteed Employment
The Commission recommends- -

3. Thit the United States Government stand
ready to provide jobs at the national minimum
wage, or better, to every unemployed, person
willing and able to work.f
The rural poor want work. They want to earn
their own living, to be respected by their families

and communities as responsible and capable
people.

There is plenty of work that needs to be done
in rural areas. Evidence indicates that many of the
rural poor could be gainfully employed by private
businesses, provided they are given adequate train-

ing to qualify for these jobs. Many others could
be hired in public service jobs, to repair the dilapi-

dated houses of the rural poor, or to build them
new houses; to improve water and sewerage systems, or to build new systems where none exist
today. Hospitals and schools need more workers.
Highways and parks need to be improved and
maintained. The rural poor can do many of these
jobs, while earning a reasonable income.
The rural poor want jobs in their home community, or within reasonable commuting distance.

Many of them do not mind moving to a small
or moderate-size city for work, but they are Often
fearful of moving to the large metropolitan centers. In small cities, "There is less to overcome,

less to unlearn, less to apologize for not knowing." 5

Public service employment is not' new to the

and fiscal policy, particularly the differential
effects on various regions, industries, occupa
tions, and population groups.

United States. During the mass unemployment of
the 1930's, as many as 3.7 million persons at a time
were employed through emergency programs of
the Federal Government. Today's public service
employment programs` are much smaller in scope,
currently employing only 500,000 persons.°
As compared with the emergency programs of
the 1930's, today's programs are quite different in

Who benefits the least from expansionary eco-

specifically at those persons and areas that have

The Commission recommends --

2. That more resources be devoted to measuring and keeping track of the effects of monetary

nomic policies ? Which areas and population
groups are harmed when anti-inflationary policies
are put into effect ? Where are the concentrations
of hard-core poor who benefit least from national
economic policy ? These areas and groups should
be identified, and higher priorities should be given
to providing them with antipoverty assistance.

276-696 0-67-3

their general approach, in that they are aimed

been left behind in an otherwise prosperous
economy. Today's programs are designed not only
See comment by David W. Brooks at end of this
chapter.
6 TEE COUNCIL OF THE SOUTHERN MOUNTAINS. MEN

WANT WORK. Berea, Ky., December MO, p. 45.
6 GARTH L. MANGUM. GOVERNMENT AS EMPLOYER OF' LAST

RESORT. (Unpublished paper.)
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to provide valuable public service in the nation's
schools, parks, hospitals, highways, and elsewhere,

but also to provide education, training, and work
experience to the unemployed and underemployed
poor.

The vast majority of Americans think public
service employment is a good idea. In a recent sur-

vey, 66 percent of whites and 91 percent of
Negroes favored "setting up large-scale Federal
work projects to give jobs to all the miernployed,"
as one way to resolve race problems and prevent
racial riots.'
We are encouraged by three programs administered by the Bureau of Work Programs, U.S. Department of Labor : Operation Mainstream, New
Careers, and Neighborhood Youth Corps. These
are dual-purpose programs, providing training as
well as public service employment

Operation Mainstream
One half of the Operation. Mainstream funds go
to rural areas. This program's goal is "permanent
jobs, at decent wages, for poor adults with a history of chronic unemployment." Projects included
in Operation Mainstream are designed to "improve

both rural areas and towns or particular low-income areas." For instance, the projects may seek
to decrease pollution, improve parks, rehabilitate
housing, or aid in extending education, health, or
social services.

To be eligible for this program a person must
be at least 22 years of age, must be unemployed,
and must come from a family with annual income
below the poverty lineas developed by the Social
Security Administration.
At the present time, the number of public service employment opportunities available under the
Operation Mainstream program is about 8,100a
mere drop in the bucket. This program is providing valuable experience in recruiting and employ-

ing the rural poor, but is should be greatly
expanded.

New Careers
New Careers is a new program designed mainly
for urban areas. Only 12 percent of the funds go to
rural areas. This program is similar to Operation
Mainstream, in terms of objectives and eligibility
itOtTIS HARRIS. RACES AGREE ON GHETTO ABOLITION AND

NEED FOR WPA-TYPE PROJECTS. The Washington Post, Aug.
14. 1967.
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requirements. New Careers projects are intended
to improve physical, social, or cultural conditions.

The program is designed to meet critical local
labor shortages in such essential fields as health,
education, and public safety. Professional jobs
are restructured so that routine elements may
be taken over by the trainees. Priority is given to
projects that, while easing the workload of professionals, will lead to permanent jobs, with opportunities for advancement, in fields that will benefit
the poor.
New Careers projects were recently funded to
provide work experience opportunities for 2,706
poverty level adults in 17 States. This is a very

modest start, but the program is being steadily
expanded. These projects are purposely located in
communities where maximum prospects for future

career opportunities exist. Some are located in
large metropolitan cities, such as Hartford and
Minneapolis; others are in smaller cities such as
Roanoke and Durham, where the rural poor may
have a better opportunity to participate.

Neighborhood Youth Corps
The Neighborhood Youth Corps (NYC) is the
young person's counterpart of the New Careers and
Operation Mainstream programs, designed to increase the employability of persons under 22 years
of age from poor families. The projects help young
men and women to gain work experience and earn
income. The young people receive special training
and career-related services that will develop their

maximum occupational potential and encourage
them to stay in school or return to school. Work as-

signments in both the public and private sector
provide experience in many fields including education, conservation, health, food service, and recreation. This program includes more than 1,000

active projects, mostly in urban communities.
About one third of the NYC enrollment opportunities are rural.
The Neighborhood. Youth Corps is a promising
form of public service employment for the rural

poor, in that emphasis is given to preparing the
poor for a more productive career. NYC is discussed more fully in chapters 4 and 5.

An Encouraging Start
These three programs are an encouraging start.
One undesirable aspect of these programs, however, is that the Social Security Administration

poverty lines are used as an eligibility requirement.
These poverty lines were designed for other pur-

poses, and are not appropriate or sufficiently ac-

curate to be used for determ. :ng eligibility in
antipoverty programs. Many 1.3ople are in great
need even though their incomes are a few dollars
above some arbitrary poverty line. Furthermore,
we favor programs that create an atmosphere of
personal dignity. The onus of "poor man's jobs"
must be avoided. Otherwise the effectiveness of the
program will be greatly reduced. Many of the
poor may be ashamed to participate, and those

who do participate may be deprived of the selfesteem that is so essential to human dignity and
well-being.

It is the intent of the Commission's recommendation that public service employment be expanded

sufficiently so that plenty of opportunities are
available to the poor, even without making poverty
an eligibility. requirement. Public service employ-

ment programs must be expanded to blanket the
entire labor force, guaranteeing everyone a job
who wants one, without regard for age, sex, race,
color, creed, or residence.
One of the most difficult obstacles to expansion

of the population to become more
expense of other segments.

uent at the

The Commission recommends-

4. That the wages and hours provision of the

Fair Labor Standards Act be extended uniformly, with the same minimum wage and overtime pay, to all occupations. This recommendation should be put into effect as quickly as feasible, while giving local areas reasonable time to

adjust to the higher wage rates.t
Minimum Wage and Guaranteed Employment
A minimum wage law does insure that a worker
will be paid at the statutory wage rate, but it does
not guarantee that he will be employed. The law
makes it illegal for an employer to pay less than
the minimum wage.

On the other hand, some of the workers, particularly the less productive ones, are likely to be
laid off and may not be able to get a job at the
minimum wage. Thus, application of the minimum
wage alone could worsen the condition of the least
productive workers. This Commission believes that

an extension of the minimum wage, as recom-

of public service employment projects in rural
areas is lack of transportation. Many of the rural
poor, particularly those in isolated areas, find it

mended here, should be accompanied by a Federal
program of guaranteed employment. Together,
these two recommendations would ha -e the effect

very difficult to commute daily from their homes
to these jobs. In chapter 10, the Commission proposes a publicly supported rural transportation
system to help overcome this difficulty.

of pushing the wage rate in the unpleasant and

Universal Minimum Wage
It has long been the policy of this nation to
establish a national minimum wage. However, the
minimum wage legislation has covered only certain

occupations. The occupational structure of the

undesirable occupations above the statutory mini-

mum wage. This is as it should be. If we as a
society want these jobs done, we should expect to
pay reasonable wages, through higher prices if
necessary.

As soon as a Federal program of guaranteed
employment at the national minimum wage is
adopted throughout the economy, the minimum
wage legislation will automatically become. re-

rural areas is heavily weighted with jobs not covered by the minimum wage. Consequently, rural
America has been largely bypassed by the piecemeal coverage of minimum wage legislation to
date. Less productive workers are often forced out
of the covered occupations, thus swelling the ranks
of the unemployed or the underpaid labor force
in jobs not covered by the minimum wage laws.
This has the effect of further depressing wages in
the uncovered occupations.

dundant. All employers will have to pay the minimum wage or better to attract any workers,
because any job paying less would go unfilled.

This Commission firmly believes it is unjust
and unethical for society to permit one segment

fSee comment by David W. Brooks at end of this

Difficulties in Attracting New Industries
The present low wages in some rural areas have
often attracted new industries. A nationwide uni-

form minimum wage would tend to destroy the
low wage advantage of these areas. This could
chapter.

21

It

have the effect of -actually harming many of the
areas we are trying to help.
The system of industry subsidies discussed in
chapter 10 could be used to offset, at least in part,
this difficulty. The Commission would prefer to

see the new rural industries subsidized by the
nation as whole, rather than the rural poor, who
are now paid pitifully low wages.

Effects on Agriculture and the Family Farm
This country has just recently started experimenting with minimum wages for hired farmworkers. The 1966 amendments to the Fair Labor
Standards Act provide a $1 minimum wage for
workers on most of the large farms hiring 500 mandays of labor (roughly 7 full-time men) or more

in any quarter of the previous year This includes
only about 1 percent of the farms. About 160,000
workers, less than 6 percent of the people who do
wagework some time during the year, are directly
affected in that they were previously earning less
than $1 an hour and are now covered by the legislation!' This minimum wage for farm wageworkers
is scheduled to rise to $1.15 in 1968, and to $1.30
in 1969. No provision was made for paying over-

time to farmworkers for more than 40 hours a
week.

Nor was any provision made to extend the coverage to the other 2.6 million persons who do farm
wagework.
The $1 minimum NI.age is far below the poverty
ley'el. At this wage rate, a person working 40 hours
a week at one job, 50 weeks a year, could earn only
$2,000 annual income. This level of income cannot
provide a decent level of living, even for an average-size family. Even the $1.30 wage, scheduled

for 1969, is inadequate. And as prices rise, this
income provides even less purchasing power.
Recommendation 4 would extend the $1.40 an
hour minimum wage to all occupations, with the
$1.60 rate becoming effective Feb. 1, 1968. Overtime pay would be paid after 40 hours a week, at
not less than 11/2 times the employee's regular rate
of pay.
Data on Coverage of the minimum, wage are from the

Department of Labor ; number of farm wageworkers is
from FARM LABOR IN A CHANGING AGRICULTURE, PART 4,

Senate Agricultural Appropriations Committee Hearings,
1967. The average annual number of hired farmworkers
in 1906 was about 1.4 million. About 2.8 million people did
some farmwork for wages during the year

As farms that hire large numbers of workers
incur higher out-of-pocket labor costs, prices of
some farm products may rise. Family farms oper-

ated largely with family labor will thus benefit
indirectly from the minimum wage. In the short
run, consumers may have to pay a bit extra for
their strawberries, for example. It is the judgment
of this Commission that if we as a society want
strawberries, or other goods and services, we
should expect to pay prices high enough to provide a decent wage for the workers who help pro
duce them.
The long-run situation may be quite different.
Farmers will search for ways to lower their costs.
Machines that were previously too expensive soon
become economical as a substitute for higher
priced labor. New machines will also be developed
and adopted to replace the hand laborers, as occurred in the harvesting of tomatoes and cotton.
As these machines are adopted, the increasing produetivity per worker might more than offset the
higher wage rate, so that the cost of production
could actually decline. This has happened many
times in the past as mechanized farming methods
have been adopted.
Thus, in the long run, farmers would buy and
fully utilize the new machines, or hire their services from custom operators, in order to decrease
unit costs of production.
Another effect of the minimum wage could be a
continued reduction in farm employment, coupled
with an increase in farm service occupation% Employment will probably rise in the industries that
manufacture, sell, and service these machines.

Equal Opportunity for Rural People
One reason poverty is so widespread iin rural
America is that many rural people are denied equal

opportunity. Racial discrimination is a severe
handicap to minority groups, which account for
about one-fourth of the rural poor. And rural
people of all meal white and nonwhite, have been
neglected and discriminated against in much of
the nation's social legislation and labor legislation.

Racial Discrimination

Despite the civil rights legislation of recent
years, there is still widespread discrimination
against Negroes, Indian Americans, Spanish
Americans, Puerto Ricans, and other minority
groups. Discrimination blights every aspect of

7.

their lives. But perhaps most serious are the ob..
stacles preventing some of our citizens from getting jobs, particularly the better paying jobs with
.higher social status. Today's civil rights legislation contains a number of gaps and weak points.
Here are a few that are ymost relevant to rural
poverty.

State and local governments are allowed to
discriminate; furthermore, they are not inchided in legislation requiring the use of merit

standards in employment practices (hiring,
promotion, firing, apprenticeship and other
training programs, and job assignments.)
Many small labor unions and small private
employers are also exempt.

Enforcement powers vested in the Equal
Employment Opportunity Commission are

Rural people have been overlooked by much of
our social legislation. Until recently, for example,
the Social ,Security Act of 1935 excluded. farmers,
farmworkeis, and workers in farm-related industries. Most of the other social legislation has also

excluded these people. Farm price-support programs have pumped billions of dollars into rural
areas. But since the payments from these programs
are related to the amount of land. and the volume
of production, the rural poor have received few of
the benefit&
Some of the antipoverty programs, such as Special Impact and New Careers, are geared primarily

to urban areas. In general, the rural poor have
received far less than their fair share of antipoverty funds. Rural areas contain 40 percent of the

nation's poor people. And in view of the high

The National Advisory Commission on Rural
Poverty is strongly of the opinion that removal
of discrimination is.a basic step in reducing rural

average cost of serving people in an area of low
population density, these areas should actually get
more than 40 percent of the funds. But in reality,
rural areas today receive less than one-third of

poverty.

the 0E0 funds. In earlier years they got even

weak and cumbersome.

less. This is partly because local governments have
been unable, and in some cases unwilling, to over-

The Commiseion recomment18---

5. That Title VII of the Civil Rights Act of
1964 be amended to cover all labor unions and
employers regardless of size, including State
and local governments. It is further recommended that the enforcement powers of the.
Equal Employment Opportunities Commission
be extended to include cease-and-desist author-

ity for the purpose of enforcing compliance
with equal employment opportunity laws, where
necessary.
They Commission hopes that similar supportive

actions will be taken by State and local governments, and by private industry and labor unions.
Loeational Discrimination

.

RUtal people in general, white as well as nonwhite, have been the victims of another more subtle

kind of discrimination, based on locationthe fact
that they reside in rural areas.

come the redtape involved in getting the antipoverty projects funded.
Thus, the rural poor, have been subject to discrimination on the basis of their residence.

Equal Opportunity Before the Law
Many rural families have been thrust into great

hardship and privation because of unfair treatment before the law. Many of the problems disclosed by the recent Crime Commission report
are doubly severe in rural areas.
A few of the situations that cause or perpetuate
rural poverty are as follows
Excessively high bond requirements. Many of
the poor must go to jail for minor offenses, or
for crimes they did not commit, because they
cannot post bail. They lose their jobs, and have

trouble getting new jobs after they get out of
jail. Meanwhile, their families suffer great
economic, physical, and psychological
hardships.
Lack of adequate legal counsel. A good lawyer

The gommiesion reannmen48
6. That rural peo0e be given the same opportunity as urban people to participate in all so,

cial and economic programs designed to improve the quality of life.

can inform the accused of his rights, and can

often protect him against unjust imprisonTHE PRESIDENT'S COMMISSION ON TAW ENFORCEMENT
AilD ADMINISTRATION OF JUSTICE. THE CHALLENGE OF CRIME

IN A FREE SOCIETY. Feb. 1967. Washington, 340 pp.

.

ment, thus preventing his family from becoming destitute.
to Lack of rehabilitation training and job placement. After a long jail term, a person comes

out with fewer marketable skills and less
chance of getting an adequate job than when
he went into jail. This perpetuates his misery
and that of his family.
All of these problems, plus many more too numerous to mention here, can and must be corrected
in rural as well as in urban areas.

The Commission recommends--

7. That State and local governments give immediate attention to changing laws where necessary and reforming correctional institutions

so as to protect the rights of rural people.
Discrimination in Labor Legislation
Rural workers have been excluded from coverage

of protective labor legislation that guarantees
workers' rights to organize and to bargain collectively. Nor have they been protected against injury on the job, or against the risk of

unemployment and disability. Until recently,
farm workers, especially, were untouched by these
labor laws that most urban industrial workers take

for granted. Even, today, most farmworkers and
many rural nonfarm workers are excluded.
Great injustice has been done in extending coverage of certain types of labor legislation to some
workers and not to others. The Commission proposes to end the traditional discrimination against
rural workers by extending the protective labor
legislation to cover all workers.
The Commission recommends

the economic environment anclset the stage for the
elimination of rural poverty. However, no one of

these reconunendations by itself can do the job.
A comprehensive and coordinated plan of action
must be implemental if the economic environment is: to be made really favorable.

And even with a favorable economic environment, much more will be needed. The following
chapters present additional recommendations that
are essential to the elimination of rural poverty.

Memorandum of Reservation by David W.
Brooks Concerning Recommendation 3
I question feasibility of government offering
jobs to everyone at minimum wages because this
would move many people from industry to gov-

ernment but I certainly prefer giving jobs to
people rather than giving guaranteed income to
them regardless of whether they work or not.

Memorandum of Reservation by David W.
Brooks Concerning Recommendation 4
Although it is 'highly desirable for all farm
labor, including owners of farms to have the bene-

fit of minimum, wages; I do not believe that the
hours provision of the Fair Labor Standards d_ ct
can be properly extended to agriculture.
In the case of industry, hours can be planned,

but not in agriculture due to weather conditions.
All farm workers must work long hours during
certain periods in order to prevent a great loss of
production. Requiring payments for overtime work
during these periods: would force agricultureto pay
a higher average wage rate than ind.ustry.
If agriculture is required to pay such wages, it

is absolutely necessary, simultaneously, that the
law provide parity -prices and income foi farms
paying such wages.

8. That the provisions of the National Labor

and Management Relations Act, workmen's
compensation laws, unemployment insurance,
and old age survivors and disability insurance
(OASDI) be extended uniformly to all workers.

Memorandum of Reservation by David W.
Brooks Concerning This and Following
Chapters

A Combined Effort Is Needed

Although I have refrained from making a minority report, in my opinion some parts of the re-

The Commission believes that the recommendations proposed in this chapter can greatly improve

connection with the problems of rural poverty and,
therefore, should have been eliminated.

port cover matters which have little, if any,

Manpower Policies and Programs
Every year nail lions of Americans pack up their
belongings and hit the road in search of a job and a

better place to live. A good many end up in the
ghettos of our cities. Others continue to wander,
swelling the ranks of migratory labor.

As a nation we have never really been much
concerned about all this. We let the wandering go
on and on without guidance. We may deplore the
iong-term consequences, when they take the form
of violent riots in our cities, but deploring the consequences doesn't remove the causes.
It shouldn't be beyond the wit of man to provide

some guidance to a potential migrant. At the
moment, however, we are not equipped to tell him
where he can get a job, or what the pay will be, or

whether it is a job he can do, or how he can be
trained for a newjeb, or where he can live, or what

the rent will be, or whether he ought to take his
family with him. We give him no choice but to try
'a leap in the dark It shouldn't surprise us that the
result is often tragic.
No one in his right mind would attempt to pre-

vent Americans from moving from one place to
another in search of jobs and homes. Some movement of this sort is desirable and inevitable in a
free society. But aimless migration, born of desperation, by millions of Americans every year,
doesn't make sense in a rich nation.

Not every low income family in rural America
wants to move to the city, nor should it have to
Nor do the people who roam the highways every
year in search of a job and a place to live do so
because they have the wanderlust. They migrate
because they don't know what else to do. There is a
way to attack this problem. The first step is to agree

on a nationwide manpower program, covering
both rural and urban America, and the second
step is to put it into effect. So far, we have taken
neither of these steps.

This chapter explains what a nationwide manpower program Mvolves and makes specific recommendations for building it.

The current situation in rural America is this;.
Employment in agriculture/ forests/ mi yes, and

fisheries is declining faster than new jobs are being

created in rural areas by construction, manufacturing, and service industries. At that, the rural
unemployment get few of such new jobs as are
created. They often don't know the job exists, they
lack the skills needed, and they can't finance a move
to a new job. So they remain poor.

Nationally, the unemployment rate has been
_running slightly under 4 percent In rural areas
the rate is much higher.
The seasonal nature of farmwork intensifies the
problem. Not only is unemployment in agriculture
about twice the annual average in nonagricultural
industries, but the monthly employment rate also
fluctuates sharply. In July of 1966 the agricultural
unemployment rate was 3.5 percent But earlier in
the year, in February and March, it was 11.6 percent. In nonagricultural industries the unemployment rate did not fluctuate by as much as one percentage point throughout 1966, and the average for
the year stayed close to 8A percent.
As a matter of fact, the situation is a good deal
worse than the figures on unemployment suggest

Official statistics count a rural resident as employed if he works part-time, or a few days a
month. The truth, of course, is that he is often
underemployed, and almost as badly oiT as if
totally unemployed, We have evidence that underemployment is widespread in rural areas, and as
acute a problem as unemployment.

Using 1960 census data the United States Department of Agriculture has estimated the amount
of underemployment among employed rural residents,' The figure is 18.3 percent for all employed
rural residents; 16.3 percent for males. and 28.7
percent for females.

The rate of underemployment was 8.8 percent
for rural nonfarm males, and 20.4, percent for females. The rate of underemployment was highest
among rural farm residents : 36.6 percent for females and 37.1 percent for males.
I Unpublished data from the Economic Research Service,
U.S. Department of. Agriculture.

We find high rates of unemployment and underemployment among operators of small farms as
well as among hired farmworkers and migratory
laborers. Among rural people working in forests,
mines, and fisheries, we find a pattern of irregular

employment, low wages, and poor working
conditions.

There aren't enough new jobs opening up in
rural areas to wipe out rural unemployment or
make a dent in rural poverty. Even where new
jobs do appear, the applicant needs help in acquiring a new skill for the job, in adjusting, to new
working conditions, or in moving to a new location.
Some people in rural America are able to find
new jobs and acquire new skills with little assist-

ance. Some climb out of poverty unassisted by
moving out of a poverty area or by shifting from
farm to nonfarm occupation& But for many others
the move from farm to city, or from farm to lionfarm job, merely transfers their problems and their
poverty. Still others, because of age or family ties
and the lack of employment, have to stay where
they are, boxed in.

A Comprehensive and Active Manpower
Program
Changes in our rural economy are coming so
fast, and they are so sweeping, that few rural
workers can adjust to them without help. A manpower program can provide that help.

To be effective, the program must meet the
specific needs of both workers and employer& The

manpower services established by the program
must be readily accessible throughout the country
and also flexible enough to meet unique problems
of workers, employers, and labor market areas.
To be effective the program will have to meet
these requirements:

Serve specific needs of both workers
employers.
Make manpower services accessible to work-

ers and employers in convenient locations
throughout the country.
Provide enough flexibility to meet the different
problems of different workers, employers, and
labor market areas.
Be able to apply manpower policies actively
and aggressively at, local, State, and national
level&

Have the capacity to assist workers and employers at the time they most, need it.

More manpower services are needed to assess the

capabilities of rural workem to determine their
problems, and to help them to prepare for jobs
that afford self-esteem, dignity, and earnings to
lift them out of poverty and to prevent others
from falling below the poverty line. The availability of critical manpower services is an integral

part of meaningful job opportunity for many
rural workers and should be accessible to them in
their immediate communities.
The Federal-State Employment Service system
is the; logical organization through which adequate
manpower services can be extended to rural and
urban workers. However, certain legislative, or-

ganizational, administrative, and programatic
changes in the employment service are required to
transform it into a viable and active force` in rural
communities.
The legislative authority on which the employ-

ment service system is based should be updated.
Since 1933, when the employment service was
established by the Wagner-Peyser Act, the role of
this agency in the job market has expanded and
shifted. Since its inception, the employment service has been concerned with finding jobs for workers in private mad public employment. In the depression years of the 1930's this mission took the
form of referring workers to relief and public
works program& With the passage in 1935 of the
Social Security Act and the provision for State
unemployment insurance programs, the employ-

ment service was given another responsibility
that of providing "work tests" necessary for the
determination of workers' eligibility for unemployment benefits,
Subsequent legislation, which provided for ben-

efits to returning service men and women from
World War II and the Korean c,onfliet, further
increased the responsibility of the employment
service for administering parts of these prograMs
and for helping veterans to readjust to civilian
employment condition&

In the 1960's the employment service was assigned new responsibilities in the implementation
of the Area Redevelopment Act, the Manpower
Development and Training Act, the Economic Op-

portunity Act, the Trade Expansion Act, and 'a
host of other manpower legislation that requires
job market information programs and the provi-

sion of manpower services to workers and employ -

era Public demands for assistance through the
employment service are likely to increase in future
years.
Yet the employment service does not operate as

a well-integrated, efficient system with a clear
legislative mandate comparable to the tasks that it
is expected to perform for all workers who need
critical manpower services. The manpower services
that the employment service is providing for rural
workers are especially deficient. These services are
nonexistent in some rural communities. Often they
are most deficient where they are most needed.
In addition to low quality of manpower services
in rural areas, a dearth of usable labor market information, and the wide disparity and gaps in
available manpower services from urban to rural
areas and even among rural areas, the manpower
service system is fragmented.
For example, the Farm Labor Service deals with

merit Service system should be restructured and
upgraded to occupy a key role in the implementa-

tion of the national comprehensive manpower
program.

.

The local offices of the employment service should

'continue to certify workers' eligibility for unemployment benefits based on the availability of suitable work. However, the employment service-and
its local offices should be relieved of all other re-

sponsibilities pertaining to the processing of
unemployment compensation claims and the administration of the unemployment compensation
system. This would enable the employment service

to concentrate on its main concernmatching
workers with jobs, and related functions. Then, an

image of the employment service could be projected that would attract workers and employers
who need these services.

The Commission recommends-

agricultural workers and employers as a special
clientele. There are similar attempts to deal with
migratory farm labor and other segments of the
labor force. Such fragmented approaches have
failed to meet the needs of their clientele, mainly
because the employment and manpower service

2. That the Employment Service System and
the Unemployment Compensation System be
separated, legally and administratively.

needs of many of these workers extend far beyond
the areas and industries to which they are attached.
Some agricultural workers need services that relate
to nonagricultural employment, some urban workers need manpower services that relate to agricul-

the' wide disparity of manpower services among re-

tural employment or to nonfarm employment in
rural areas.
Because of the direct linkages and interrelations
between rural and urban areas, and farm and nonfarm occupations and industries, a comprehensive

approach to meeting the needs of all workers in
an integrated and coordinated fashion is sorely
needed.

The Commission recommends

1. That a comprehensive Manpower Act be
enacted by Congress to establish a national policy of providing necessary manpower services
to all workers'.
The new national manpoWer policy should make

adequate provisions for the coordination of misting manpower programs, the establishment of necessary new programs, and the inclusion of all such
programs into a national comprehensive attack on
employment problems. The Federal-State Employ-

To some extent, the poor quality of manpower
services available to rural workers generally, and

gions, States, and areas, can be attributed to the
current organization of the Federal-State Employment Service System. Actually, there are 50
State systems and a Federal system, all financed
totally by the Federal Government. The Federal
system consists of a national office and 11 regional
offices. The national office has jurisdiction over the
regional offices. However, neither the national office nor the regional offices have real jurisdiction
or authority over the State systems. The regional
offices serve more or less as liaison and mail drops
between the national office and the States. The national office can suggest guidelines and standards
through the regional offices for the States. However, such guidelines and standards can: be ignored
by the State employment service administrations

since they are subject to the authority and jurisdiction of State governments. Indeed, most of he
top administrative offices in the State systems are
political appointments. Reportedly, in some States
almost all of the personnel in the State offices are

political appointees. The Commission does not
wish to condemn political appointment in the employment service per se. However, such appointments should not be allowed if they are not in the

best interest of the employment service program.
In short, the. State employment service systems
operate mostly as independent entities and there
is no supervisory or regulatory body exercising
real authority and leadership in coordinating them
to the end of providing high quality, dependable
manpower services in all parts of this country.
The C ommiesion recommends-

3. That the Federal-State Employment Service be reorganized to form a national unified
system with appropriate assignment of responsibility and authority at the Federal, regional,
State, and local levels. If it is necessary to federalize the employment service to implement
fully a comprehensive manpower program in
all areas, the Commission would endorse such
a measure.

A comprehensive Employment Service Act
should be enacted by Congress, and the Office of
Farm Labor. Service and other agencies primarily
concerned with such functions should be combined
into one national employment service system. A
beefed-up program should be structured for, the
regional offices. New guidelines and regulations

with teeth in them should be formulated and
issued to the States. The national office, acting
through the programs of the regional offices,
should cooperate actively and creatively with the
States in extending standard manpower services
to all workers through the local offices.

The Commission recommends-

4. That the Federal Government participate
in the employment service programs at State
and local levels, to whatever extent is necessary to guarantee equitable and complete service to all rural people.
In part, the inadequacy of the current employment service system in meeting the manpower
needs of rural workers can be attributed to insufficient allocations of financial resources to this
important end. Currently, there are about 2,000
local employment security offices in the entire
United States. Many of these offices operate parttime. Many only accept unemployment compen.:
cation claims and do not engage in any employment service activities. The range of services and
the qualifications of staff personnel vary widely.
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The present number of offices engaged in eraploy-

ment service activities is hardly enough to serve
workers in more than 3,000 counties and a host of
cities, towns, and districts.

The Commission recommends--

5. Increased appropriation of money for the
purpose of enlarging and upgrading the employment service staff, especially at the local
level, and for increasing: the number of employ-

ment service offices to the level required to
provide standard manpower services to workers throughout this country.
A modernized employment service system will

do little for rural workers without substantive
manpower programs tailored to finding jobs for
these workers and for helping them to qualify for
the kind of work for which they are best suited.
The local offices of the employment service are
convenient points of contact with workers and employers who need or could benefit from certain
service& In the context of a typical labor market
area, a suggested "package" of manpower services
is presented in table 1.
Manpower services extended to workers through
the employment service system must be organized

as manpower programs. From the standpoint of
workers and employers in local labor market areas

throughout this nation, several related programs
can be discerned from sorely needed services. They
include

1. A labor market information and placement
program.
2. An individualized manpower assessment program.
3. A job-oriented training and retraining program.
4. A manpower adjustment program.

5. A comprehensive and active approach to
manpower problems.

In the remaining part of this chapter recommendations are offered to improve these programs
and to make them available to rural workers.

Improving the Labor Market
Information System
If a worker is unemployed or underemployed,
or if he contemplates entering the labor force, reliable information about available job opportunities and conditions surrounding them is essential

yin

Labor Force Participaots

Job Oppertosities

Employed and Unemployed

Employers

Ziessisammussii

Public Employment Service

4

vir
Services to TVorkers

Services to Employers

1. Matching job vacancy and worker (collection of
data on current and anticipated job vacancies) .

2. Consultation on labor problems and require-

ments internal to firms and establishments
(skill shortage and labor turnover, for example).
3. Consultation on labor market conditions and
trends external to firms and establishments.
4. Consultation on complying with labor laws and

standards ; requirements for participating in
on-the-job training programs subsidized by
Government and similar programs.
5. Assistance in dealing with manpower problems
connected with plant location, shut-downs, cut-

backs, and expansion; assistance to farmers
with seasonal manpower requirements.

to his decision and efforts to participate more effec-

tively in the labor force. Such workers need ade-

quate, reliable, and current information on job
vacancies, including the essential characteristics
and requirements of existing job vacancies as well
as the conditions under which jobs can be obtained
and held.

Similarly, employers who need workers as a
result of expansion or regular turnover of their
work forces must have adequate, reliable, and current information on the qualifications and require-

ments of job applicants in order to hire workers
for jobs in which they can make the most satin-

1

Matching worker and job vacancy (collection
and processing of data on job applicants).

2. Testing, occupational guidance, career counsel-

ing, and recruiting.
3. Dissemination of job market information; publication of job vacancy data ; use of mass media
bulletins.
4. Referrals to job-oriented training and retraining slots, including institutional training, ap prenticeship training, and on-the-job training;
also referral to literacy training, general education, technical and professional.
5. Administration of labor mobility and relocation
programs, certification of eligibility, payment
of allowances; arrange for and provide necessary supportive services to commuters and
migrants.

factory contributions to productive activities. In
job seeking and hiring, the individual deeisions
of workers and employers can be improved by ex-

tending to them more and better job market
information.
However, this is only a part of the justification
for a viable and comprehensive job market information system. Such a system is also indispensable
to an active labor market program which is needed
to assist disadvantaged workers, especially in rural
areas.
The present system of collecting and disseminating job market information to employers and
29

job applicants is disjointed and fragmentary. Not
enough of the total number of job placements are
effected through the public employment service.
Apparently, most workers and employers are
not aware of the worker-job matching service offered by public employment offices, or they feel

that superior information is available through
other channels, such as private employment offices,
word-of-mouth, directly from employers, or
through mass communications media. Employers

file only a small share of their job vacancies with
the public employment offices, and they reject a
high percentage of the job applicants who are
actually referred by these offices. This means that
the public employment service penetration of the
job market is small if not almost negligible in many
labor, market areas despite the recent establishment of 150 Youth. Opportunity Centers to serve
the needs of disadvantaged young workers.
The placement penetration rate--jobs filled by
the employment service as a percentage of the total

openingsis estimated at 16 percent for the
United States. This compares with 40 percent for
West Germany, 33 percent for Sweden and the
Netherlands, and 25 percent for Great Britain. Experts are of the opinion that penetration rates of
no less than 25 to 30 percent would be needed to
enable an employment service to do an effective
placement job and to provide essential labor market information for an active manpower program.2
Hence, the overall placement penetration rate of
the employment service in the United States must
be greatly increased if we are to have an effective
manpower program.
Undoubtedly, there are wide variations of placement penetntion rates among local employment
service offices. Most likely those with the lowest
placement penetration rates are located in rural
areas. This results in great disparity and deficiency

in the quality and range of manpower services
available to rural workers.

If all employment service offices extend their
outreach in the manner recommended below, an
increased volume of job market information can
be generated for each area. Surpluses and shortages of job vacancies and job applicants can be
ascertained for each area in any given period, a
2 ALFRED L. GREEN. MANPOWER AND THE PUBLIC. EMPLOYMENT SERVICE IN EUROPE, A STUDY Or PROGRAMS AND
OPERATIONS. December 1968, p. 19.
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persistent surplus of job vacancies should stimu-

late increased recruitment activities, or joboriented training. A surplus of job applicants
should signal intensified job development or job
creation in the private sector through investment
incentives, or through public service employment.
In this way manpower problems could be foreseen
and prevented.
The Commission recommends-

6. That all employment service offices actively collect and maintain current lists of job
vacancies in the public and private sectors of
their immediate labor market areas. Federal,
State, and local governments should file their
vacancies with the employment service offices.
The Commission further recommends

7. That all employment service offices ac-

tively collect and maintain current lists of
workers in their respective labor market areas
who are available for job placement. Special
efforts should be made to register the unemployed, the underemployed, and disadvantaged
workers.

This kind of aggressive outreach can be expected to bring the employment service offices in

closer contact with problems of workers and
employers.
Another aspect of the labor market information

program concerns the linkage of sources of information from the demand and the supply sides
of area, regional, and national labor markets and
the effective use of information sources to rationalize and coordinate manpower programs.
The Commission finds that current data on em-

ployment conditions in rural America are not
available as they are for metropolitan areas. The
decennial census alone, on which most estimates
of 'employment conditions in rural areas for intervening periods are based, is not sufficient. The
dearth of information and data on rural areas in
which unemployment and underemployment are
concentrated leads to neglect of these problems.
Greater disparity in the application of policies and
programs to reduce these problems can result from
differences in the quality and scope of available in-

formation for rural and urban areas.

37"-'"77-"I'`,7"7'

The Commission recommends

parts of this nation should have access to knowledge about jobs and job applicants wherever they

& That appropriate Government agencies

exist.,

(the Bureau of Labor Statistics and the Bureau
of the Census) in cooperation with the Employ-

ment Service undertake regular surveys of
labor market conditions in rural areas, comparable to those currently conducted for metropolitan areas and the nation as a whole.

The recommended labor market survey data
should be combined with supplementary data
sources to provide a clear picture of the magnitudes, dimensions, and trends of employment, unemployment, and underemployment in rural areas.

Analysis and use of labor market data from all
sources should be an integral part of the manpower
planning and development process.

The Commission recommends
.9. That the local public employment office(s)

This Commission concurs with the recommendations of the National COM/11498i071, on Technology,

Automation, and Economic Progress; 3
With local centers feeding into regional centers
information relevant at that level, and these in turn
feeding into a nationwide job and manpower bank,
the service could provide detailed information on the
manpower requirements of job vacancies and the personal characteristics of job seekers. The technological
knowledge is available for the equipment and the'costs
are within reasons./

The Commission recommends-

10. That a computerized nationwide service
for matching workers and jobs be established
and maintained as an integral part of the 'U.S.
Employment Service system.

in each labor market area be required to de-

Manpower Assessment Programs

velop annual comprehensive plans for providing maximum feasible employment and training

Eased on extensive job market information, local
employment service offices should occupy excellent

opportunities for labor force participants in
their respective areas.
These compreher: ve manpower plans should be
based on current are, anticipated job vacancy data
.and job applicants data in addition to other complementary sources of data. Modern electronic and
telecommunication equipment and techniques
should be utilized, where feasible, to process, store,

positions for counseling workers on the requirements, working conditions, and salary scales of
present and future jobs. Such important information should be supplied, free,' to individual workers, to the public schools, and to organizations
concerned with education, training, and the development of human resources.
However, intelligent decisions regarding the oc-

and transmit information on job applicants and

cupation or profession that individuals wish to

job vacancies that cannot be matched within areas

follow are based on more than a knowledge of the

to other areas where surplus job vacancies and

present structure of opportunities and how they

workers exist.
Recently, the Department of 'Labor in coopera-

are shifting over time; they are also predicated on.

tion with other government agencies initiated a
Cooperative Area Manpower Planning System
(CAMPS) . It involves the development of annual
manpower plans in all States and in some localities in accordance with Federal guidelines issued
jointly by the participating Federal agencies. The
plan helps to coordinate the programs of MDTA
and 0E0, and other human resource programs.
Rapid extension of the CAMPS program to rural
areas would be a step in the direction of the Commission's recommendations.
. Local labor market areas comprise regions, and
regional labor markets comprise the national labor

market in which workers and employers in all

an assessment of individual achievements, personal traits, aptitudes, and capabilities. Aspirations that last for a lifetime are often formed at
early stages of childhood. Some are passing dreams

but many harden into commitments and . occupational attachments. For the poor, the development
of aspirations is too frequently delayed, distorted,
and frustrated by the conditions under which they
live. As the conditions that stifle aspirations of our

poor youths in rural America are alleviated, the
employment service could perform a useful service
'NATIONAL COMMISSION ON TECHNOLOGY, AUTOMATION
AND ECONOMIC PROGRESS. TECHNOLOGY' AND THE A.MICRiCAN

MCIONOMIG Vol. 1, February 1966, p. 50.
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by helping them to discover themselves in relation
to present and future job opportunitie&

expected to provide all of the vocational guidance

The smaller communities' program is another
example of a possible approach to meeting the
needs of rural workers, employers, and areas for

America. However, they should be expected to provide job-market-oriented information for counseling programs in schools and other local institutions
working with young people. Moreover, they should
be prepared to offer professional vocational guidance and counseling services to current workers.

comprehensive manpower service& This program
utilizes mobile teams of interviewers, counselors,
and test administrators and is initiated in a community at the request of local leader&
The program helps individual residents of rural
communities by providing them with the services

counseling, testing, and placementof a regular
employment office. Each individual in the labor
force has the opportunity to discuss his work plans

with a professionally trained employment counselor. Applications and test results are turned over
to the nearest local employment office for continued service.
The program also helps community development
organizations by making a comprehensive study
of the manpower resources of the area, including

information on the potential skills of the work
force. This information on potential skills is of
particular interest to prospective employers and
can also be used in developing vocational training
programs. The program also assists development

groups in making a detailed study of the other
resources in the area which can be used by the
community in planning for the expansion of job
opportunities.

After 3 to 4 months the team moves on to another rural county. From 1959 to the end of 1964,

42 counties had received the services of this
program.'
Again, the smaller communities' program is an

example of token effort in the right direction.
However, the job of helping rural workers to catch
up and to participate effectively in the labor force
will never be accomplished except through a massive program extended to workers everywhere in
this country on a regular basis.

An active vocational counseling and guidance
program is needed in every rural community to
prevent much of the unemployment, underemployment, and misallocation of human resources that
we observe in rural America today.
Local employment service offices should not be
4 U.S. DEPARTMENT OP LABOR, BUREAU Or EMPLOYMENT

Srenarrr. miteliaza cromiatuarncs' PROGRAM. Entpioyment

Security Review and Employment Service Review.
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and counseling services that are needed in rural

The Commission recommends-

11. That a manpower assessment program be

extended to workers and youths through the
local employment service offices.
This program should include testing, counseling,
work samples, and other techniques needed to enable workers and youths to assess their capabilities

and to make free and intelligent occupational
choices.

Individual assessments and occupational choices

of persons in each local market area should be
recorded, aggregated, and cross-tabulated by age,
sex, etc. Analysis of these data in relation to present and future manpower requirements could be
used to forecadt possible labor market imbalances.
Appropriate steps can be taken to prevent or
reduce them.

Job-oriented Training and Retraining
Programs
For workers in rural America who experience
frequent or prolonged periods of unemployment
and underemployment, suitable training opportunities with jobs at the end of them are perhaps
the most meaningful and productive assistance
that can be provided. Adequate training opportunities are necessary in order to enable many
workers to act on the information and advice obtained through vocational guidance and job market
information program&
There is absolutely no question about the desira-

bility of providing adequate training opportunities to workers, especially disadvantaged workers.
Benefits to trainees and to society far exceed the
costs of offering training programs. For example,
one investigator conducted a study of 373 Connecti-

cut workers who were involved in. job training
courses. The purpose of the study was to weigh
the benefits and the costs of retraining the unemployed and to determine if retraining the unem-

ployed is a good investment for the individual
workers, the government, and the economy.5
Among other findings the study revealed that :

(1) The average annual gross income of the
workers who used the retraining was $500 greater

than their expected incomes in the absence of
retraining;
(2) Over a 10-year period, however, the total
economic value to the average individual in the
total sample was estimated at between $450 and
$850. In a decade, estimated benefits to individual
trainees are reduced considerably by increased income and social security taxes, smaller unemployment benefits, and the extent that retrainees leave
the occupation for which they were trained.
(3) Expected benefits per worker enrolled in
retraining were much higher for the government
than for the individual. Expected benefits to the
government per workerdefined as increases in
tax revenues, decreases in unemployment transfer
payments, and the average present value of the
expected benefits of retraining for the economy
were estimated at between $5,500 aad $8,000 for
a 10-year period.

(4) Retraining benefits were multiplied' still
more in the total economy 'by virtue of making
unskilled and semiskilled jobs available to other

and urban America, institutional and on-the-job
training under MDTA are only token operations.
The total number of trainees approved in the
MDTA program for the fiscal year 1967 is estimated at 250,000. Manpower training under the
act is projected for 500,000 persons by 1970300,000 in the institutional program and 200,000 in
the on-the-job training program. This will provide

training for less than 1 percent of the estimated
labor force of 86 million workers by 1970.5
The fragmentation of training programs is due
partly to the lack of assignment of responsibility
to a. single authority for overall planning, coordi-

nation, and administration of these programs.
At the Federal level, responsibility for the administration of job training programs is distributed among several agencies. The bulk of the responsibility for vocational education is assigned to
the Vocational Education Division of the Depart-

ment of Health, Education, and Welfare. Work
experience programs under 'title V of the Economic Opportunity Act have been delegated to HEW

by OEO and are administered in the framework
of the welfare programs. 0E0 operates the Job
Corps program itself, but has delegated the Neigh-

borhood Youth Corps (NYC) to the Department

workers who would otherwise be unemployed. The
net benefits to the total economy per worker over

of Labor.' Within the Department of Labor MDTA
is administered by the Manpower Administration.
The Bureau of Employment Security, the Bureau

the 10-year period . were estimated as being be-

of Apprenticeship Training (BAT), the Bureau

tween $20,000 and $30,000.

of Works programs, and the Office of ManpoWer
Policy, Evaluation, and Research (OMPER) are

Considerations of benefits in relation to costs of
retraining yielded benefits worth 2.5 to 5 lilies the
costs to the previously employed worker.. Benefits
to the government were 16 to 23 times the costs to
the government, and benefits to the economy were
67 to 100 times the costs to the economy.

Despite the enactment of the Manpower Development and Training Act (MDTA) of 1962,
as amended, the organization of job-oriented training programs is scattered among several Federal
agencies. The job training system is disjointed, and
there is little likelihood that a sufficient number of,
training slots will be available in any location or
areas to meet the training needs of workers.
In comparison to the extensive training needs of
unemployed and underemployed workers in rural .
M. E. BONUS. A BENEFIT-COST ANALYSIS OF THE E00NOMIC ENTECTIVENES$ OF RETRAINING THE UNEMPLOYED.

Yale Economic Essays, vol. 4 (2), Fall 1964; New Haven :
Yale University Press, 1964.

components of the Manpower Administration.
These manpower and training programs have not
been consolidated and integrated into one national
comprehensive manpower program. Moreover, the
need for coordinating the Department of Labor
training programs with those in HEW, OEO, the
Economic Development Administration, and the
other Federal agencies has not been satisfied.
At the State and local levels, job-oriented train' ing (lofts are weaker and more fragmented than
they are at the Federal level. There are 50 or more
departments of vocational education, or equivalents, in 50 States, operating 50 or more vocational
education programs. Gross disparities in quality.
and scope of vocational education often exist from
State to State, and from school district to school
CONGRESS OF THE UNITED STATES, JOINT ECONOMIC COMMITTEE. FEDERAL PROGRAMS FOE THE DEVELOPMENT OF HUMAN
RESOURCES. Vol. 1. December 1966, p. 374.
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district within States. Generally, the training re
ceived by young people in vocational education
courses is not geared to preparation for jobs or to
requirements of the job market,
In far too many cases, job-oriented training,
and literacy training to support it, are not available at all at the local level. Frequently, no local
coordinating agency exists, or it does not act affirmatively to mobilize and organize training resources in local communities to meet the training

job-training opportunities fall far short of meeting the total training needs of rural workers.
This shortage of job opportunties in rural areas,
especially on farms, has precipitated a massive exodus of manpower from rural to urban areas that
dates back at least to 1920. Gross migration probably was two to three times at large as net migra-

tion during this period.T During the 1950's net

needs of adult workers. The relatively few MDTA

migration from farms was over 1 million per year
Since 1960 it has declined somewhat to more than
850,000 persons per year. However, the slight de-

and BAT training projects and activities ir this

cline in farm to nonfarm net migration is due

kind of setting, so prevalent in rural areas, usually
screen molly trainable workers from the top, leaving those most in need. of training untouched, and
widening the gap between relatively advantaged
and disadvantaged workers.

largely to the reduced number of farm residents
rather than to a reduction in the number of migrants relative to the number of farm residents.8

The C omintission recommends--

12. That all existing manpower development,
training, and retraining programs be organized
and administered as a single comprehensive job

training program. Training, activities under
the Manpower Development and Training Act,
the Bureau of Apprenticeship and Training sy

tern, the Bureau of Works programs, 0E0
training programs, and similar: programs
should be incorporated into the cimprehensive
training program and closely coordinated .with
the functions of the Vocational Education Division of the Department of Health, Education,
and Welfare.
Training activities at the State and local levels
should be coordin:Aed and properly integrated
into the comprehensive manpower program.
In the modern dynamic economy that exists in
the United States today, job skills become obsolete
at a fast rate. The skills required to perform most

jobs change so fast that workers cannot keep up
with them through job performance alone. Sometimes jobs and the skills needed to perform them
disappear altogether. New skills must be acquired
if some workers are to continue to work or to participate effectively in the labor force. Hence, there

is a great need for workers to' continue training
while holding jobs, or to return to training full,
time. Many firms, labor unions, and other organizations have, established programs to provide people with an opportunity to improve their skills in
order to qualify for' better jobs. However, current
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The Commission recommends--

13. That adequate job training opportunities
be provided for workers to maintain and upgrade their skills and to qualify for better joh&
Institutional and on-the-job training programs
through MDTA plus apprenticeship training pro
grain's should be coordinated with vocational edu-

cation in rural communities to meet the total
training needs of rural workers.

Many rural workers and adults, especially in
the South, need literacy training and other types
of training that do not relate to job skills as such
Nevertheless, such training is fundamental to occupational preparation, to job holding, and to participation in civic and community life.

Manpower Adjustment Programs
Sufficientjo b vacancies do not exist in some labor

market areas to employ all labor force participants
residing in or near these areas.

Through guaranteed employment as recommended in chapter 3, additional jobs can be developed and created, but chronic imemployment
and underemployment may still exist in some areas
after such possibilities have been exhausted. At the

same time, labor shortagesrmore job vacancies

than job applicantsmay exist in other areas.
Such labor market imbalancas can be reduced, and
in some cases eliminated, by providing minimum
O. E. BISHOP. D/MENSIONS OF THE FARM LABOR PROBLEM.

In FARM LABOR IN THE UNITED STATES, C. E. Bishop, ed.,

Columbia University Press, New York': -1967, p. 5.

U.S. Dpartinent of Agriculture; ,Economic ne,ieardi
Service.
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assistance to workers who may wish to move from

Major obstacles to relocation include lack of

areas where jobs for them cannot be found, developed, or created, to other areas where jobs do

suitable inexpensive housing, prospect of financial
loss in selling present lioine, number of children in
school and proximity off the move to the beginning
or close of the school year, lack of information, and
false hopes of things getting better where they are.

exist.
In a dynamic economy, labor market imbalances

often shift through time from area to area In
order to remain employed or to obtain gainful employment in their chosen occupations some workers
may find it necessary to move from labor surplus

areas to labor shortage areas. Sometimes jobs
which cannot be found for unemployed workers in
their area of residence are plentiful in other parts
of the region, State, or county. Without minimal

ti

assistance some workers are not able to relocate
themselves and their families in order to accept
jobs, or to undertake job training.
Since 1963, the U.S. Department of Labor has
conducted demonstration mobility projects under

The Comortissioareemmend8

14. That a relocation program be established
in the Department of Labor and that mobility
and relocation assistance be provided for disadvantaged workers who cannot find gainful
employment where they: now live, but for whom

jobs and training opportunities can be located
in other labor market areas.f

tunities by, relocating workers.
Through September 1965, over 14,000 workers

A worker is deemed to be disadvantaged, from
the standpoint of this recommendation, if he or his
primary family is poor the prevailing poverty
criteria. A poor worker and his family should be
eligible for necessary assistance, including financial payment and supportive services, if he desires
to move and if suitable job opportunities or train-

were interviewed in 16 mobility projects in 14

ing opportunities cannot be found in his home

States. Of the 6,216 found initially eligible for re.location assistance, 2,086 indicated that they were

area.

the provisions of the Manpower Development and.
Training Act. These projects have been conducted
under a variety of conditions. The Public Employ-

ment Service has had about 2 years' experience
with pilot projects, to provide employment oppor-

not interested in relocating. Of the remaining

The anzeminion reCW1471,431748--

workers, 1,336 were actually relocated to f jobs in

other areas,
Certain factors have been identified as being es-

sential to a successful relocation program. First,
workers must possess training, skills, and talents
required by their new jobs. It was also found that
workers must be imotivated by a sense of personal

or professional achievement to be gained by
relocating.
For unskilled poverty-stricken workers, financial allowances have proved invaluable in assisting
them to relocate successfully. For certain groups,
such as relatively disadvantaged workers moving
from rural areas to urban areas, supportive services
take on more importance than financial assistance.

Movements from rural areas to small towns and
cities require fewer supportive services than move-

ments from rural areas to large cities. Provisions
for supportive departing and settling-in services
should be apart of any relocation program.
rt
;DEPARTMENT or LABOR, BUREAU OF EMPLOYMENT
.*
SECURITY. MOVING WORKERS TO WHERE THE JOBS ARE. Em.

pioYmeiit gerViCe Reilew; JUne 1967, pp. 3949.
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15. That for the purpose of administration,
coordination, and certification of eligibility,
the local public employment offices should per-

form key roles in the implementation of the
relocation program.f
Expanded and improved, as suggested in other
parts of this report, the public employment offices
should integrate mobility and relocation assistance
into the area manpower planning`and development
program. Relocation payments should include :
a. Travel and living allowance for persons seeking job interviews for jobs recommended by the
public employment service.

b. Relocation allc wane for moving households
and families of workers who successfully obtain
permanent jobs certified, by the public employment
service. The relocation. allowance should include
tSee comment by Vivian W. Henderson and James O.
Gibson at end of this chapter.

is

payments for moving expense,s and minimally required settling-in expenses.
c. Travel and living allowance, relocation allowance and assistance for undergoing training recommended by the employment service when training
is located outside workers' areas of residence.

d. Supportive service for relocated workers;
that is, assistance in straightening out affairs in old
community before departure, if requested; information and counseling on living conditions and requirements in new communities; referrals to social
agencies ; resources and facilities in new communities; and other newcomer services.
The commission recommends a relocation pro-

gram for disadvantaged workers only as a last
resort. All efforts to find, develop, and create suit-

able employment opportunities for workers in
their home areas should be completely exhausted
before they are considered for relocation assist-

anc& Such assistance should be provided in a
manner that will enable workers to choose freely
where they want to; live and work. Also, relocation
is considered as one of the possible ways by which

workers may adjust to changing labor market
conditions.
Necessary safeguards should be devised to preclude possible misuse of this relocation program.

In few cases should it be necessary to provide
relocation assistance to workers in moving from
one State to another. Fewer moves from one region
to another are expected with the assistance of this

relocation program. Thus, the, vast majority of
the moves would be intracounty and intercounty.
within States.
Rural workers especially must often make several kinds of labor market adjustments simultane-

ously. As they move to places where jobs and
training opportunities are located, they may also
wish to change occupation& Since skills, work
habits, and working conditions are often quite dif-

ferent among occupations, the transition can be
enormously difficult, if not insurmountable, without some assistance.

Many workers and their families who change
their residence should be assisted in adjusting to
conditions in, new communities. Finding adequate
housing and developing a feeling of belonging in
new communities are some of the ingredients of
successful relocation. A variety of social services
may be needed to minimize or to.prevent problems

Militia in this 'kind of transition.

Special Manpower Problems
A comprehensive manpower pragrom must be
capable of meeting special and unique problems of
workers and labor market areas. Groups that need
special manpower services include: physically and

mentally handicapped workers, older workers,
youths, Negro farmworkers in the Southeast, Mexican-American resident workers in the Southwest,
Mexicans who cross the border as commuter workers or who enter the United States extra - legally;
and migrant workers.

Stipulation of the kind and amounts of special
manpower services required to reduce substantially
the employment problems among these groups is
beyond the scope of this report. Nevertheless, the
manpower and employment problems inherent in

the Mexican-American border situation can be
cited as an illustration of the severity and the complexity of some of these problems and the need to
tailor services to meet them.

Several intricate factors are involved in the
Mexican-American border situation in the Southwest. Wages for farmwork along the border are
extremely low relative to the wage structure in the

United States, but high relative to prevailing
wages on the Mexican side of the border. The Mex-

ico-United States wage differential in formwork
and nonfarmwork is reflected in differences in
levels and standards of living. Mexican workers
are attracted into the United States, increasing the
supply of labor and in some cases reducing the
work and wages for dome.stic workers. The influx
of Mexican workers and thair families under these
conditions create severe problems in international
relations, labor management relations, racial re-

lations, and relations between newcomers and
Mexican-American resident& This is also a source

of some of the poverty; in the United States, not
only among the newcomers themselves but among
longer residents whose conditions are affected ad-

versely by increased competition of Mexican
immigrants.

Workers from Mexico came into the United
States in large numbers after World Wars I and.
IL Most came to seek fitrmWoric in the Southwest.

Some came into this country legally as contract
laborers. Others entered illegallythe "wetbacks."
During the early 1950's estimates of wetbacks
crossing the border ranged as high as 100,000 a
month. Most of the wetbacks returned to Mexico
of their own volition, but many thousands were,

deported. As illegal aliens in this country, they
were totally without legal rights. None of the
usual protections for -workers or citizens applied
and they were at the mercy of employers.
Mexicans known as "green card holders" are
legal residents of Mexico, entitled to commute to
the United States for work Known as braceros,
they work primarily during periods of peak demand for farmwork.
This practice was regulated under Public Law
78 which was enacted in 1951 as a temporary Korean War emergency measure. A series of temporary extensions carried the program throrign
1964 when Public Law 78 was terminated. Since
1964 the Secretary of Labor has admitted some
temporary contract workers in reduced numbers,
under the authority of the Immigration and Nationality Act (P.L. 414).
The us_ e of foreign workers on temporary farm
jobs has declined sharply in recent years. In 1965
California was the only State in which braceros
were employed on farms in significant numbers.
(See table 2.)
TABLE 2.---Annital peak employment of foreign
agridultural workers,' by selected States, 1959 2
and 1964-65
(Thousands)
State 3

1959

1964

19f5

Nation.
ality 4

Although substantial progress has been made
in recent years in regulating the supply of foreign
workers in this country; more vigorous regulation
is warranted in view of the inadequate attention
to these problems in the past, a rapidly growing

domestic labor force, and declining number of
jobs through mechaniZation of farmwork. The
reasonable expectations of domestic hired farmworkers for accelerated increases in wages, job
security, and better working conditions cannot be
realized unless the supply of workersforeign and

domesticis balanced with available jobs.
The Commission recommends--

16. More vigorous and careful enforcement
of laws and. regulations governing the recruitment and employment of foreign workers.
More specifically, this means that (1) the entry

of foreign nationals into this country illegally
should be stopped completely; (2) commuters
from foreign countries, should be further regUlated.
Those in the labor structure whose wages are con-

sistent with the laws should be encouraged to
establish residence in the United States. For those
whose wages have a depressing effect on the economy steps should be taken to restrict. and finally

prohibit their entry until such a time that their
presence does not create unfair competition; (8)
in no case should foreign workers be employed as

Total for U.S.'
Arizona
Arkansas
California
Colorado

Florida
M.aine

Michigan.,
New Mexico
Texas

308. 2 92..8
16. 3
7.2

23.7

14. 0

8. 5

M
39 0 C 0
M
83, 6 63.9 17. 2 M
5. 7
6.0 _
M
10. 3
8. 1

____

B

7'.0

&8 C
11.0 12. 8
M
19. 5
1. 3 _ _ _ _ M
136. 8 15. 6 _ _ _ _ M

Foreign nationals contracted for temporary formwork
in the ix.S. ,
3 Year of all+time peak employment of foreign workers.
.

3 Only States With eniPidSTMent of 5,000 or more in 1959

are shown separately.

4 Only the Most 'important national group is shown:

Mmexican B.British West Indian; C-Canadian.
IvRefera to that time of year when agricultural employment of foreign nationals was at its peak for the U.S. as a
whole.'
. Diti Florida refer to the crop season rather than
the:calendar year.-'

.Department of Labor Report of Man,
power' Requirements, Resources,. Utilization, and. Plan.

Mareh 1966, P. 132.

strikebreakers, or to jeopardize the job security
of domestic workers, or to depress domestic Wage
levels; and (4) special, attention should be focused
on the welfare of migrant workers along tui border

in order to maintain health, housing, education;
and labor standards prevailing throughout the
country:
The implementation of this reConiMendation will
assure better treatment, adequate jobi,ind income

for foreign workers who enter this country. This
will enhance their chances of becoming prosperous

and productive citizens rather than joining the
ranks of the poor and disadvantaged: 'Moreover,
further diSorganizttion of labor Markets will be
prevented and.basi,,, requirements fol. effective

plication of a Comprehensive maniteiki program
will be strengenened. The foreign' workers, doreestic workers, employers, and the eciineniST aS a whole

will be beneficiaries.
This is not. to suggest, however, that the migrant
&I'M' labor prbblem, or
orr the -entire "fatiit` labor
problem, for example, can be successfully

;TT?

3.

and solved within the framework of migrant labor
on the farms, or even in the rural areas. The Commission is of the opinion that feasible solutions: to
these problems extend to various parts of the total

economyfarm and nonfarm, rural and urban.

A Compreheneive and Active Approach
to Manpower Problems
The general situation prevailing in formwork
has been described by one noted authority thus: "
Beeinse formwork has practically no obstruction to
entry, poor people who have limited employment alterna-

tives are found here in larg6 concentrations. But most
of any current farmworker population Is temporary and
transitional. Therefore, the therapy of social policy is
properly not to be directed toward them as "migrants"

recommended in this chapter;. and (c) extension of manpower services to, the poor and the
nonpoor according to their individual. needs
and aspirations.
Since most manpower problems with which the
Commission is concerned are multifaceted and in-

terrelated, program recommendations to meet
them must be balanced, comprehensive, and active.

A manpower program geared exclusively to the
matching of jobs and workersin the economy may
be as Unbalanced as one that is geared exclusively
to tailOring jobs to suit the talents, interests, and

aspirations of workers. Hence, the Commission
seeks to foster the development of human resources

or as formworkers, Their needs are those of all . . underprivileged peoplesound mental and physical health, edu-

in a manner that will also serve the manpower
needs of areas, regions, and this Nation. An appropriate balance between these two sets of con-

cation,' training, and protection against discrimination.

siderations is the desired end.

They are therefore a Category of all of the potential
clientele of the Nation's antipoverty-equal opportunity
prograM.

The farm employment economy into which poor and
ditiadvantaged workers enter does not offer much opportunity for self-improvement. It is a scene of chaotic and
uncertain, employment relations ; it lacks the regimen and
discipline of a competitive market; It lacks the structure

of a labor Market, partly because farmworkers are excluded from virtually all lebor legislation. Competition
has traditionally, been among* 'workers, not among em ploYers. VOth unrestricted entry and work that is divisible,
200 person, may be taken ;on to share a harveit that could
be handled by 50.
This Is an area of employment that could be rationalized,
.

IA, given more of tie structure and performance characteristics that
fountt In labor markets. Doing so
Would have a two-way benefit : (a) toward the welfare
of workers who would have more certain, longer, and
higher paying employment; (b) toward more efficient use
the national interest: However, the deof manpower

clining total employment of persons on farms will be
accelerated and total welfare will be improved only If
those displaced from agriculture are effectively absorbed
elsewhere.
"The COM/141882071 recommends-,

A piecemeal approach to problems of human
development and manpower utilization is not only
ineffective; it can be damaging and can result in
waste of scarce resources. It was pointed out earlier
that effective vocational guidance and vocational
education programs are quite dependent upon job
market information programs..0ther interdependencies strongly suggest that a piecemeal approach
to manpower problems in rural America is inef,
fective, if not useless.
Manpower problems in rural areas and poverty
conditions that are connected with them are long

standing. Social, economic, and technological
changes are tending to intensify these problems.
They must be met head on with Massive, active
programs at levels that will reverse hardening and
accelerating trends. Weak and passive approaches
to manpower problems with which the Commis-

sion is concerned in this report would be tantamount to failure and defeat.

Memorandum of Reservation by Vivian W.

.

17. A comprehensive approach to meeting the
1PallPower needs of workers in. rural America,

embracing; (a). Inclusion of ,farm labor with
rpnfann labor .and rural workers with, urban
workers; (b) appropriate combinations of the
various components of the manpower program

0)

VAESEEr. itibEZE. ;11. HIRED: FARM -WOE IN THE WEST. (US-

Et*Ort. progir0 for the. National Advisory ComPoverty.)
gaeitn4 .on It
.
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Henderson and James 0. Gibson Concerning Recommendations 14 and 15

These recommendations are -designed to ,bring
improvement in labor market adjustment on the
part of workers moving from, rural to other arias.

We concur that mobility assistance for workers
has validity for this objective. National mikration policy is needed to bring order and structure
taniovement of poor people pursuingnew and better opportunities. However, the reCOnmiendationa
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as adopted by the Commission emphasize facilitat-

Mg the departure of rural migrants. We have reservations on this point.
Providing jobs and opportunities for rural people where they are is a thread that winds through
the entire report. It appears self-defeating to suggest this cannot be done and therefore provision
should be made to subsidize, even as a last resort,
movement of the rural poor to other places. These
subsidies should go toward creating jobs and opportunities so people can exercise options in their
local areas,
Moreover, expansion of voter registration and
increased political participation, parti.cularly in
rural areas of the South where Negroes make up
substantial parts of the population, threaten existing power relationship and could be motivating
factors for mobility assistance programs to be used
as devices to de-populate those areas. (It his been

noted that by refusing to adopt food stamp and

commodity distribution prognuns public officials
in some counties are systematically starving Ne-

groes into moving to other areas, Atlanta Confditution, September 4, 1967.)

Much of the migration that takes place involves

movement from remote rural areas to smaller
towns and cities. Often such places are stop-ofi

points for rural people in transit. Emphasis
should be placed on providing halfway communities, multi-purpose renters and reception centers

in and near smaller towns and cities as well a
metropolitan areas. With proper programming
and provision of supportive services, migrants
may find it easier to adjust to labor markets
in smaller towns and cities and the flow to large

urban ghettos may be abated. Regardless of
this point, however, emphasis in mobility assistance programs should be placed on receiving migrants and their adjustment in new environments.

State or territory

Alabama
Alaska
Arisona
Arkansas
California

-

Colorado
Connecticut
DelawareDistrict of Columbia
:Florida

32
3

186

50

34

32
22
3

31

4
7

Georgia
GUAM

Hawaii_

43
9
42
34

-

Idaho

A-

15

27

1

5

1 ____

76

20

39
1

33

2

1

1

8

4

1

1
1

26

21
41

Indiana

24

Iowa
Kansas
Kentucky
Louisiana

38
48
33
31
27

Maine
Maryland _
Massachusetts
Michigan

16
25
56
78

14
16
35
3

20
23
18

1

2:
1

33

74

See footnote at end of table.
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1

Illinois

1

1

2

1

1
1

1

10

9

6
33

4

1

11

2

1

4
1

2
3

9

1

,.

1.

3

2

2

3
1
2
2
3
1

1
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1

4
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1
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Appendix--Continued
TABLE Local employment security offices, by States and territories and by functions, February 1967Con.
Total

State or territory

(1)

Minnesota

39

Mississippi
Missouri

54

Montana
Nebraska
Nevada
New Hampshir
New Jersey
New Me2,1co

New York
North Carolina

North Dakota
Ohio
Oklahoma
Oregon

Pennsylvania

or no

1151,

.. ain-

.

eon enn AO dim

(3)

(2)

36

27

22

18

2

11

7

1

11

10

54
23
166
56

24
20
70
44

17
97

9
61
27
25
80

121

Puerto Rico
Rhode Island
South Carolina
South Dakota
Tennessee

13
15

16

(8)

(7)

1

8

19

1

23

2
1

MI inn

nna

9

13

4
10

5

1

3

.

18

2
2

9
2

1

1
11

3
10
3
2
5

4
2

46

27

1

5

4

Texas.
Utah
Vermont
Virginia
Virgin Islands

116

60

17

5

19

11

1

14

10
26

2
2

7
3

2

3
3

Washington
West Virginia
Wisconsin
Wyoming.

37
28
37
16

1

2

5

......

1
1

1

1
.1

1

3
1
1

Ow 40.

mi.

1

1

.

16
1

12

1

21
15

5

26
10

15

5

3

36

17

'26
24

1

1

34

.5

4

4

1

3
2

-.4...

2

1

9
1

2

6

1

le

.

1

12

..

Inn no an aa. on a..

1
1

1
1

8
27

39

(6)

(5)

(4)

31

57
25

34
30

Otteutr.

VI and

VI, ES, and Egrnand
farm

pn,

2

.

6

3

1
1

3
3
1

.

air

1

on no

1
=len /1111,11121151.

Total

2, 219

1, 192

1 hicluding four offices with employment service and

youth opportunity center functions; four offices with
unemployment insurance, employment service, farm

placement, and youth opportunity center functions;
three offices with unemployment insurance and farm
placement functions; two offices with farm placement
and youth opportunity functions; and one office with
unemployment insurance, employment service and youth
opportunity center functions.
(1) Unemployment Insurance, Employment Service,
Farm Placement.

!

221

198

188

174

159.

73

,

14

(2) Employment Services and Farm Placement.
(3) Unemployment Insurance only
(4) Employment Service only
(5) Unemployment Insurance and Employment Service.
(6) Youth Opportunity Center only.
(7) Farm Placement only.

Sounov: U.S. Department of Labor, Manpower Ad
ministration, 'Bureau of Employment Security, Directory
of Local Employment, Security Offices, February 1967.
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Chapter 5

Education Helping People To Help Themselves
There were more than 700,000 adults in rural
America in 1960 who had, never enrolled in school.
About 3.1 million had less than 5 years of schooling

and are classified as functional illiterates. More
than 19 million had not completed high school

This pool of adults with low levels of educational achievement is being fed by a stream of rural

youth. More than 2.3 million rural youth aged 14

through 24 dropped out of school before graduating in 1960. About 8.7 percent of themsome
199,000completed less than 5 years of schooling
(e).

Status of Rural Education

Rural adults and youth are the product of an
educational system that has historically shortchanged rural people. The extent to which rural
people have been denied equality of educational
opportunity is evident from both the products of
the educational system and the resources that go
into the system. On both counts, the quality of
rural education ranks low.
Low levels of educational achievement of rural
adults give some indication of the poor quality of
education in the recent and distant past. In 1960,
the average years of schooling for the urban. pop-

ulation 25 years of age and over in the United
States was 11.1. This compares with 9.5 years for
rural nonfarm and 8.8 years for rural farm people.
Only 11 percent of the rural adult population had
any college education compared with 19 percent of
the urban population (8, p. 00).
While rural youth are getting a better education
than their parents, the level of educational achievbment is still lower than for urban youth. Twentyeight percent of rural nonfarm youth and 23 per-

cent of rural farm youth aged 14 to 24 in 1960
dropped out before graduating. This compares
with 21 percent for urban, youth (2) .
Not only do rural students drop out sooner, but

completing high school is much, lower than for
urban youth. In 1960, about twice as high a proportion of urban as rural youth were enrolled in
college (4, p. 117).

Those who enroll in college have a hard time
competing with students from urban schools. A
study of students entering Iowa State University,
for example, from urban and rural backgrounds

showed that rural students scored lower on
entrance examinations and more often had deabiencie,s in preparation that had to be made up (5).

The ingredients of any educational system include teachers, buildings, facilities, curriculum,
and programs. Their quality in rural schools, compared to urban schools, is low.
Because of low teacher salaries, rural schools are

not able to attract and hold the better teachers.

Small communities have fewer high school
teachers with five or, more years of college and

more elementary teachers without a college
diploma. The percentage of rural teachers not
properly certified is about twice as high as for
urban teachers (6, p. 7).
Failure of rural schools to attract and hold good

teachers is also related to the poor facilities in
many rural schools. In spite of considerable consolidation of school units, rural schools in general

are smaller and less well equipped than urban
schools. There are still about 10,000 one-room
schools in this countrymostly in rural America
(6, p. 5) . Vast improvements have been made, but

some of these small schools still have outdoor
privies and are without running water (7, p. ES),
Those facilities that are generally associated
with scholastic achievement are notably short in
rural schools. A recent study, sponsored by th.e
Office of Education in response to the Civil Rights
Act of 1964, and referred to as the Coleman report
(8) indicated, for example, that fewer rural

the percentage of those who go to college after

schools have science and language laboratories.
The report showed discrepancies in many other

1 Iteferences, indicated by italic numbers in parentheses,
arelisted at the end of this chapter.

physical facilities generally associated with a good
school, by today's standards.
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Rural Schools and Poor People
Bringing the quality of rural schooling up to the

level of urban areas would greatly improve the
educational opportunities of the rural poor. This
alone, however, will not solve the educational prob-

lems of economically deprived students. An even
larger disparity in quality of schooling exists within rural areas than between viral and urban areas,
Some of the most modern schools in the country
exist in rural areas, They are in sharp contrast to
the one- and two-room schools that are scattered
across the landscape. The "poor schools" most often
are associated with poor people and poor
communities.

learn. There are many studies and demonstrations
that disprove these theories. There are many public
school systems that can be looked to as examples
of what can be done.

Two good examples of schools that have &Moped effective programs are discussed in a repo
of the. Task Force on Economic Growth and Opportunity (97p,183).
The failure of the rural school system to serve
adequately the special needs of disadvantaged students is associated with many factors. A big one is
lack of knowledge on how to deal with their unique
problem& However, many schools need freedom

from local pressure and support from outside the
community as much as they need new technicians.

The more fundamental problem with respect to

the education of the rural poor is the failure of
even the better schools to meet their unique educational needs. It was concluded in the Coleman report that ". . whatever may be the combination

of nonschool factorspoverty,' community attitudes, low educational level of parentswhich put
minority children at a disadvantage in verbal and
nonverbal skills when they enter the first grade, the

fact is the schools have not overcome it." It was
found that the gap in achievement scores between

Federal Programs Have Been Inadequate
While the educational system has not met the
needs of the rural poor, neither have Federal programs to correct the situation been adequate. Too
often the attempt has been to fit students into the
existing school system. Many of the programs have
done little to develop the system so that it isfrbetter

able to cope with the variance that exists among
children from different social and economic

minority students and white students actually

backgrounds.

widened as the grade level increased.
A very significant finding of the Coleman study
is that factors associated with the individual stu-

with the problems of disadvantaged student

dent were more important in explaining differences in educational achievement than factors
associated with the schools. For example, all of
the "school factors" combined, such as the training

of teachers and quality of facilities, were not as
important in explaining differences in achievement

scores as the student's attitude regarding the
amount of control one has over his or her destiny.
Students, regardless of race, who had a strong con-

viction that they could control their future
achieved at a higher rate than those who did not.
The importance of this finding is illustrated bythe
fact that the variability among individual pupils

within the 'same school was about four times
treater than the variability among pupils between
schools.

The Federal Government cannot hope to 041
through programs that leave the basic educational
system unchanged. The vast array of FalleOlprograms that are in operation involves onlys erp.al
proportion of the large number of childrW-Vik0
need special attention, These programscamlot 49Pe
to compensate for the literally hundreds and t xousands of young people being rejected yearly ytiu
public schools as they are now operated.

Some of the programs, it is true, represent attempts to improve the basic educational system.
acrid
The Elementary and Secondary Education
the Teacher Corps should make an impact oii be
structure of the school system; Betailse `then
grams are funded on a year-t0-year basis, I*
and depend on projects developed by local so of
districts it is difficult to tie them into the petina'""
nent, continuing school piogram.

The big-chaltange facing the educational system
is to develop the capacity of schools to cope with
differenceS among students from varying social and
tro, nomic backgrounds. Too many people associated

There is much to be learned about educa
sfudents who are socially and econoinieally fite-

with rural schools view students from deprived

grams to test and demonstrate new teohniques.

.homes and communities as unwilling or unable to

However, more attention should be given, to defin-

prived. The school system needs help with itstoc,
The Commission favors the development Offro-
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ing the objectives of these programs as they relate

with the dearth of impt.essions and lack of 'visible

both to the individual and to the school system.

alternatives in the rural community (13). The

Programs that move beyond the testing-demonstra.

educational system must help make up for these

tion stage and become operational should relate
closely to each other and to the normal operations

environmental deficiencies.
Many aspects of rural education need attention.
However, the Commiwion recognizes that prior-

of the school system.

fti

Programs that prove effective cannot continue
to be justified on the basis of their research value.
At this point, they must be extended to the total
population with sufficient safeguards to preserve
their quality. To continue to operate effective educational programs on a piecemeal basis, available
to a few while the masses are denied, represents
the grossest form of discrimation.

ReconmiHendations
The relevance of education to rural poverty is
obvious. A person without a good education sim-

ply cannot cope: with the complexities of life
around him. The unedUctited become the victims
of progress rather than its beneficiaries. Its specific rele-eance to poverty is embodied in a state-

ment included /in the Report of the President's
Commiesion on National 'Goals, "education serves

all of our parPosesliberty, 'justice. and all other
aimsbut the one it serves most directly is equality
of opportunity" (10).
Editcation in the context, of rural poverty must
bi'recognized as an investment in huinan capital
an investment that pays great dividends to the
individual and society. Schultz estimated that the
return iii
, the form of higher earnings to individualS on

investments in education in the late 1950's

was aboil

46 'Percent for elementary schooling, 12
perceiit 01.4 years of high school, and 11 percent
for 4 years Of college (11, table 17)

The high returns to society for investments in
education are indieuted in a study by Denison."
This StudY attributes 48 percent of the growth in
real national income in the United States between

ities must be set. First, consideration must be
given to meeting the educational needs of children
from low income families. Children. must not be
relegated to the ranks of poverty along with their
parents because of inadequate education.

Attention must also be given to those youths
and adults who for some reason dropped out of
the school system before getting sufficient knowl-

edge and skills to function in the type of rural
environment that now exists. They must be reclaimed and brought back into the system or pro-

vided with informal education that will allow
them to make adjustments to their particular
situation.
Recommendations that follow begin with early
childhood education and extend to the problems

of adult education. They will not solve all of
the problems associated with rural education.
However, the Commission feels they will go a
long way towards helping rural people to help
themselves.

Elementary and Secondary Schooling
There are many factors associated wiA-the success or failure of the elementary and secondary

schools to educate children from disadvanti
homes. Some of the most crucial are discusied
in this section. Recoinmendations are made
accordingly.
EARLY

CHatotooL. ErmrcAnox.The bask

learning which has taken place by the time a child
is 5 or 6 years of age is likely to influents all later

1929 'and 1957 to increased education of the labor

learning. A critical factor relating to educating
the rural poor is that many rural childreiventer
the first grade having never been to town. Some

force, and 20 percent to the general advance in

do not know the difference/between a knife and- a

kno*ledge (12, Wok $2).
Education is vitally important to youth in rural
communities regardless' of their economic status.
By'itkv very nature, the typical rural community
offers few options in terms of either employment
or social activities. The paucity of alternatives af-

fork or. an apple and an, orange.
Though these are extreme cases, it is generally
true that children from poor families get little
help at home in learning to read or writeor speak,
.do not really know what parental stiraulation is,
rarely find their parents interested in how well

fects' all,- that people do,* think, and plan for.

they do (1.4.).

Sttidies have concluded that a low level of occupational aspirations among rural youth is associated

The child in a middle-class home, in contrast, is
given a great deal of instruction about the world

PART.17,
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around him. Be learns to use language and fix as-

pects of the world in his memory and to think
about the similarities, differences, and relationships. Parental instruction is individual and related to the experiences, actions, and questions of the
ehild. Parents of middle-dass homes make greater
efforts to motivate the child, to reward him and to
reinforce desired responses (14).
The only effective means of coping with. the
educational needs of 'early childhood is to supple-

ment the educational capacities, of the home
through formalized programs. Numerous studies
indicate that intervention to counteract these adverse environmental conditions can be effective.

00-

However, those who design programs to overcome educational deficiencies that result from
poverty need to remember that while a family
may be poor, the parents usually impart certain
desirable and invaluable traits to their children.
Children from poverty homes generally are warm
and friendly with a well-developed sense of humor.
They are generally more mature for their age, and

more have great receptivity to therapeutic techniques. Contrary tc the thinking of many, parents
o disadvantaged children. generally want their

children to get a good education. This came

through -clearly in the Commission's hearings.
Ildwever, they place 'little value on education for
t14 sake of education. They see it as a means of
getting a good job and preparing one to get along
in today's world (15).
Children from homes with adequate incomes

have been attending preschool programs for
years. Private nursery and kindergarten programs, however, are too expensive for low income
rural families. States in 'the South, in particular,
where low income rural families are concentrated,
do not provide public kindergartens.

The Headstart program has attempted in recent years to cope with this early, childhood education. problem. However, only 210,000 children were

enrolled in 1966 in the full-year program. There
are, about 2.2 million children in the age group 3

The major problem with Operation Headstart
and many other preschool programs, other than
the limited enrollment, is that they operate in large
part outside of the mainstream of the educational
system. They enroll young children in one of the

best programs available from the standpoint of
teachers and facilities. When they, leave these programs, however, they go into an elementary school
system that does not provide for continuous devel-

opment. In many rural areas, they go from the
highly progressive learning, environment of a
Headstart program to one that is traditional and
restricted in terms of the development of the individual child.
The C ommission recommends--

1. That every child beginning at age'3 have
an opportunity to participate in a 'good preschool program and that wherever possible pre-

school programs be operated by or in closi
cooperation with the school system that will
have continuing, responsibility for .the educa-

tion of the children, Preschool programs
should involve a normal distribution of children from different social and .economic
environments.
It is very important to make preschool programs
part of a continuous school system. This does not
mean, however, that the programs have to be administered directly by the regular school system.

It is also important to enroll a higher proportion
of children from middle-class homes. Results of
the Coleman study showed that mixing children
from different backgrounds in educational programs is one of the most important factors OSSOC1-

ated with educational achievement (8).

Parents also should be involved in the planning and conduct of preschool programs. In fact,
educational programs for parents, should be eonducted simultaneously with programs for childrenA big problem in educating children from deprived
homes is the lack of continuity of educational experien.ces in the home and the school (16).

to. 5 from imomes with extremely low incomes.: It

Experience with Ileadstart and other preschool

is apparent that this pr gram has passed the testing And demonstration phase. There is no excuse

programs indicates that it is not *mattes: thee

for not extending programs of this type to the

students special educational experiences, before
starting school. Individualized assistance has to be

total population.

continued on into the elementary school system by

...1 6.14MNIMMIN11.114
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*Data supplied by OMee of Beonontie Opportunity, 1967.
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teachers who have been trained to deal with the
needs of these children.

The Commission further ree'onmends-

that they cannot compete with urban areas for

2. That every elementary school system have
access on a continuing basis to specialists in the
early childhood education of socially and economically disadvantaged children.

good teachers.

These specialists should have a thorough understanding of the latest techniques of early childhood

enable the States to raise salaries of teachers
in rural schools so that they may be competi-

education relating to socially and economically
deprived children. The specialists should work
with classroom teachers and school officials in de-

veloping programs for students who need help

in order to participate fully in normal school
activities.

The Commission encourages rural schools to
experiment with several techniques of meeting the

educational needs of children in these important
early years. Some innovations that might be appropriate include a longer school day, summer

programs, teacher assistants and tutoring programs, use of diagnostic instruments, and development of more effective instructional materials.

Attention must be given to meeting the basic
physical needs of children at an early age, particu-

larly children from culturally deprived homes.
Recommendations to satisfy these needs are offered
in other sections of this report.
livrrea CLAsseloom To.comes.Experience with
the Elementary and. Secondary Education Act and
other compensatory education programs indicates

that the quality of classroom teachers is probably
the most important factor in the; schooling of economically deprived children (17). School dropouts
with both high and low IQ levels consistently as-

sociate the reason, for dropping out with their
teachers.

A. general overhaul of the rural educational
establishment with respect to teachers is long over-

due. First, teacher salaries must be increased to
attract more talent to rural areas. There is also neeet
to improve the training of teachers and to provide

equintint and facilities for them to be effective.
Particularly in ru,..tel areas the attitude of many
teacheis is provincial since they return to teach in
their hoene community. They are victims of traditional attitndes which adversely affect the teaching
of children ftom deprived socioeconomic back-

grounds (7).
Federal funding to supplement teacher salaries
in low income rural areas has become essential. The
tax base has been so eroded in most of these areas

The COMMAIgOtt recommends-

3. That Federal funds be appropriated to
tive with salaries of the better urban schools.
In this program for supplementing teacher salaries, it will be essential to stipulate that the higher

salaries are to insure better teachers and better
schooling for disadvantaged children. To this end
guidelines will be useful. Higher salaries may be
conditioned on certain levels of teacher training
and education, Schools may have to be accredited

by State or regional agencies. Provision should
perhaps be made to give teachers time and money
for advanced training or special training related
to teaching the rural poor.
The Commission is impressed with the dedication of many teachers in the public schools. More

rewards for, excellence might stimulate greater
effort.

The Commission recommen4

4. That private foundations and industry
take a More active interest in the quality of
rural sChool teachers and set up a, system of
awards for excellence.
These awards should give particular attention
to the performance of teachers with culturally
deprived students.
The difference in standards for teacher trainin. g
and employment among States and institutions is
itself a violation of equality of educationkl opportunity.' It is suggested that serious consideration
be given to the establishment of minimum gnalitfications of teachers in public schools throughout
the country.
Research and development efforts in of
D

are expanding rapidly. It is °medial to the improvement of classroom instruction to
a
m

of effectively & :

edp that is being generated.

the new ketsnirl.; 01

and work-

shops have been insuffiPient.

The Commission reeommondst-

5. That an "educational extension smite* be
created to facilitate tit* adoption and stoctive

4'

use of new educational technology in elementary and secondary schools.
This service should work closely with the network of national and regional education laboratories authorized by the Cooperative Research Act
as amended by Title IV of the Elementary and
Secondary Education Act.
The Commission is impressed with the concept
of a national network of 20 regional educational
laboratories which would speed progress in education at all levels. These laboratories represent
an association of colleges and universities, State
departments of education, schools, and other educational interests working together to solve the
educational problems of a geographic area.
It will be essential to coordinate the efforts of
the laboratories and to build on the knowledge that
is. accumulated. It would be the responsibility of

the extension service to draw on this knowledge
and to bridge the gap between the development
of technology and its application in the classrooms.
Extension personnel would work closely with State

departments of education and for a time might
be attached to local school systems which need
assistance. They would also work very closely with

teacher training programs at the State level.
Good teachers are in extremely limited supply
throughout the country. Universities need Federal
aid to improve and expand their teacher education
programs, including the training of specialists in
the teaching of language, arts, and arithmetic to
the disadvantaged. The Commission also hopes
that teacher training programs will give attention
to the problems that are unique to rural areas and
to rural people.
MORE AND BETTER GUIDANCE AND COUNSELING.-

A basic problem of the rural poor is the lack of
continuity in the learning process. Major gaps exist
between the home and the school and between the

school and society. There are also major breaks
within the school system. Students from poverty
families are not able to bridge these gaps as effectively as those from nonpoverty families.
Many students drop out of school where these

breaks in the flow occurbetween grades, at the
end of the legal age of compulsory school attendance, between high school and post high school
institutions.
Means must, be developed to close the gaps and
otherwise reduce the number of students who drop
out. A good guidance and counseling system in ele46

mentary and secondary schools will help. It must
be drasticalk different, however, from the present
system. A. system that is much more innovative
and creative must be developed.
The' need for effective guidance and counseling
is particularly important in rural schools because
the gap between high school and college or a job
is so wide. Most rural youth must leave the local

area either to get additional schooling Jr to get
a job. They must have professional help in making
this transition.

The Commission recommends -

6. That Federal, State, and local govern=
ments take the necessary action to provide a
more effective guidance and counseling program in rural schools.
This will require more counselors to work with
students at all age levels, with special attention

to dropouts and potential dropouts. It will also
require job placement and follovvup. At least one
covinselor in each high school should be a fall-time
or part-time employee of the public employment
service.

The task of orienting students to the world of
work has been woefully neglected by counselors

in the public schools. In the words of one researcher, ". . . Apparently the professionalization
and spread of school counseling has begun to take

on a case-work, clinical character; such termini-

ogy as 'sibling rivalry,' overly dependent,' unhappy at home,' girl crazy,' is substituted for the
much tougher task of orienting the child to the
world of work" (18, p. 38). The author of this
statement may be wrong in his judgment regarding
the difficulty of different aspects of the guidance
and counseling function. However, the Commission

agrees that the job counseling aspect has been
neglected.

A good guidance and counseling program in a
rural school should, as a minimum: (1) Establish
and maintain rapport with every student in the
school system beginning when the child first enters

school, (2) provide intensive personal consulting

services to students in all grades, (3) assist all
students to make rational choices regarding future
educational and occupational alternatives, (4) pro-

vide an effective liaison between the school,
student, family, and community, (5) provide consultations for classroom teachers and school administrators on problems relating to students and

*, - --
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school programs, and (6) administer a student
work-study experience and financial aid program.
An effective counseling service could make a
significant contribution to the rural school system.

Too many students are being prepared for jobs
that do not exist any more or for jobs that represent a dead end street. Many of the students who
graduate from high school are not finding jobs
because of an inadequate school program or because they are not directed to the jobs that are
available.
The counseling program should give much more
attention to keeping parents informed about school

programs as they relate to their children. In the
final analysis, it is the parents that have the greatest influence on the child. If the parents feel that

education is important and that the programs in
the school are relevant to occupational opportunities, they will support the school and encourage
their children to get.a, good education.

It is very important in the education of disadvantaged students to involve both parents and
students in the planning of educational programs.
The attitude of students regarding the amount of
control they have over their environment has been
found highly related to achievement in school (8).

Involving parents and students in a meaningful
way in the planning of school programs will dem-

onstrate to the entire family that they do have
some control over their own destiny. The counselors and teachers can develop a better relationship between the school, the student, and parents.

However, only those responsible for the basic
school programing can involve them adequately.
The e OM/minion recommends-

7. That parents and students at appropriate
ages be involved at all levels in the planning
and development of school programs.
WORK-STUDY AND FINANCIAL AssismisrcE.The

value of part-time work in helping children from
economically deprived homes to stay in school has
been clearly demonstrated by the Neighborhood
Youth Corps, by work experience programs under
the vocational education acts, and by the workstudy program under the. Economic Opportunity
Act. The Neighborhood Youth Corps has in many
cases cut the high school dropout rate to a fraction
of what it had been.
Students need to be exposed to the world of work
at an early age. Part-time work in public agencies

and private industry enables them to see at firsthand how education can help them get ahead in
the world. Part-time work will also help them develop habits that will be useful both in school and
on the job. It is also important for youngsters from
poor families to have a chance to earn money. Par-

ticipation in useful work will not only make the
academic aspect of schooling more meaningful,
but will make the transition from school to work
smootherthe world of work will have come alive
to them. The academic side of schooling can be
strengthened because of increased motivation (8).
The Commission is concerned that work-study programs are not available to many students in rural
areas.

The Commission recommends-

8. That programs providing part-time work
both in school and out of school be extended to
every rural school system in the country.
It suggests further than a fund be provided to
each school system to help meet the financial needs
of students on a continuing and flexible basis.
This means that programs such as the Neighbor-

hood Youth Corps should be an integral part of
every rural school system. Counseling and guidance personnel in the school should be fully involved in the administration of these programs
and perhaps be the custodian of the special fund.
Whoever, administers the fund should be given
maximum flexibility in using the money to help
students meet special needs such as paying off a
debt, getting medical attention, or whatever is
necessary to keep them in school. It might be noted

that in a major research project on t'..a cause of
dropouts from high school, financial reasons were
listed first by both pupils and parents (19).
Most students who drop out of school indicate
that one of the main reasons they drop out is because they feel that the curriculum is not prepar-

ing them for anything useful. Students and parents alike in one study stated this as the second
most important cause of dropping out (19).
The public schools must develop more and better
occupational educatipn programs to serve the large

percentage of students who do not go to college.
In order to do this, occupational education must be
upgraded so that it no longer portrays the image
of a second-rate kind of education. It is a. wellestablished fact that schools in general over the

years have regarded occupational education programs as a dumping ground for incompetent students. Academic teachers hold the programs in low

esteem, which makes it difficult to attract good
vocational teachers. A lack of general support for
occupational education is also reflected in obsolete
equipment and inadequate supplies and materials.

The cost of textbooks is a tremendous burden
for needy families. In recent years,. many States
have made books available free of charge to all
students. In other States, however, the books have
to be rented or purchased by parents. The special
fund referred to above should not have to be used
to purchase books.

The Commission ;recommends

9. That every needy child be provided books
free 9f charge.
OCCITPATIONAL PREPARATION.The college grad-

uating class of 1966 in the United States represented 20 percent of those who began first grade.
For rural areas, it would probably be closer to 10
percent. About 8 out of every 10 students that
began school together sought employment in jobs
requiring less than a college degree. Only 8 percent
of those not going to college received any vocational training in high school (SO).

One reason why occupational education programs suffer from low prestige is that they are
often not in tune with changes in The economy.

They are preparing students for jobs that no
longer exist or teaching them techniques that have
long since been discarded by industry. Programs
in many schools do not orient students to a world
of work, but rather zero in on teaching a specific
job that may not even exist by the time the student
graduates:

The Commission is concerned about the poor
quality of occupational education in the public
schools because of the importance of technical
training in today's economy and because of the
relationship of technical education to the interest
needs of students from low income families.
The COM/171/188i0ft recommends

10. That the Federal Government in cooperation with the States develop and expand occu-

pational education programs that will enable
students to adapt to a changing society. Such
48

__programs should be developed at the elementary, -high school, and post high school levels.

Occupational education in high school should
concentrate on developing good work habits and
adaptability. It should orient students to a cluster

of occupations rather than prepare them for a
specific job.

Occupational education programs in high school
should blend with general education so that it is
not a one-way street. The student should.still have
an option after graduation to (1) Go to college,
(2) enter a post high school technical institution,
or (3) enter into employment.
Federal funding of vocational-technical educa-

tion should include incentives to insure that
schools cooperate closely with industry and organized labor. The programs should merge with
on-the-job training and apprenticeship programs.
Attention should be continually given to job obsolescence and equipment changes in response to
new technology. Arrangements should be worked
out with industry so that the school can concentrate on the more basic skills, with specific job
training left to industry.

A basic problem in providing good. occupational training programs in the public schools is
the cost of equipment and facilities and the shortage of good teachers. Many rural schools cannot
afford an effective program. The Commission encourages exploration of techniques of sharing facilities among schools, including the development
of equipment pools. It might be even more appropriate to share teachers and students.
BETTER ORGANIZATION AND ADMINISTRATION.

The quality of rural education is closely associated
with a continuing large number of small schools.

Most of these small schools have inadequate libraries, poor facilities and equipment, high teacher
turnover, low salaries, inadequate health services,

inexperienced teachers, inadequate supervision,
restricted curriculums and extra-curricular programs, inexperienced administrators, community
pressures for status quo, little chance for educational research, and too few teachers (21).
In many instances, small rural schools must be
maintained because of transportation problems
and the relative isolation of the community. Spe-

cial assistance must be given to these schools
both financial and technical. Many things can be
done, including more effective use of educational
television, film, audio tape, and automated self-
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teaching devices. These schools might also benefit
from sharing services with other schools to make
specialization possible. They may also share pupils
for certain courses.
The advantages of consolidation of both school
districts and school units, however, are such that

only in extreme cases should schools with small
enrollment be maintained. Research indicates that
excessive costs are found in schools having fewer
than 10 teachers and that unit costs in schools having fewer than 100 pupils are about twice as high
as those in schools with more than 200 pupils. One
study found that per capita costs decrease rapidly
as enrollments rise to about 200 pupils, decrease
less rapidly up to nearly 700 pupils, and level of
in schools ranging from 700 to 3,000 students (V).

It is apparent that States must take the leadership in achieving school system reorganization.
Local schools cannot be expected to vote themselves
out of existence.
The COMIThi88i071, recommends-

11. That States establish uniform criteria for
the organization and administration of school
systems within States.
State education agencies are being requested to
assume more responsibilities for the total educational program. Their functions and responsibilities have been increased tremendously in recent
years as a result of such programs as the Elemen-

tary and Secondary Education Act and the
Teacher Corps.

It is appropriate that the State agencies take
over more responsibilities because of the need for
more equitable programs among school districts
throughout the State. It is especially important to

rural areas to have a strong State organization.
Many of the programs currently being planned at
the local school district level probably should be
"packaged" at the State level.
State education authorities need to develop an
overhead unit that can effectively support local
school systems. This involves more than planning.
It involves research and operations. Many educational programs that deal with special problems
such-as those associated with poverty have signifi-

nomically deprived youth and providing specialists to help implement the plans. The State agency
should carry on a continuing program of research
and evaluation of the public school system within
the State.
A stronger State unit could facilitate the development of comprehensive programs at the local
level by helping many local schools work together
and share facilities and teachers. Where consolidation of small schools cannot be achieved, functional linkages among schools might be feasible.

Specialization of function by grouping several
small schools may be one way to improve the quality of programs without massive consolidation.

The fact is that States have a major role in the
development of school programs. Their role has
expanded recently and will assume even greater
significance in the future. School programs are not
likely to be of higher quality than the programing
that lies behind them at the State level.

The Commission recommends-

12. That a substantial increase be made in
Federal funds and technical services to help
State education agencies develop a more effective program, including supportive services for
rural school systems.
MEETING THE NEEDS OF SPECIAL GROIJPS.There

are several groups of people in rural America
with problems so severe that they deserve special
attention. They include children of migrant families, Indian Americans, children of families whose
mother tongue is not English, and Negro children.

Migrant Workers. The educational status of
migrant children was summarized by former Sec-

retary of Health, Education, and Welfare, Anthony Celebrezze : "Migrant agricultural workers
are often described as America's forgotten people
and their children are referred to as the most educationally deprived group of children in our Na-

tion. They enter school late, their attendance is
poor, their progress is slow, they drop out early;
consequently their illiteracy is high. Studies indicate that most migrant children are far below
grade level and that their school achievement is

cant economies of size. The State educational

usually under fourth grade."
Of the approximately 415,000 children of migrant parents, it is estimated that 175,000 to 225,-

agency should have the resources to plan and carry
out supportive services. This might involve help-

000 do not migrate, but stay at their home base
with relatives. It is these who have the best op-

ing local school districts plan programs for eco-

portunity to get a good education. Obviously, any
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effort that can L made to stabilize the family in

ing to a teacher who speaks a language they do

the community will help the child (4, p. 379).
The children of migrant families who move with
the family have the greatest difficulty in getting a
good education. The problem is to make it possible
for them to stay in school. Many migrant families

ti et understand.

are not willing to leave their children at home
when they migrate. Children are an integral part
of the working family complex. Young girls of
school age. are often kept out of school to babysit.
Teenage boys work in the fields.
Day-care centers for preschool children and infants are helpful. But more aid is needed. Schools
along the path of migration may be able to set up

meaningful educational programs for migrant
children, if the schools are provided with adequate

financing. Unfortunately, local funds are rarely
available to provide additional classrooms, teachers, transportation, and supplies for children of
the migrants. Local people are reluctant to tax
themselves for the education of children who may

reside in their district for periods of only 2 to 8
weeks.

The Commission recommends-

13. That Federal grants be expanded for the
education of migrant children.
The Office of Education should give priority at-

tention to evaluation of the different techniques
that are being used in the education of migrants
with the idea of developing a procedure for dealing with the problems that could be adopted more
universally.

The Commission further recommends-

14. That adult education programs be coupled with education programs for children of
migrant workers on an expanded scab.
Basic adult education programs should be pro-

vided for adults along with compensatory programs for youth. A learning environment would
thus be created in the home.

Children From Non-English,-speaking Homes.
It has been estimated that there are over 2 mil-

lion bilingual and bicultural children of nonEnglish-speaking ethnic or nationality backgrounds in this country. Many of these children
find that when they enter school, they are listen50

This is a major problem in many, schools. It is
.1specially acute in rural areas in the Southwestern
9tates. Educational levels of Spanish Americans
in these States are from 3 to 6 years below that of
the white population. A part of this low level of
educational achievement is associated with language and cultural barriers (4, p.394).

The communication problems of students of
different national and ethnic backgrounds is associated with. symbols and content of educational
materials as well as the basic language. In general,
teaching materials relate to the cultural heritage

of this country and illustrations are in terms of
the white majority. Children from different national and ethnic backgrounds often cannot relate
stories in their books to their home or community
environment.

Many schools facing this problem have developed commendable programs. For example, a
program initiated in Miami schools in response
to the recent influx of Spanish-speaking children

from Cuba illustrates that the problem can be
solved (22) . This program involved the development of an entirely new set of textbooks and other

teaching materialsold symbols were discarded
and cross-cultural symbols inserted. The techniques used will help develop within the students a
positive sense of identity and at the same time an

appreciation of the different culture associated
with American life in general.

The Commission recommends
15.: That Federal grants be made to local educational agencies that enroll a significant num-

ber of students whose mother tongue is not
English to develop bilingual and other special

programs to overcome the communications
problem.

The Commission further recommends-

16. That at all levels schools assist, through
the curriculum, textbooks, and other resources;
in the development of a positive sense of identity and pride within and between all children;
furthermore, that curriculum materials be developed and utilized with these objectives in
mind.

Indian Americans: School census figures show
that in 19&a6 there were 152,114 Indian children

between the ages of 6 and IE. Indian children pre-

with teachers who can reach and inspire Indian

sent extraordinary needs because of culture and

children.
Even today Indian education often fails to provide a curriculum based on the needs and wishes

language differences, isolation, poverty, and a rela-

tionship with the dominant society that has been
marred by broken hopes and promises.
Indian people have not in the past enjoyed the
full benefits of American citizenship. For some
time, determined efforts were made to destroy the
many cultures of the Indian on the ground that
they were major deterrents to full membership in
our society. Schools were the institutions charged
with this destructive function. As a. result, a few
Indians made the traumatic adjustment but many
more did not.
After years and years of effort, characterized
by many failures, a new day is dawning for the
Indian people. Finally, through a recognition that
.

Indian people, as well as all other Americans,
must have a voice in their future and in policies
and programs affecting them, Indian education is
changing from an "either-or" emphasis to a "bothand" approach. This change, which basically re-

sulted from the desires and demands of the Indians themselves,. now makes it possible for an
Indian to be both, an Indian. and an American,
proud of both and combining the best of each, in-

stead of the disastrous and divisive approach
which forced the Indian to make a choice of being
either an Indian or an American.

The profound change in attitude mentioned
above creates a climate in which Indian education
can be an effective tool in raising the overall standard of living and well-being of the Indian American. However, the needs are so great that unless
intensive effort is made the original American will

continue to be denied full partnership in our
society.

The Indian Education Center at Arizona State
University estimates in 1967 that on the Navaho
reservation the average num - of years of school
completed by Navaho adults over 25 years of age
is less than 2 years. Furthermore, there are approximately 8,000 Indian children out of school,
.in many instances because no facilities are available. Since the birth rate of the Indian is among
the highest in the nation, the problem of providing
education for every Indian child is becoming more
and more Elmo.

There is an urgent need to get teachers who

understand and respect the Indian. Special
teacher preparation programs must be developed
to assure that schools enrolling Indians are staffed
2713-606

of the Indian people. The "Dick-Jane" approach
is still dominant, with father shown wearing a
suit, carrying a newspaper under his arm, and
coming home to a large house from which emerge
several blonde, blue-eyed children.

At the insistence of Indian leadership this is

changing. Indi history, biographies, culture, and
stories are being prepared for use in schools enrolling Indians.
An example of the new look in Indian education
can be seen at the Rough Rock Demonstration
School located on the Navaho reservation. This
school is controlled by a five-member all-Indian
school board of which only one member ever attended school and then only for 3 years. Yet these
"uneducated" Indians are providing imaginative

and creative leadership, which has astounded
educators, Congressmen, and others. The school is
proving conclusively that Indian people do care
about the education of their children and are able
both to direct and control that education regardless of their level of formal education. In less than
a year over 50 different tribes have visited Rough
Rock to see how it was organized and to learn how
it might be replicated on their own reservation.

The future of Indian education lies in such an
approach where Indian people are maximally involved and in control.

Indian tribes and Indian people must in in-

creasing measure have the opportunity to enjoy
the right to control their destiny, including even
the right to be wrong.
The COMIThi88i011recommends-

17. That a classroom seat be provided for
every Indian child of school age.
18. That the schools serve as a focal point of
community life with significant and meaningful
involvement of Indian people, including local
control. It is further recommended that education of Indian children be in day schools located as close to the homes of Indian children
as possible.
19. That community development be used as

a key element. in Indian education and that
schools be staffed with people trained in this

area, Indian education sliould serve the total
educational needs of the tribe and community
and not be confined to the education of children.

Negro schools are misleading. There has been a
substantial increase in the number of Negroes attending nearly all-Negro schools (RS).
The Commission is seriously concerned about the

20. That Indian history, biographies, and culture ,be included in the school curriculum as a
means of assisting Indian youth in acquiring a

lack of progress in improving the education of

positive self-image.

most cases it is associated with extremely low levels

21. That in schools wherein Indian students
are in a minority a special effort be made to
meet their unique needs.

22. That a comprehensive program of research on Indian education be conducted, including examination of curricula, teaching pro-

cedures, followup studies of graduates and

Negro youth. A large percentage of rural poverty
is concentrated in the Negro community, and in
of educational attaimnent.
A report "Racial Isolation in the Public Schools"
was submitted to the President in February 1967

by the T.S. Commission on Civil Rights. This
report recommended that. Congress mtabkish a tailor/in standard for the elimination of racial isola-

tion in the schools. Appropriate legislation and
measures to make this recommendation effective

dropouts, and local control and involvement.

were spelled out. The recommendations would emphasize State action in response to Federal stand-

Negro Chiliren and Other Racial Mbwritiee.
The Coleman report points out glaring weakness
in the education of Negro youth. Results of this
study show that the level of educational attainment of Negroes decreases relative to whites as
both progress in grade. For example, in the sixth
grade, the average Negro student is about one and
one-half grades behind the average white student

ards. The Commission wholeheartedly endorses

in verbal achievement. By the 12th grade, the
average white student performs at or slightly

the program proposed to the President.
The 00111712i88i076 reCOM/M4148

23. That immediate action be taken to imple-

ment proposals by the Commission on Civil
Rights to eliminate racial isolation in the public

schools in the interests of both students and
teachers.

below the 12th grade level, whereas the average
Negro student performs below the 9th grade level
(8).
It is obvious that Negro youth are not receiving
equality of educational opportunity with white
students. A large part of this is due to the isolation of youth by race in the public schools. Scores

While it is important that a better racial mix
be achieved within the schools, the Commission

on achievement tests show that Negro youth benefit

pate fully in society must change if the racial

significantly from being in school with a large
white enrollment even when other factors associated with the quality of schooling are controlled.
On the other hand, the scores on achievement tests

for white students are not significantly affect;'

recognizes that merely putting people in proximity

to each other will not eliminate racial isolation.
The general attitude of the white commimity
and especially school officialswith respect to the
ability of minority students to learn and participroblem is to be overcome.
The problem of educating Negro and other minority youth is complex. A significant factor that

must be considered in attempting to solve the

of their student bodies has a strong relationship to the
achievement of Negro and other minority pupils.

problem is job discrimination. This results in education not being worth as much in an 'economic
sense to minority students as to whites (Z4, p. 0).
It is difficult to get students to pursue high educational objectives when they see others who pursued
these objectives earning low wages or looking for
jobs. About 20 percent of nonwhite teenage boys

In spite of efforts to bring about a better racial

were unemployed in an average month in 1966

by the racial composition of the school.
Quoting from the Coleman report (8):
The principal way in which the school environments
of Negroes and whites differ is in the composition of
their student bodies, and it turns out that the composition

balance in schools, the trends show that racial

(05, p. 41).

isolation has in fact been increasing. Figures show-

The Coleman report showed, however, that

ing a decreasing proportion of Negroes in all-

Negroes and other minority groups do benefit from
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improvements in schoolingmore than white
students.

Lae uonunission recommends-The4'1

COMPULSORY SCHOOL ATTRNDA NOM TWO State,

Mississippi and South Carolina, no longer have a
compulsory school attendance law. In Virginia,
local governments have the option to adopt a law
or not to have one.

24. That government at all levels give pi..
ority attention to improving the quality of
schools that have in the past served a student

The rejection of compulsory attendance laws
since 1955 represents a step backward in public
education. Many court decisions over the years

body that was predominantly Negro.

have reflected the strong belief among Americans
that children must receive at least a minimum of

As better racial balance is achieved in the schools,

education (26, p. 5). Not only is this a child's

the number of schools that are predominantly

right; it is a necessity in a democracy. The Commission, therefore, is concerned that any State in

Negro should eventually be very few.

about 1935 to 1955, nationwide interest in rural

the Union would leave the decision regarding
school attendance to a young child or to parents

education was focused on the concept of the "com-

who may not recognize the value of an education.

RURAL SCHOOLS AND COMMUNITIES. From

munity school." The principal idea was that tha
school should be an integral part of rural community life, the curriculum should incorporate
community problems as essential elements in the
instructional program, and all community agencies and resources should be coordinated in the
teaching-learning activities of the rural school.
The Commission is concerned about the movement away from this concept, since it is still valid

in rural communities. Rural schools are needed
more than ever to serve as a focus of community

lifeprovide recreation facilities for youth and
adults, serve the needs of adults for continuing
education, provide a cultural dimension to rural
communities and, most of all, provide leadership
for overall community development. The rural
school can make a great contribution to soliring
the problems of low income rural people.
The 0027071h8i0112 recommends-

25. That rural school personnel exercise
greater initiative in using the resources of the
school to serve the whole community, and that
foundations, industry, and labor groups give
greater support to schools in developing activities related to community problems.
The schools should coordinate community development efforts with the area development districts
discussed in other sections of this report.
The school represents a tremendous investment
in capital resources. These resources should be used

fully and effectively. The school building in particular should be available for all types of community programs.

The Commission recommends

26. That States that do not now have a statewide compulsory school attendance law take
immediate steps to enact one.

Special Educational Programs for Adults
The educational system faces a monumental task

in supplying the continuing educational needs of
adults who have had the prescribed dose of formal
schooling. Efforts must be made, however, to atone

for years of neglect which resulted in a piling up
of adults in rural America without enough basic
education to learn a skill or comprehend new technology. These people must be provided more general education, technical training, and informal
education to help them cope with specific problems.

BASIC En-mimicIn 1964, there were approximately 15.1 million heads of families, or 31 percent of the total in the United States, with 8 years
or, less of formal schooling. The percentage of all
family heads in rural areas with 8 years of schooling or less is much higher. The Commission views
the problem associated with these adults as commanding priority attention.
The Commission recommends-

27. That the Federal and State governments
step up present efforts to eliminate illiteracy
and increase the. level of general education
among adults, and that other institutions and
agencies serving rural people, such as churches,

community organizations, business organiza-

tions, labor unions, Cooperative Extension
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Service, and agritultural agencies, be enlisted
in support of these programs.
An effective adalt educational effort on a wider
scale is a necessary base for training and retraining rural people for specific jobs. Job training and
retraining on a greatly expanded scale is one of the
more pressing needs of low income rural people.
Programs related to this need are discussed in another section of this report.
INFORMAL EnucArrioN.The educational needs
of many rural families must be met on a continuing basis. Those that have been neglected in the
past, however, must be given extra attention. Specifically, the Cooperative Extens; sr Service, which
is the educational arm of the U.S. Department of
Agriculture and the land-grant universities, must
have its mission clearly identified .vs ith the problems of low income rural families. A continued and
closer working relationship between the Extension
Service and the Office of Economic Opportunity is

necessary in meeting the informal educational
needs of rural families.
Boxed-In Farm Families.Many farm operators with less than $3,000 annual net income, beyond middle age, and with, limited education are
boxed in. The majority of these families will remain in rural America. They have little capacity
for nonfarmwork and in most instances find farming their best alternative. Farming is a way of life

to them and they have no desire to move to an
urban area.
In recent yeers, pilot programs have shown that

incomes of these farmers can be improved. A
notable example is the Yorkville Management
Class begun on July 15, 1963, by the Tennessee
Division of Vocational Education. The results of
this class showed (27) :
. attendance averaged 97.4 percent. Average net income for the trainees, both white and nonwhite, in 1962
had been $348, but by 1964 it was $1,285. Of the 19 men
who completed the course, 14 increased their incomes by
more than 100 percent, and all are confident that their
incomes will continue to grow through coming yea's..
.

Intensive work with small low income farmers
through such projects as the one referred to above
indicates what can be done through the introduction of new commodities, improved practices, better management, cooperative activities, and wise
use of credit. The Office of Economic Opportunity
in cooperation with the Extension. Service and the
Farmers Home Administration have shown that
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this is possible in many sections of the country.
As larger farms shift away from labor intensive
commodities as a result of a tight labor market,
the prospects for low income farmers to increase
their earnings with horticultural and specialty
crops looks brighter.
These programs have also demonstrated that to
communicate adequately with many low income
farmers and get the response required, techniques
of education and assistance must take a different
tack than the techniques used with average farmers. Frequent farm visits, counseling, and recordkeeping by the educator are essential. A telephone
call to determine if an insecticide has been applied
on schedule may mean the difference between success and failure.

The Commission recommends-

28. That Federal funds be appropriated and
earmarked to create management consultant
teams to work intensively with low income
farmers around 45 years of age and older.
These teams would make maximum use of subprofessionals. Farmers involved in this program
would be eligible for a training allowance equivalent to that provided enrollees in manpower training programs.

This management consultant program should
utilize the credit program authorized under the
Economic Opportunity Act and other resources
that might increase family income. (Sze the discussion on farm credit in chapter 13 of this report.) The consultants would be expected to provide assistance to farmers in obtaining part-time
work off the farm as this is made available through
expanded public works. This program should probably be administered cooperatively by the Extension Service, the Office of Economic Opportunity,

and the Farmers Home Administration.

The program recommended should not be
initiated prior to an intensive market analysis to
determine the extent to which production of commodities on these small farms can be increased
without seriously depressing prices. Since such a
high percentage of total farm production, comes
from larger commercial farms, there is reason to
believe that a significant increase can take place
on the smaller farms without seriously affecting
the market. This program should be recognized as
a short-run program to help boxed-in farmers and

not a long-run solution, to the small farm problem. Other recommendations are directed at preirenting farmers from getting boxed in.

Younger Farmer8 on the Margin.Thousands
of younger farmers earning a poverty income are
on the way to joining the boxed-in group. Many
are receiving just enough assistance from educa-

tional and credit agencies to keep them on the
verge of poverty. There are some who, with addi-

tional help, could develop a viable farming operation. Others should. take advantage of a training program and other services and move into a
nonfarm job. Preventing young farmers from becoming entrenched in a poverty situation should
be on the priority list for agencies serving rural
America.

The Commission recd:

That Cooperative Extension in cooperation with the Employment Service and other
rural agencies provide younger low income
farmers with the information they need to decide whether to stay in farming or seek nonfarm employment. Moreover, if a decision is

made to stay in farming, appropriate rural
agencies should provide intensive assistance to
help them develop a viable farming operation.
Low Income Rural Families. Low income families not only need to earn more but also need to
learn how to spend their incomes more effectively.
The wives of most rural families in poverty have
little formal education. They have not had the advantage of attending homemaking classes in high
school and many have not been involved in the
home economics program of the Extension Service. Many would not know how to take care of the
family's nutrition, health, and clothing needs even

professional and subprofessionAl aids to work
intensively with all low income rural families.
These teams should provide persorjrlized coun-

seling and educational services. The Extension
Service should call on voluntary leadership developed through home demonstration clubs to supplement this effort.

Out-of-School Education for Rural Y outh.
Many organizations in rural areas which seek to
serve the needs of rural youths, have a specific
orientation designed to meet one or more needs of
the youths. Despite the proliferation of these programs, many pressing needs of youths are not met
and those from low income families are neglected.
Cooperative Extension places entirely too much
emphasis on enrolling youth in 4-H clubs and not
enough on solving the problems of youth. Exten-

sion ought to concern itself with juvenile delin-

quency, parent training, child care, and youth
opportunities. In carrying out its youth program,
Extension's primary audience should be youthorganization leaders, parents, and, school officials,
among others.
Children from low income families in particular need to be involved in real life experiences, in
leadership development programs, and in the en-

tire range of community-activities. In too many
instances, the rural poor are excluded from many
of the organized youth programs, either because
their parents cannot afford the fees or because they
simply do not fit in with the other members.
The Commission recommends:

if money were no obstacle.

31. That the Cooperative Extension Service
devote more of its efforts toward development
of a comprehensive youth program that focuses
on the total development of the individual. This
may involve less emphasis on 4-H clubs.

Some of the more successful community action
efforts by the Office of Economic Opportunity in
cooperation with Extension home economists have
been with the wives of poverty-stricken families

It is also suggested that a fund be established
to enable rural youths from low income families
to attend youth camps and to participate in other

teaching them to stretch income by buying low-cost

useful projects.

food and preparing it so that it is appetizing and
nutritious, teaching them how to make attractive

Education for Social and Economic Development.The well-being of people in rural America

clothing with low-cost materials. All this has

depends largely upon how well the local leadership
comprehends the changes that are taking place in

helped to upgrade the quality of life in these homes.
The COM/112i881,012 recommends-

society and their ability to adapt community institutions to these changes. Contrary to the think-

30. That the Federal Government provide

ing of many people, there is no such thing as

funds to create homemaking teams composed of

bypassed areas in the American economy. Every
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growth and change. The problems of accommodation to growth are about as difficult as those asso-

However, as they now exist, these programs are
limited in their potential. Funds are made available to colleges or universities on the basis of specifie project proposals. It is extremely difficult for
colleges and universities to use funds effectively
when they are appropriated in this mamier. They
cannot plan over a long, enough period to develop
expertise in transferring technology to problems

ciated with a lack of growth. For example, in

of the community as they have, for example, in

growing communities, these problems include overcrowded schoolrooms, inadequate water and sewage facilities, and not enough recreation facilities.

technical agriculture.
The projects taken on by the universities result

community is affected in one way or another by
the forces of national growth. Some communities
or areas grow at a rapid rate, others decline, and
a few remain static.
At the community level, it is a serious problem

for the leadership to adjust to these forces of

On the other hand, declining communities are
faced with a shrinking tax base and a loss of leadership resulting from out-migration. The community must exert tremendous effort to maintain the

in what amounts to "educational convulsions"
sapping the strength and energy of the regular
faculty and, taxing physical facilities. Duration of
the projects does not permit re-tooling, and it is

difficult to recruit competent staffs. Generally

quality of public services. In many instances, such

faculty and facilities already used to capacity are

communities must join with others in order to

called on to exert additional effort.

remain viable. Communities that remain static in
terms of population have the problem of meeting
the growing demand for public services without

The Commission recommends

increased local resources.

The land-grant universities have contributed
significantly to the structural upheaval in rural
America. Imbalances in the rural sector to a large
extent are the byproduct of technological changes
in agriculture. These universities that responded
so well to the charge given them to develop agri-

cultural technology should be given another
cb Arge at this juncture. They should at this stage
focus attention on helping people in rural Amer-

ica to adjust to the forces of changeto restore
order to their lives and to their communities,
People who have fallen by the wayside need help,
and communities ripped apart at the seams have
to be put back together.
The Commzission recommends

32. That the land-grant universities concentrate more research and extension education resources to problems of people and communities
ii, adjusting to changes brought about as a result of economic growth and development.
Particular attention needs to be given to the
problems of small business and small communities.
In the past few years, attempts have been made

to extend the resources of all universities to the
problems of rural and urban communities and to
industry through such programs as Title I of the
Higher Education Facilities Act of 1965 and the
State technical assistance program.
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33. That each State select one university or
university complex which will develop, as an
integral part of the university, a program of
continuing education and public service.
It is also suggested that the Federal Government
streamline administration of all Federal programs
relating to this function and allocate funds to the
States by an appropriate formula. It will; be desirable for Federal personnel to work with the States
in designing programs and achieving coordmation.
This Federal cooperation, however, should not in-

chide authority to cut off funds in the short run.
In all probability, universities involved in such
a program will find it necessary to establish the
kind of continuous program and organization embodied in the concept of the Cooperative Extension

Service. To be comprehensive, and to serve the
total community, however, all of the resources of
the university will have to be brought into play.
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Memorandum of Reservation by Vivian W. Henderson and James 0. Gibson Concerning
Recommendation 24
While we certainly. agree with the intent of this

problems politically, financially, and mechani-

recommendation, which calls for the redistribution of resources as well as students, we believe
that in the context of rural America it tends to
reinforce one of the most misguided of the reactions to the findings of the Coleman report and
the report of the Commission on Civil Rights on
Racial Isolation in the schools. Both reports indicate that low income racial concentrations ad-

cally. Many reactions to the reports reflect despair
at soon accomplishing these changes and argue

versely affect the ability of schools to teach Negro
children. Obviously, correcting these imbalances
in Harlem, Chicago, the District of Columbia, and
other large urban concentrations of Negroes will
entail massive changes which present tremendous

concentrations. IntegTation of dual school systems

against "writing off" the educational needs of
Negro children in those urban areas where de facto

segregation can be expected to remain for some
years to come. Recommendation 24 addresses itself to such conditions.

However, rural America does not have these
should proceed immediately, and nothing which
compounds or prolongs concentration and isolation of minority children should be tolerated.

.

Chapter 6

Health and Medical Care
This Commission is profoundly disturbed by the

health problems of low income people in rural
America. Nowhere in the United States is the need

for health service so acute, and nowhere is it so
inadequate.
The statistical evidence is overwhelming yet the

statistics barely suggest the inequity and the discrimination against the rural poor in medical and
dental care and in modern health services.
We have failed miserably to protect the health
of low income people in rural areas. The health
service they get is not only inadequate in extent
but seriously deficient in quality. It is badly organized, underfinanced rarely related to the needs
of the individual or the family. Such health service as there is too often is discriminatory in terms
of race and income and heedless of the dignity of
the individual.
This Commission. is strongly of the opinion that
comprehensive, continuous health service of the
highest quality should be accessible to all Americans regardless of race, income, and place of residence. The recommendations offered in this report
are designed to help achieve that goaL
First, however, consider the facts that describe
the problem. We begin with thee facts of infant
mortality. They underscore the situation in rural
America as few things could.

Infant and Maternal Mortality
The level and trend of infant and maternal
mortality have been used as indicators of the social

and economic conditions and the general health
level of population group& The infant death rate
for the United States has declined from 69 deaths
per 1,000 live births in 1925-29 to 24.8 in 1964. This

rapid decline has been due chiefly to a reduction
in mortality from infectious diseases. Today more
than 70 percent of all infant deaths, occur in the
onth of life. The principal, causes of these
first month
deaths relate to obstetrical problems, congenital
malforma4on, and prematurity. The infectious

diseases, however, still are a problem for infants
during I to 11 months of life.
Although infant deaths have declined for .both
white and nonwhite groups, the relative difference
between white and nonwhite infant deaths has increased. The infant mortality rate for nonwhites
was 71 percent higher than that for whites' in 1940,

87 percent higher in 1963, and 90 percent higher
in 196C The 1964 nonwhite infant death, rate of
41.1 per 1,000 live births represents a lag of over
two decades in the nonwhite group (1) .1 The nonWhite infant death rate after the first month of life
was 108 percent higher than for whites in 1945-49,
and 170 percent higher in 196C (See table 1.)

As shown in figure 2, infant mortality is especially high in, the rural Southin the Southeastern
States where the Negro population in rural areas
is large and in the States with concentrations of
the Indian and Mexican-American population.
Maternal mortality, like infant mortality, has
declined significantly over the year& Since 1951

maternal mortality in the United States has
declined more than 90 percent. However, the relative difference between white and nonwhite ma
ternal mortality has increased. In the early 1940's
maternal mortality among nonwhite mothers was

on the average slightly less than double the rate
among white mothers. Since 1955, the rates among
nonwhite mOthers have been approximately four
times those among white mothers (table 2) .
In 1964, one-third of the 1,343 maternal, deaths

in the United States were mothers in rural areas
and small towns of less than 10,000 inhabitants

located outside of metropolitan counties. The
maternal mortality rate of 40.9 per 100,000 live
births in these largely nonurbanized areas was
much higher than the national average of 33 deaths
per 100,000. The lowest maternal death rate, 25 per

100,000, prevailed in the largely suburban areas
surrounding the nation's great citie, (2).
'References, indicated by italics in parentheses, are
y
of this chapter.
e
listed at the end
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TABLE 1.-Infant mortality rates per 1,000 live births, United States, 1915-64
Deaths from 1 month to 11 months
(Postneonatal)

Deaths under 1 month
(Neonatal)
Period

38. 7
36. 0
32. 5
29. 5

49.6
34.5

47.9

29. 1
22. 9
19. 7

48. 2
41. 4

89. 5

64.2
57.6
47.5

80

.48

86

98

40
43
39
47
57

122
108
154
174

56
55

188
164
178
180
170

9. 2

19.1

18. 6
17. 6

6.8
5.8

17. 3
15. 9

17. 2
16. 9
16. 9
16. 7
16. 2.

26. 9
26. 2
26. 1
26. 1
26. 5

5. 7
5 :5

16. 4
14. 5
15. 3
15. 4

5.5
5.5
5.4

37
32
33

39. 9
31. 3

1960

Post aeonatal

Neonatal

107
103

14.1

24. 9
21. 8

1964

58. 1
51. 1

35. 6
30. 3
27. 4
27. 7

1940-44
1945-49
1950-54
1955-59
1961
1962 1
1963 1

Nonwhite

White

Nonwhite

42. 3

1916-19
1920-24
1925-29
1930-34
1934-39

fib

White

Percent excess of nonwhite
over white

14.6

54
56

64

1 Excludes New Jersey, since no provision was made for white-nonwhite distinction on birth and death certificates
SOURCE., H. C. Chase, White-Nonwhite Mortality Differentials in the United States, HEW Indicators, June 1965.

Health Status 2
The evidence is clear that there is a definite relationship between illness and income. We know that
the progressive nature of illness ultimately interferes with normal productive activity and results
in reduced incom,3. We also know that poverty and

its associated conditions-inadequate nutrition,
unsanitary living conditions, and other ennts of
poverty-results in frequent and long illness which
in turn results in inability to work.
Limitation of activity due to chronic illness is
more prevalent among the poor than among the
rich. This relationship is even more pronounced
when chronic illness affects the person's ability to
work at a job, to do housework, or to go to school.
Regardless of income, rural residents, especially
the elderly, are much more likely to have disabling
chronic health conditions than their urban counter-

parts (table 3) . Rural persons also have higher
rates of injuries than urban residents, have more
days of restricted activity, and lose more days from

work due to ilhess and injury than their urban
counterparts. The injury rate from motor vehicle
accidents is highest among rural nonfarm resi2Unless otherwise indicated, data in this 'section are
based on unpublished data provided :Iv the National Center
for Health Statistics, Public Health Servtce, U.B. Depart-

ment of Health, Education, and Welfare.

TABLE 2.-Maternal mortality per 100,000 live
births, United States, 1915-63
White

Nonwhite

1915-19
1920-24
1923-29
1930-34
1935-39

700. 3
649. 2
615..0
575. 4
439. 9

1, 253. 5

1940-44
1945-49
1950-54
1955-59

238. 0
110. 8
48. 9
28. 2

596. 4
328. 4
128. 7
112. 4

1960
1961

26. 0
24. 9

1962 1
1963 1

24. 2

97. 9
101. 3
95. 9
98. 1

Period

23.8

1, 134. 3
1, 163. 7
1, 080. 7

875. 5

1 Excludes New Jersey since no provision was made
for white-nonwhite distinction on birth and death
certificates.
SOURCE: H. C. Chase, White-Nonwhite Mortality Differentials in the United Stales, HEW Indicators, June 1965.

dents. Rural farm residents have the highest rate
of injuries caused by work-related accidents. Acci-

dent death rates are higher among rural than
among urban people. In 1963, rural residents
accounted for 3 out of 5 deaths caused by accidents.
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TABLE 3.-Percent of persons with limitation of activity due to chronic conditions, by degree of limitation
according to age and residence, United States, July 1963-June 1964.

Residence and age

All
persons

Persons
with no
chronic

condition

Persons with one or more chronic conditions
OPORIMIMMINIIIV

Total

With no
limitstion of
activity

With limi-

tation,
but not
in major
activity

With

tation in

amount or
kind ofmajor
activity

ALL AREAS

All Ages

Under 15 years
15-44 years
45-64 years
65 years and over

3. 4

100
100
100
100
100

54. 6
80. 0
52. 8
33. 9
17. 2

45. 4
20. 0
82. 8

33. 3
18. 0
39. 4
45. 8
33. 2

100
100
100
100
100

54. 7
79. 5
53, 1
35. 4

45. 3
20. 5
46. 9
64. 6

34. 1
18. 5
39, 7
46. 5

3. 3

19.2

80.8

100
100
100
100
100

54.4

45.6

80. 4
51. 5
30. 5
12. 8

19. 6
48. 5
69. 5

54. 6
83. 5
54. 8
29. 7

45.4

47.2
66. 1

0.9
3. 3
5. 8
7. 6

8. 7
1. 1

4.5
14.4
41. 9

URBAN

All Ages

Under 15 years
15-44 years
45-64 years
65 years and over

O. 9

7. 9
1. 2

3. 2
5. 3

12. 7

35,5

7.3

38.0

32.0
17.7

3,6:

9.9

1.0

O. 8

39. 9
44. 8
28. 6

3. 5

5. 1

6. 7

18. 0
50. 5

28. 9
14. 8

4. 2

16. 5

45.2

34.2

70. 3
86. 7

42. 7
26. 9

&8
7. 8
8. 5

RURAL NONFARM

All Ages

Under 15 years
15-44 years
45-64 years
65 years And over
RURAL FARM

All Ages

Under 15 years
15-44 years
45-64 years
65 years and over

100
100
100
100
100

13.3

87.2

8. 1

1.0

4.0

12. 3
0. 7

7.2
19. 8
51. 3

1 Major activity refers to ability to work, keep house, or engage in school or preschool activities.
SOURCE: Unpublished data provided by the National Center for Health Statistics, Public Health Service, Dept. of
Health, E d c a t o n , and Welfare.

Because the rural poor do not have easy access
t'o appropriate health services early in the illness,

the result is much greater disability. Available
data on services provided by physicians and dentists clearly show that the poor are less likely than

those with higher incomes to receive adequate
medical care. The lack of medical care is most
acute among the children of the poor.
Regardless of income; rural farm residents average fewer physician visits per person-consultation with a physician or services provided by a
nurse or other person under the physician's supervision-than rural -nonfarm and urban residents.

Rural residents, especially the children of the
rural poor, are less likely to have used the services

of a physician during the year than their urban
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counterparts. And relatively more rural residents
than urban residents have never seen a physician.
Twice as many persons in families with incomes
of $7,000 or more, compared with those in families
with less than $2,000 income, use the services of
specialists during a 1-year period. To take but one

example, about 20 percent of the children under
15 years of age were examined or treated by a
pediatrician during the year. This proportion was
9.6 percent for those in the lowest income group
and 29.4 percent for those in families with incomes
of $7,000 or more ($) . Moreover, children in higher

income families and those living in metropolitan
areas of the country are more likely to have a
routine physical examination than those in low
income families and those living outside metro-

politan areas and especially on farms. This lack
of medical care in the early ages is especially
tragic since a large proportion of the handicapping chronic conditions could be prevented or
corrected by early detection and proper treatment
at appropriate ages in childhood. (See figure 3.)
The relationship between health care and income

is even more striking for dental care. The poor
rarely see a dentist. One-fourth of the poor have
never seen a dentist. Only 24 percent of the persons
in families with less than $3,000 income, compared
with 57 percent of those in families with $7,000 or

more income, visit a dentist during the year.
Children suffer most in the lack of dental care.
Only one out of four children under 15 years of
age in families with incomes of less than $3,000
has ever received any dental care, while three out
of four children in the $7,000 or more income group

surance protection is lowest for the rural poor on
southern farms.
The amount of money people spend to maintain

or regain their health varies markedly by the
amount of family income and size of the family.
The combined impact )f family income and family
size on personal health expenditures becomes most
pronounced for the maintenance of health care of
the children. For example, expenditures for health

care of a; child living in a three-member family
with an income of $7,000 or more are five times
greater than the amount spent for health care of
a child in a family with seven or more members
and an income of less than $2,000.
Regardless of income, as population. density de-

creases, the per capita expenditures for health
care also decrease. The amount spent on healthcare
is lowest among the low income rural farm fami-

It is well known that most of the dental ills in

lies, and particularly the amount spent for the
health care of the very young children. This is

adults can be traced to childhood neglect. Among
the rural poor this lack of dental care, especially
among children, becomes very acute. Rural residents receive consistently less dental care than

consistent with the low level of medical and dental
care among rural farm families as well as the low
proportion of persons with health insurance coverage (4, p.14)

have visited a dentist at least once during a year.

their urban counterparts regardless of their
economic status.

It is possible that because many people regard
conditions needing dental care only as inconveniences they often postpone visits to the dentist for

examination and treatment. This may be particularly true of low income null families. Because of the inaccessibility of dentists, and in an
attempt to avoid dental expense, they often delay
going to a dentist until they are in pain or have
other acute discomfort. The results are predictable :

among those who go to a dentist, the lower their
income, the more likely that the visit includes, extractions. For the poor, dental care when it. occurs
is curative rather than preventive (3) .
Although threA-fOurths of the people in the
United States have some kind of health insurance
coverage to protect them against the cost of medical care, unfortunately the poor who neecl it most
do not have such protection: About one-third of
the persons in families with incomes of less than
$2,000 have health insurance compared with nine -

tenths of the persons with incomes of $10,000 or
more (fig. 4). Regardless of income, the rate of
insurance coverage is lowest for rural farm residents, a fact which partially reflects differences

in patterns of employment between urban and
rural areas. The proportion of persons with in-

Health Manpower and Facilities
The scarcity of health manpower and facilities
in the low income rural areas is alarming and is

not likely to be corrected overnight. Although
about 30 percent of our population still lives in
rural areas, only 12 percent of our physicians, 18
percent of our nurst.,1, 14 percent of our pharmacists, 8 percent of our pediatricians, and less than
4. percent of our psychiatrists are located in rural
areas (5).
Because of continued popUlation growth, advances in medical knowledge, and overall improve-

ments in the opportunities of the people, the demand for health services and, therefore, for health
personnel to provide the services, will continue to
increase. Existing shortages of doctors, dentists,
nurses, and other health personnel are likely to
last for some time. Shortages of hospital beds and

high quality extended care .facilitiessuch as
nursing homes and other homes for the aged,
chronic disease hospitals, and geriatric hospitals
also are not likely to be corrected in a short time.
Needless to say, the strain will be felt most in rural
areas of the nation.
Health personnel tend to concentrate in metro-

politan areas and to specialize. The number of
433

Figure 3. Percent of persons under 17 yews G: age who had a routine
physical examination in the 12 month period July 1962-June 1963
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Figure 4. Persons with hospital insurance coverage by
family income and residence, July 1962-June 1963
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65

physicians per 100,000 population is 53 in isolated
rural areas compared with 195 in large metropolitan centers (fig. 5) . The isolated counties are con-

spicuously lacking in specialists and physicians
employed by hospitals and industry. Hence, the
continuing decline in the ratio of general practitioners to population during the last decade becomes more critical for rural areas than urban because rural people depend on general practitioners
more than on specialists.
Despite an increase in the number of dentists,
the ratio of dentists to population has declined
during the past decade (fig. 6.) The ratio of dentists to population ranges from 69 per 100,000 persons in large metropolitan areas to only 27 in the

isolated rural areas. The nurse-population ratio
ranges from over 300 per 100,000 persons in urban
centers to 126 per 100,000 in the isolated rural areas
of the country (6) .

In recent years the operation of the FederalState hospital construction program under the
Hill-Burton Act of 1946 has increased the number

of hospitals in rural areas. However, with the
rapid population growth the ratio of the number
of beds in general hospitals to the nation's population has increased very little.

Although quality of hospital care cannot be
measured solely by the number of beds, we do
know that the size of the hospital to some extent
reflects the services available., The larger hospitals

are better staffed with technical personni. and
specialists and are generally better equipped. But
rural people have to depend largely on the smaller
hospitals. In these small hospitals in the outlying
areas, free organized outpatient departments are
seldom found.

Historically, the States have had responsibility
for the care of the mentally ill and the mentally
retarded. However, mental hospital standards vary

from State to State. In each of the four most
urbanized States the ratio of mental hospital beds
"acceptable" to the State supervising agency exceeds 30 per 1,000 population. In the four most
rural States, this ratio is lower than 3 per 1,000.
The staffing problems in these hospitals are even

more acute. The result is that senile and other
psychotic patients from rural areas usually end up

in seriously substandard facilities (7). Often
patients remain in mental hospitals because of a
lack of extended care facilities in the community.
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Many of these patients are elderly, and suffer
from physical illness which results in psychiatric
disorders. Often when these physical illnesses receive appropriate medical or surgical treatment,
the psychiatric disorder disappears.
In recent years mental deficiencies, psychoses,
and neuroses are some of the important disorders
for which the Federal Government has assumed
financial responsibility. Federal funds have stimulated the assessment of mental health resources
and needs of each State and the construction and
initial staffing of community mental health centers. In a variety of ways treatment for the mentally ill is being brought back into the mainstream
of community-based health services. With modern

drug treatments it is often unnecessary for a
patient to remain in isolated hospitals for long
periods. As a result, community mental health
programs financed largely by Federal and State
governments have spread across the nation.
Outpatient psychiatric clinics for rural children
and youth are often the only mental health resource available in rural areas. In 1961 only 4
percent of clinics serving children and youth in
the nation were located in rural areas. The 35
States without any rural clinics had around 65
percent of the rural children. Rural clinics provided only 1.5 percent of the total clinic manhours of service per week. More of the rural clinics
are operated on a part-time basis and have smaller

staff than urban clinics. These data are not surprising considering the very heavy concentration
of psychiatrists in the large metropolitan areas
(8) .

The more affluent rural residents can and often
do obtain medical services in the hospitals in distant cities. However, distance continues to be a

problem for the rural poor who lack the ready
means of transportation, financial resources, and
the medical awareness needed to obtain medical
and surgical services in the large city hospitals.
To make matters worse for the poor living in
the isolated rural areas of the country, services
have become increasingly centralized so that avail-

ability of transportation and of time to take advantage of these services becomes an additional
problem. Dispersion of hospitals and clinics is necessary. However, in rural areas population density
is not high enough to make feasible the operation
of well-staffed hospitals.

Figure 5. Urban-rurall differences in physidan supply, 1962
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metropolitan but are contiguous to metropolitan counties. All other counties are
classified as isolated; semirural counties contain an incorporated place of 2,5000 or
more population, rural counties do not.
Source: Health Manpower Source Book, Section 18, U.S. Department of Health, Education,
and Welfare. Public Health Service, Washington, D.C.
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Figure 6. Urban-rural-idifferences in dentist supply, 1962
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1/Counties within standard metropolitan statistical areas, as defined by the
Bureau of the Budget, are here classified as greater metropolitan (if they are part
of a SMSA of 1 million or more population) or lesser metropolitan (SMSA population
of 50,000 to 1 million). Adjacent counties are counties that are not themselves
metropolitan but are contiguous to metropolitan counties. All other counties are
classified as isolated; semirural counties contain an incorporated place of 2,500 or
counties do not.
more population,
Source: Health Manpower Source Book, Section 18, U.S. Department of Health, Education,
and Welfare. Public Health Service, Washington, D.C.
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Recommendations
Federal resources have been devoted to a wide
variety of programs to increase the supply of medical resources. The Public Health Service Act pro-

2, That Federal funds available under the
Health Professions' Educational Assistance

vides for traineeships for professional nurses,

medical and dental schools and to encourage
innovations in education and training which

grants for graduate training in public health, and
grants for training of personnel for State and local
health work. The Health Professions' Educational
Assistance Act of 1963 and its amendments au-

thorize grants for the construction of teaching
facilities for medical, dental, and other health professional schools, and grants to improve the qual-

ity of health professional education. The 1966
amendments to this act encourage physicians, den-

tists, and optometrists to practice in poor rural
areas by forgiving up to 100 percent of their Federal educational loans. The Allied Health Personnel Training Act of 1966 is designed to augment
allied health manpower resources. The act author-

izes construction grants to teaching facilities,

).

The Convaission reconvinend8

grants to improve curriculum, and project grants
to develop new teaching methods and to spur the
development of new types of health personnel.
In addition to Federal aid, State and local ef
forts to improve the supply of rural physicians
have taken many forms, ranging from offering
rent-free modern office facilities to physicians to
full financial support to medical students who will
set up practice in rural areas.
In spite of these and other efforts the shortage
of health resources in rural areas persists. Immediate attenion should 'be given to devising ways of
augmenting the supply of health resources in rural
areas. There are two approaches to meeting this
problem, and both need to be taken into account
(1) Add to the supply by increasing medical facilitie,s and training more health manpower, and (2)
increase the efficiency with which health resources
aro used.
The Commission reconvmencls-

1. That cancellation of educational loans in

return for service in rural areas under the
Health Professions' Educational Assistance
Act be extended to cover a wider variety of professional and subprofessional health manpower
than is now covered.
Every attempt should be made to encourage
more students to specialize in the medical professions. High school counseling should be strengthened in this area.

Act be used much more extensively to construct

promote the efficient practice of medicine.
The curricuhun of medical and dental schools,
especially in rural States, should include a course
of advanced clinical experience in a field setting.
Such a requirement will provide an opportunity
for a rural type of medical and dental experience
not obtainable in the metropolitan area in which
the college is usually situated.
It is obvious that the increase in the demand for
physicians and dentists will far exceed the increase
in the supply unless ways are devised to use physicians more efficiently. This need is very acute in

child health. If we simply continue present
methods of providing health service, it would be
almost impossible to assure comprehensive care for
all the children of the poor. However, many of the
tasks now performed by physicians could be han-

dled by trained assistants, supervised by physicians. The use of physicians' assistants would reduce both the number of additional doctors needed

and the cost of providing care.
The Commission recommends-

3. That a corps of subprofessional health personnel working under the supervision of doctors and dentists be developed and trained.
Programs for the training of subprofessionals
should be established in local areas and coordinated with the medical colleges in the State. In
some cases and for certain categories of personnel,
commmunity colleges should establish programs to

provide associate degrees in various subprofessional specialties. Other training to perform many

tasks might be provided for aids with less than
high school education. Federally supported health
care programs should be used to provide training
to the assistants, as well as to exert leadership in
the use of this type of personnel.
The Commission reconumenda

4. That a National Rural Health Corps of
trained volunteer health personnel be established to work in rural areas with serious health
needs.

These volunteers may be physicians, dentists,
nurses, medical and nursing aids, or other specified

assure that the total population can obtain adequate medical care.

health workers. The utilization of Health Corps
volunteers in rural areas should be within the

The 00,714711,88i016 recommends--

framework of comprehensive local health care pro
grams approved by the State department of health.

7. That community health centers tied into a

The Comm/1;84m reconmends-

5. That the Federal Government encourage
and promote the development of group practices, especially prepaid -croup practices in
rural areas, and assist in establishing facilities
to be used for this purpose.
Group practice enables the doctor to work a
regulated work week and be relieved of the pressures of -a rural physician practicing on his own.
He gains the professional stimulus of close professional contact with his partners and may also be

free to leave temporarily for study with the assurance that his patients will be cared for. Groups
of doctors working tog-ether can make more efficient use of equipment, auxiliary personnel, and
consultation than doctors practicing alone.

Often elderly persons in rural areas suffering
froth chronic physical or mental illness are placed

in institutions far away from home for long pe-

riods in isolation from their family and cornmu/ay. Such persons could be taken care of more
effectively and economically in their own homes
by a visiting nurse or a health aid under medical
supervision.
The Commis 8ion recommends

6. That high quality home care programs be
developed to- serve the elderly and the chronically ill in rural areas.

regional system of hospital and specialized
services be developed in rural areas.
Comprehensive outpatient and routine inpatient,

preventive, curative, and rehabilitative services
should be available to all Such centers should include as their essential components a program of
comprehensive maternal and child health care as
well as a program of early detection and treatment
of chronic conditions.
These centers should be flexible enough to meet
the needs of the communities. In the isolated rural
areas, such centers could take the form of mobile
units traveling on a regular basis within specific.

geographic areas in order to provide continuing
health care over time to all persons within the area.

This would enable the use of regional hospitalbased medical staff supplemented by health workers, medical and dental assistants, and subprofessional aids from the local community.
Arrangements should be made with the regional
hospital to provide backup referral and consultative services for patients who present unusual diagnostic or highly specialized problems and to pro-

vide consultation and technical assistance in
program planning and appropriate use of existing
and new categories of health personnel. Wherever
possible, full advantage should be taken of university hospitals and their staff.
TA 00712MAgOltrecommends-

These programs should operate through a centrally administered team approach under medical

8. That a national program 'of comprehensive
dental care for children be developed with special provisions to meet the needs of the poor in

directiOn, consisting of the physician, public health

rural areas.

nurse, social workers, and health aids from the
local community.
Policies and programs to increase the number of

In the initial years, this program should, be
established on a pilot basis in selected areas of

physicians have as their primary purpose an in-

severe needs. Care should be provided on an incremental basis, covering children of first grade age
only in the initial year and adding a grade a year.
The schools should provide a setting in which continuous access to the largest number of children is
assured and the most productive use of dental manpower is achieved. This service should be incorporated with the functions of the community health

crease in the quantity of health services, not
merely an increase in the number of doctors. An
increased supply of manpower would not by itself
make such services more available to those who
need it, unless accompanied by programs to enable
persons to obtain such services. We therefore need
to organize a system of health-services which will

centers, when these are established. Mobile dental
units (such as those used by the Indian health program) should be used to take dental services to the
isolated rural areas.

As part of such a program of comprehensive
dental care a, program of fluoridation of commu

nity water supplies should be offered. Federal
grants for installation, operation, and maintenance
of equipment should be available to communities
which decide to fluoridate their water supply. Such
a program can reduce dental disease in the population served by more than 50 percent at minimum
annual expense, thus also reducing dental needs
and costs of dental treatment in subsequent years.
A. program of comprehensive dental care in a community which has had a. fluoridated water supply
during the period in which the teeth "served" were
being formed will cost approximately $13 per child
per year. The cost is approximately $30 per child
per year in a community without fluoridated water.

Fluoridation costs per year would be approximately 12 cents per capita, or .71 cents per child
served. (9)

The C ommissionrecommends-

9. That maximum use be made of available

Federal funds to provide adequate care for
mental illness and mental retardation to all
through such programs as subsidized multicounty mental health centers.
These services and facilities should be tied in
with the regional health centers in terms of organization, staffing and services offered.
The ommission recommends -

10. That modern techniques of communication and transportation be effectively used to
serve the isolated rural areas and to bring the
rural physician into close association with the
regional health centers.
The use of helicopters, small planes, and twoway radios for emergency care service as well as
for regular medical service in the outlying areas
should be extended. Moreover, the increasing potential of computerized communication systems
could be of crucial importance in the organization
and delivery of health care in outlying areas. The
use of closed-circuit television, telephonic transmission of electrocardiogram tracings, electronic

analysis of electrocardiograms, rapid recall of in-

dividual health records and the like should be
explored.

The cities of America are far ahead of rural
areas in providing medical care. One of the several
reasons is that public health departments in cities
have been better financed than those in rural areas,
better staffed, better equipped, and more alert to
the needs of the people. In recent years some of

these agencies have expanded their activities to
include such programs as dental services for children, prevention of accidental injuries, promo-

tion of mental health, and early detection of
chronic conditions. County health departments in
rural areas, as a rule, have neither, the staff nor the
facilities to meet the needs of the poor.
The Commission recommends--

11. That public health agencies in rural counties and multicounty districts be strengthened,
their role in the community be expanded, and
the services offered be updated to meet the current needs of the people in keeping with na,tIonal health goals.
it is not enough simply to develop facilities and
services for adequate health care unless along with
these goes the assurance that all persons can also

afford to use them. Many peopleboth the poor
and the not-so-poorface financial ruin. from
medical bills because of inadequate or no protection against the cost of medical care. Prolonged

illness and hospitalization can drag most of us
into poverty. And, as indicated earlier in the chapter, this is especially true of rural residents, for
they are less likely than urban residents to have
adequate provisions for medical care.
Over the years the Federal Government has assumed increasing responsibility for the medical
care of specific categories of persons based on need.
The principle of social insurance for health care

was accepted for the first time by the. United
States with the passage of the 1965 Medicare
amendment to the Social Security Act which provides health insurance for the aged. Medicare, a
federally administered program, offers two kinds
of benefits for persons aged 65 or older: hospital

insurance (for hospitalization and related care)
which is universal for all aged persons, and supplementary medical insurance (for physicians'
services and some other medical services) which is
a voluntary program. Benefits are uniform
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throughout the nation. Undoubtedly, this program
has been a boon to the rural aged and has corrected
many of the deficiencies of voluntary health insur-

ance in rural areas. However, this program still
has limitations, especially as it affects the rural
residents. It still is hemmed in with time limits,
deductibles, and problems of enrollment in the
medical insurance benefits of the program. Moreover, it does not cover persons under a years
of age.
It was hoped that Title XIX of the amendment,
commonly known as the Medicaid program, would
solve the problem. Medicaid is a Federal-State program designed to provide medical assistance to all
needy and "medically needy" persons as defined

by each State. The objectives of this FederalState program are : (1) To provide medical assistance for all persons who are receiving financial
assistance, or who would be eligible for such as-

sistance, under federally aided public assistance
programs, and all persons' under age 21 who, except for a State requirement, would be eligible for
assistance through the program of aid to families,
with dependent children (this represents the minimum coverage called for under this program for
purposes of Federal participation) ; (2) to permit States at their option to provide medical aSsistance to those groups of medically needy people

who would qualify under the public assistance
categories if they were in sufficient financial need;

and (3) if the States choose, to provide medical
care to all medically needy children under age 21,

even if they cannot meet the eligibility requirements for financial assistance under public assistance programs. The remaining needy persons
21 -64 years old who cannot qualify under the
federally aided medical assistance program may
be included in the program at the States' expense.
There are growing indications, however, that in
many instances only those persons on public assistance qualify for medical assistance under this
program. Moreover, criteria for eligibility and the
benefits offered in addition to the minimum requirements are not uniform across the nation. Very
few States have incorporated the originally conceived idea of medicaid into their programs. And
there are difficulties in financing the program, get-

ting the cooperation of doctors, and untangling

other redtape attached to the legislation. The
financial problems are not surprising when only

those in greatest need participate; per patient
costs obviously will be high. As of July 1967,24
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States had not yet implemented the program, and
a large proportion of these have large low income
rural populations. The economic potential of these
States being low, the range of optional services
offered by the participating low income States is
narrower than in the more affluent States. Often
these optional services are offered only to public
assistance recipients. The income levels defining
the medically needy are also lower in these States.
Moreover, the 1967 House amendments to the
act, if passed, will drastically reduce the income
ceiling. in defining the "medically needy" for purposes of Federal participation in the program
Federal sharing will not be available for families
whose income exceeds 133y3 percent of the high-

est amount ordinarily paid to a family of the
same size in the form of money payments under
the AFDC program.
The Commission recommends-

12. That the Federal .Government immediately develop a comprehensive program to meet
the medical care needs of rural America.
The Commission realizes that the recommendations made thus far will take time to put into effect. The health needs of the rural poor, however,

are acute. Thousands of these people need help
today. They need drugs, immunization, diagnostic
evaluation, treatment, and corrective surgerya
wide range of medical services.

The Commission therefore recommends-

13. That the Federal Government act at the
earliest possible moment to support and admin-

ister programs which will 'provide adequate
medical treatment for low income residents of
rural areas.
Here are some ways this recommendation can
be carried out

(a) Federal funds should be provided to employ local private physicians to serve for one or
two days a week in the rural areas to provide the
essentials of medical care. The U.S. Public Health
Service could place on an emergency basis one or
two doctors, nurses, and appropriate paramedical

personnel in each county to work with the rural
poor.

(b) A federally financed program. of early de-

tection and treatment of congenital and other
handicapping disorders in children should be

launched immediately in these health-depressed
rural areas.
(c) The maternal and infant care project grants
as- well as the comprehensive child health project
grantA for 'school age and pre8chool children authorized under Title V of the Social Security Act
were -specifically developed to serve the poor in
areas with concentration of low income families.
These projects are designed to reach out into the
community for early detection, preventive health
services, and Medical care for mothers and children among a population most acquainted only
with care in emergencies. Limitation in funds has
restricted the area covered. These projects should
be continued beyond their 5-year period of author-

ization and appropriations for these projects
should be immediately and substantially inereassed

The Commission recommends-

14. That the Migrant Health Act be renewed
in 1968 with sufficient funds to expand the program in terms of geographic coverage and services offered.
In order to insure continuity of services the renewed legislation should include a broader definition of migrant worker to cover the entire migrant
community, especially in the home-base areas. Concerted efforts to improve interarea communication
and coordination should be made, and community

education and inservice orientation for health
workers should be intensified.

Indian Health

to enable rapid expansion of these projects in

Another distinct rural population group for

rural areas of dire need.
Attention must be given to meet the nutritional

which the Federal Government has taken responsibility is the Indian American. The Indian Americans are predominantly rural people, desperately
poor, and concentrated on Indian reservations in
23 States which have Federal Indian reservations.
In 1965, approximately 381,000 Indians, including

needs of these children. Recommendations to
satisfy these needs are offered in an other section
of this report.

Migrant Health
The health problems of migratory farmworkers
and their families are an extreme case of the prob-

lems encountered by the rural poor across the
nation. Health services for migratory farm families have been almost nonexistent. Being nonresidents in most of the areas where they do
seasonal work, these people are usually ineligible
for medical assistance from local public hospitals
or ,welfare departments.

In 1962 the Migrant Health Act was enacted
authorizing grants by the U.S. Public Health Service to State and local agencies for health services to
migrants. Assistance offered by the Public Health
Service under this legislation has stimulated some
communities to adjust their local health services in
order to extend them to the seasonal farm families.

In fact, the act authorizes general ambulatory
medical care instead of the restricted preventive
services conventionally offered by rural county
health departments.

Alaskan natives, depended in varying degrees
upon the Indian health programfor health services. They are widely dispersed on about 250 Fed-

eral Indian reservations in various colonies and
adjacent communities and in several hundred
villages in Alaska.

Despite the various problems in providing
health services to the Indian Americans, consider-

able progress has been made in improving their
health during the past decade. Indicators of improvement are the reduction in mortality from
communicable diseases, especially tuberculosis, and
lowering of infant death rates.
However, mortality from communicable diseases

and deaths among babies after the first month of
life are still far greater than those in the general
population. Most of these infant deaths are from
respiratory conditions, gastroenteritis, and diarrheas which are frequently associated with

the home environmentinadequate sanitation,

Although these projects have improved the
health care of many migrant families, the pro-

crowded housing, lack of safe water supplies, and
limited facilities for practicing modern hygiene.
Nearly one-sixth of all Indian deaths in a year are
attributable to tuberculosis, and gastroenteric and
other infectious diseases, reflecting, in part at least,

gram's impact, relative to the problem, is still extremely inadequate. The legislative authority for
the migrant health program expires in June 1968.

grossly substandard living conditions, poor nutrition, rigorous climate, and inadequate sanitation. Nonetheless, the infectious diseases are
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slowly being displaced by degenerative conditions

and noninfectious diseases. Leading causes of
death today are accidents first. (156 per 100,000)
and diseases of the heart second (142 per 100,000).

Another measure of progress during the past
decade has been in the expansion and improvement in hospital and clinic facilities. By 1965, the
Indian health program was operating 49 hospitals,

30 health centers with full-time staff, 16 school
health centers, and many field health stations. In
addition, contractual arrangements were in effect
with hundreds of community hospitals to provide
inpatient services and extended care to beneficiaries
where no public health service facility is available
and for emergency services.

Comprehensive curative, preventive, and rehabilitative services are piovided at all facilities, and
include public health nursing, maternal and child

tation Facilities Construction Act. The lack of
safe water and the inadequacy or absence of facilities for human waste and refuse disposal contribute to the rapid and widespread movement of
communicable diseases. By the end of 1964, basic
sanitation facilities were made available to over
24,000 Indian and Alaskan native families in more
than 350 communities.

This level of accomplishments in sanitation
projects however, represents only 29 percent of the
total effort required to provide beneficiary families
with essential water and waste-disposal facilities.

At the present regular budget level it will take
about 15 more years to meet the current estimated
need for such facilities.

The Commission recommends

health care, dentistry, nutrition, sanitation, and
health education. Indians are trained to serve in
both professional and nonprofessional positions

15. That the Federal Government act with
urgency to bring the health of our Indian people up to the national level.

in the health program, thus relieving to some extent the problems of shortages of staff. Indian participation is encouraged in all phases of the health
program.
Real progress in environmental health services
began. only in 1959 with the passage of the Sani-

Special attention and funds should be provided
for environmental health. The program of training Indians to serve in professional and nonprofessional positions in health programs should be
expanded.
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Family Planning Program. s
President Johnson in his special message to
Congress on health and education in March 1966
stated:
. .

. We have a growing concern to foster the integrity

of the family and the opportunity for each child. It is
essential that all families have access to information and
services that will allow freedom to choose the number
and spacing of their children within the dictates of individual conscience. .

. .

Relatively few rural families have access to the

information and medical service they need for
family planning. Moreover, the poorest rural
families, who need the information and medical
service most, have the least opportunity to get it.

So rural America has more than its share of

largeand poorfamilies.

Figures on births in rural America indicate the
extent of the problem. Among white rural farm
families with low incomes (under $2,000), the
average number of births per woman is 48 percent

higher than for the nation as a whole. Among
nonwhites the average is 156 percent higher. And
these figures are averages not the extremes (1) .1

A vicious circle of poverty and fertility is at
work. Because these people are poor, they do not
know how to plan their families nor do they know
where to turn for help in planning. Because they
do not limit the size of their families, the expense

of raising unwanted children on inadequate incomes drives them deeper into poverty. The results

are families without hope and children without
future.2

Given the opportunity to plan their families,
the rural poor at least have a chance of emerging
1 References, indicated by italic numbers in parentheses,

are listed at the end of this chapter.
2 Katherine Oettinger, Deputy Assistant Secretary for
Family Planning and Population, Department of Health,
Education, and Welfare, declaring that family planning
services should be available to all, in her speech The Most
Profound Challenge goes on to say : ". . . It is the families
of tha poor who too long have suffered spiritual dejection
and demoralization after bearing successive babies without

hope of these children being able to achieve their full
potential or breaking the cycle of poverty. . . ."

from poverty. Without family planning, the possibility of reducing poverty in rural America (or in

urban America, for that matter), becomes more
uccess of 'Programs dealing with emremote. The success`

ployment or education or health in rural areas
depends in considerable degree on the ability of
the poor to control the size of their families.

A Closer Look at the Problem
From the health point of view the characteristics
of the rural poor are clear and grim. Not only do

the rural poor produce far more children than
they can afford, but they have a higher rate of
stillbirths, premature births, and illnesses and
deaths among both infants and mothers.
In recent years the birth rate for the nation as
a whole has been declining and the traditional
rural-urban fertility differences have been narrowing. And yet the rural poor, especially the nonwhite farm families in the South, continue to reproduce at rates little lower than those found in
some countries of the Far East. In these areas of
excessive fertility, not surprisingly, the number

of dependent children is an acute problem, accompanied by increased migration of the wage
earners to the cityaggravating distress in both
rural and urban areas.
The importance of excessive fertility among the
poor lies not so much in its effect on the national
birth rate-as in the accumulation of difficultie:: it
imposes on the poor themselves. Unwanted pregnancies can, and often do, wreck any chance for

a better life for either parents or children. The
problem of educating the children grows harder
and the drain on low incomes becomes heavier.
Public support becomes more and more unavoidable. Children, inevitably, are emotionally and
culturally deprived. They add to the total of school

dropouts. The resulting stress and disorganization of family life are often too much for the
father. In thousands of cases he gives up and deserts the family.

The areas of excessive fertility are also the areas
of high infant mortality (see ch. 6). The wide dis-

parities in infant death rates within the United
States indicate that many infants are dying needlessly. The high rate of premature births, a lack
of medical service, and the inability of the family
to provide adequate food, clothing, and housing
also contribute to high infant mortality.

In recent years the proportion of premature
births has increased, and this increase is due almost entirely .to the increase in premature births
among nonwhites. Premature births often result
from childbearing at very early or late periods of
life, shorter intervals between births, and a larger
number of children born to a woman. These conditions are more prevalent among those who do
not receive prenatal care. Moreover, a large pro-

Adequate prenatal and maternity care, although

useful in its own right, does not substitute for
family planning information and service. in a
study of still births and infant deaths among the
medically indigent in the New Orleans area, almost three-fourths of the deaths could not have
been prevented by ideal prenatal care, better obstetric management, or better medical management

of the terminal illness. The principal reason for
the failure to prevent these deaths was that the
mothers were suffering from serious health problems before their last pregnancy.4

Infant mortality is a gross measure of infant
health of the population. High mortality is also a
symptom of a high incidence of illness and physical deficiencies in infants. Prematurity, a factor

in high infant mortality, is closely related to

portion of babies born prematurely do not survive.

mental retardation, brain damage, and congenital

Three of every five infaiits who die during the

malformation. Both infant mortality rates and'
mental retardation rates are substantially higher
than average for fourth and subsequent births.

first 4 weeks of life are born prematurely.

Prematurity is also more prevalent among illegitimate births. Illegitimate births have increased
nationally since 1940 and are concentrated 'among

These infants account for half of all yearly infant

nonwhites (fig. 7). The largest proportion of illegitimate births occurs to women under 20 years

mentally retarded.
Kesseler of the World Health Organization describes the relationship between health and family
size (3) :

of age. Chances are that these women have had no,
or hardly any, prenatal care.
The effects of illegitimacy on both mother and

child obviously are serious. The mother's opportunities in life are drastically reduced. Her education is cut off, and her employment opportunities

are severely limited. There is a high probability
the child will grow up in an unstable family environment, with irregular maternal attention, suffering the lack of a father figure, and with limited economic resources.
Induced abortions are related to unwanted preg-

nancies, and they often lead to severe illness or
death of the woman. Although no exact figures
are, available, unofficial estimates of illegal abortion range up to a million or even more each year
that is, up to one for every four live births (2, p.
III, 45) . An estimated 40 percent of all deaths to
women associated with complication of pregnancy

or childbirth have been related to induced
abortions.3
*Testimony of J. D. Beasley before the Senate Government Operations Subcommittee on Foreign Aid Expenditures, 1960, to support H.R. 5710.
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deaths and a larger proportion of infants born

Essentially, the reproductive wastage which high infant mortality produces promotes patterns of reproduc-

tion which further compound hazards of health and
survival of mother, newborns and infants. These patterns

are characterized by high natality, and include childbearing beginning at too early ages, in too rapid succession
and in too great number. Moreover, high fertility with its

inherent demands on the mother both during pregnancy
and after birth, tends further to decrease infant care and
thus perpetuates environmental risks. . . .

Kessler's diagnosis applies particularly to the
low income families of rural America. They are
the people who desperately need information and

medical help in order to plan their familiesand
they are the last to get it. Yet family planning is
one part of health care which for the least expenditure can do most to prevent the wastage and tragedy of unwanted pregnancies. The cost-effective-

ness of family planning, according to studies
conducted in the Department of Health, Educa-

tion, and Welfare, is greater than that of any
other health measure available (2, p. IV, 12) .
4J. D. Beasley, see footnote 3.

Figure 7, Ratio of illegitimate births per 1,000 live bits,
United States, 1940-1965
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Family Size Preference and Unwanted
Pregnancy
The notion is widespread, especially among more
affluent Americans, that either the poor want more

and more children, or just don't care how many
they have. This notion has long been a chief obstacle to any program for providing family planning services under medical supervision to the
poor and the medically indigent.
Common as this notion may be, it is no longer
true, if it ever was. The poor do tend to have more
children than people with adequate incomes, but

the evidence is overwhelming that many of the
children born to the poor are unwanted.
More than 70 percent of the patients receiving

public health maternity services in Florida did
not want any more children, and more than 90
percent of those desiring to have additional children preferred to wait 2 or more years for the next

baby (4). Darity (5) likewise found that the
women in the Mecklenburg birth .control clinic in

North Carolina desired one to two children but
had an average of four to five.

National studies of the growth of American
families show that the poor have more children not
because they want them, but because they do not

have the information and the resources to plan
their families effectively according to their own
desires.

Most couples in the United States, rich or poor.

white or nonwhite, urban or rural, want two to
four children. And yet about 17 percent of all
couples repo-ting in national surveys said their
last child wts unwanted. Among nonwhites this
proportion is 31 percent. Among the less educated
(who are also likely to be poor) 32 percent of the
whites and 42 percent of the nonwhites saifi that
their last child was unwanted (fig. 8). The highest

almost 45 percent of the unwanted 'pregnancies
occurred before the couple began using any method
of family planning; an additional 31 percent were

due to irregular use (6) . Preliminary data from
the National Fertility Survey conducted in 1965
indicate that the proportion of couples who have

ever usedor expect to usecontraception is
lowest among nonwhites living on g, farm.°
Family planning techniques have been signifi-

cantly advanced in recent years, especially with
the introduction of the various oral contraceptives
(pill), and the intrauterine devices (IUD). These
techniques may bring effective birth control methods within the means of poor familie.s. The pill is
one of the methods of contraception most widely
used by American couples. Its use has increased
every year at an increasing rate (7). Oral contraceptives are accepted enthusiastically by the poor
when they have adequate information and services.

The pill has been largely responsible for such
success and spread as there has been of family
planning programs among the rural poor.
Although the pill has become one of the major
means of regulating fertility, its use is concentrated among the younger and the better educated
women. It has been adopted primarily by couples
who would otherwise have used, or were formerly
using, the more effective of other available meth-

ods. Differences related to education probably
reflect the greater awareness and adoption of new

techniques among the better educated. Among
women who have never heard of the pill, about 2
percent have some high school education, compared
with more than 14 percent who did not go beyond
grade school.° These education-related differences

probably also account for the lesser awareness in
rural areas where the level of education is generally low. The proportion of women who have never

proportion of couples with excess fertility, that

heard of the pill is substantially higher among

is, those whose last child was unwanted at: the time
of conception, was 48 percent for nonwhites who

low income women and among women living on a

live on farms in the South or who have Southern
farm background (fig. 9) . The white-nonwhite differences in fertility are largely accounted for by
the high fertility of the nonwhite couples who live
in the rural South and those who have Southern

higher income women and among those with no
farm background. This proportion is even higher

farm origin (6) .
The poor and less educated are less successful in
preventing unwanted pregnancies partly because
they use. ineffective methods irregularly. Among
women with no more than grade school eductition,
78

farm or with a farm background than among
among nonwhite women.?
5 Based on unpublish6d data from the 1965 National
Fertility Survey provided by C. P. Westoff, Princeton
University and N. B. Ryder, University of Wisconsin.
Based on a national survey conducted in 1965. See (8).

Based on unpublished data from the 1965 National
Fertility Survey provided by C. F. Westoff, Princeton
University and N. B. Ryder, University of Wisconsin.
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Current Status of Family Planning

to the obstacles that poor families have to sur-

Programs

mount in order to receive instruction_ s and services

In a broad sense family planning is a complete
medical service which includes not only limitation
of family size but also child spacing and correction of infertility. It further includes a complete
medical examination of the woman, including a
Pap smear screening test for cancer.
Family planning services, as an integral part of
adequate medical care, have been routinely and
easily available to the well-to-do through the private physician. The importance of equal opportunity for all families to have the freedom to choose
the number of children they want and when they
want them, regardless of income, color, or location
of residence, is widely accepted today.
In practice, however, public and private family

to regulate their fertility.
One wonders how many middle-class couples
who now practice birth control effectively would
continue their practice under the conditions imposed on these low income families (10)
. .

It is useful to recall the story of Sadie Sachs which

started Margaret Sanger on her work for birth control.
As a public health nurse on New York's Lower East Side
in 1912, Mrs. Sanger had carefully nursed back to life Mrs.
Sachs, who was hemorrhaging after self-induced abortion.
When Mrs. Sachs finally recovered, she asked the doctor to
tell her how to keep from becoming pregnant The doctor's
immortal reply was : "Tell Jake to sleep on the root"

Where family planning information and services under medical supervision have been offered to

the rural poor by both nublic
and private pro.

medically dependent women who are potential
patients for subsidized family planning services.
This leaves roughly 90 percent without effective
access to modern family planning services. Only

grams, participation has been high and the proportion of women continuing the service has remained
high. In many of these families, a family planning
program brings an aspect of modern medicine for
the first time
Some examples of successful'services are the pro-

6 percent of the rural women in need are currently
receiving subsidized family planning services (9) .

County, N.C., and the programs recently estab-

planning programs currently are serving only
about 10 to 12 percent of the more than 5 million

Most low income families have little, if any,
faith in their own effectiveness and ability to control the course of their live& Although these fami-

lies do not want unusually large families, their
culture has accustomed them to frequent childbear-

ing, and they often htuve little knowledge of the
fundamentals of procreation and about effective
methods of fertility regulation (101 11). They regard the burden of numerous children with the
same fatalism and despair with which they face
their extreme poverty. If they can be made aware
that they do have freedom of choice in the size of
their family, the result may be an increase in both
their economic well-being and their self-respect.
The conditions under which the poor receive
medical care have a direct bearing on the availability of family planning services to them. A large
proportion of low income women deliver their babies in public hospitals or wards of private hospi-

tals. Contraceptive services are not so routinely
and easily available to poor families through most
public hospitals, health departments, and welfare
ageneies as they are to the middle class families

through their private physicians. The attitudes
and behavior of the health professionals and the
physical arrangements of many public clinics add

grams in eastern Kentucky, in Mecklenburg
lished in Lincoln Parish, La., and in rural counties
of Alabama. Many of these programs started with
volunteers and private contributions, have benefited by grants from 0E0 and from the Children's

Brreau maternal and infant care project grants.
Some of the programs in the rural Southern States
have been in operation for over two decades and
were started by State and local health departments
as well as voluntary agencies.
These programs have demonstrated both the demand for, and the feasibility of, family planning
services in rural areas. They have also shown how
much can be done with little staff and funds A variety of approaches have been used in these projects to suit the needs of the different communities
Using health teams, including physicians, nurses,
fieldworkers, and subprofessional assistants, and
providing transportation or using mobile units to
reach people where they live when it is n_ ot, feasible

to establish a permanent clinic.
However, without substantial governmental as-

sistance, these programs are hardly sufficient to
meet the total need.
Less than 1 percent of the amount currently ex-

pended for, health by government agencies is
needed for a program of modern family planning

family planning program would cost approxi--

conscience and need. These programs should be
developed with special attention to rural. areas,
reaching out to the people in their own neighbor-

mately $100 million annually for medical services

hood, using mobile units where needed, community

and supplies, of which $42 million is needed in
rural areas (9). State and local health agencies,
especially those in predominantly rural States,
will need substantial Federal financial assistance
for immediate massive expansion of family plan-

institutions, and subprofessional assistants and

ning program&

ning alter they have just delivered a baby. Hospital-based clinics are -the most economic and

services for the more than 5 million medically indigent women throughout the United States. This

In recent years, Federal agencies have an-

fieldworkers from the local areas.
At the present time very few hospitals in non-

metropolitan counties provide family planning
service. Women are most interested in family plan-

nounced new policies in the area of-family plan -

efficient mechanism for providing-family-planning.

ring and various bills for family planning programs have been introduced in the Congress.
However, progress in implementing policies and

service& In fact, hospitals that have introduced

passing legislation has been slow. Given the wide-

examination&

spread desire on the part of the poor to regulate
the size of their families, it is up to Federal agen-

cieswith new legislation if necessaryto take
the following three steps to attain the goals of an
adequate family planning program

(1) Create an awareness among low income
families of the possibility of choosing their family
size and spacing their children.

(2) Provide the _means to enable the poor to
have the number of children they want and when
they want them.

(3) Make voluntary family planning services
as readily available through publicly supported
programs as they are through private.

In order to achieve these goals, it will take
leadership by all levels of government in coopera-

such services in post-partum clinics have reported

a doubling of the rate of return for post-partum
The COMIffli88i0171 recommends--

2. That family planning services in postpartum clinics be introduced in every hospital
with an obstetric service.
The local public health departments can play a
critical role in identification of potential family

planning patients, in carrying out information
programs, and in providing continuing care for
patients. The number of local health departments
providing family planning service has increased
in recent year& In rural areas, however, health
departments often have limited family plannin
programs operating in only a few counties.

tion with private groups.
The Commission, reconvnwndsThe. Commission recominends-

1. That Federal funds be appropriated and
earmarked to establish greatly expanded public

and voluntary family planning programs for
those who would not othermise have access to
such service.
Funds should be made available to public agen-

cies and institutions and to hospitals and other
nonprofit organizations to develop voluntary
family planning programs to serve low income
familie&

Such programs should include dissemination of
information and medical supervision to all individuals who desire such information, assistance,
or supplies. Such programs should guarantee freedom from coercion or pressures, and should pro-

vide a variety of methods suited to individual
82.

3. That health departments expand family
planning programs with special attention to
rural areas. Family planning information and
services should be included as an essential part
of all maternal health services provided
Most of the existing family planning programs

focus on the problem of family limitation and
excess fertility. They tend to omit an integral part
of the overall program, the man in the family. His
attitude toward family planning may be a decisive
factor.
Another aspect of feitility regulation is adequate
spacing of births. When too many children come
too soon, the economic strain on a poor family is
often overwhelming_ . Still another faetor is the

timing of the first birth. Often this factor is of

greater importance for the poor than prevention
of the 7th or 10th or 14th birth.

This would provide the general understanding
that family planning is the new frontier of public

health, and is a fundamental part of preventive
medicine. It is a medically practicable, economi-

The 0071071,498i012 recommends-

4. That family planning information and
services be made available to persons before the

first child is born.
Such information and services should be provided 0 both men and women. For example, such
information could be routinely provided at the

time of application for a marriage license. In
States where 'a medical examination is required
before marriage the physician can play an important role.
The Commission recommends-

5. That special programs be developed to provide social, health, and educational services to
young boys and girls to reduce the incidence of

illegitimate births and of early marriages necessitated by pregnancy.
Schools, churches, responsible parents, health
officials, and physicians could all contribute to
such programs. Steps should be taken to provide
such education in the public schools at the elementary and secondary levels and in other youthserving agencies. Dikussion should include the
meaning of family planning in relation to family
welfare and specific knowledge of methods of fam-

cally feasible, and generally acceptable approach
to several basic problems of modern society. The
mass media can be of special help in stirring interest among the people on family planning educa-

tion and, the availability of family planning
service. Radio, television, and the press show a
growing interest in the subject.
There is need for much closer working relations
among the various professional workers in rural
areas. Often the medically indigent in an area deal
with two or more sets of professionals who have

only sporadic contacts with each other. Frequently, the social workers work against the family planning workers. Most social workers, and
for that matter many health professionals, have

not been taught the importance of family planning for helping families maintain their health as
well as their economic integrity. Social workers,
doctors, and other health professionals do not normally receive instructions in family planning tech-

niques, counseling, or referral in the course of
their' formal education. Their qualifications, enthusiasm,- and attitudes towards their potential
clients are of crucial importance in the success of
a family planning program.
The Commission recommends

ily planning in its relation to responsible parent-

7. That Federal fun& be provided to facilitate basic training in family planning together

hood.
No.

The. Commission recommends

& That information on child spacing and
family planning services be made available:to
the public.

with short-term. training of public health physicians, public health nurses, social workers, ad-

ministrators, subprofessional assistants, and
fieldworkers.
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Chapter 8

Helping Those in Need
Millions of people in rural America need immediate assistance. They cannot provide for themselves and their children. They must have assistance if they are to escape from poverty. It is the

view of this Commission that this assistance
should be provided from public sources.

In the early history of this nation, those who
were considered in need were given charity. Assistance was on an individual and voluntary basis or

through organizations such as the churches. The
charity system was local, and it was hit or miss.
The form of assistance was entirely at the discretion of the donor, who was presumed to know the
needs of the recipients. When assistance was given,

it was usually in the form of food, clothing, shelter, and medical services.

There was a deep-seated feeling about the
morality of work. The able bodied were assumed
to be able to earn an income high enough to support themselves and their dependents, provided

they were willing to work. Furthermore, ablebodied people were expected to provide for the
needs of their relatives.
Persons who were disabled, however,- or who

Categories for which assistance is provided from
public sources include the elderly, the blind and
the physically and mentally handicapped, disabled
veterans, and children living in households headed
by females. The above groups are provided with
cash benefits through the old age, survivors and
disability insurance (OASDI) program ; veterans'
compensation and pension programs; and public
assistance and general assistance programs.
Other people with low incomes are provided
with benefits in kind through programs such as direct food distribution, food stamp, public housing, child care, and Medicare.
Special programs also have been developed to
aid the work force. These include the enactment of
a minimum wage, unemployment insurance, workmen's compensation, work relief, and aid to depressed areas.

Through many of these programs, income is
transferred to low income families. However, the
extent to which the poor are served varies among
the programs. For example, unemployment insurance payments go largely to those who would not be
poor even without these programs (2). Public as-

for a variety of reasons were unable to participate
in the market economy, were deemed worthy of

sistance payments, on the other hand, go largely

assistance. There emerged, therefore, two categories of peopleone group which 'by virtue of
various disabilities was considered worthy of as-

the assistance.
Rural people, and especially those engaged in

sistance, and a second group which deserved to be

fully in the social welfare programs in the 'United
States. Farm people were exempted from the Social Security Act in 1935; and farmers, farmworkers, and workers in agriculturally related occupations were specifically exempted from most other
major labor legislation, including the unemployment insurance programs, the Labor-Management
Relations Act, the Fair Labor Standards Act, and
most State workmen's compensation acts. Instead,
the major effort made to improve the incomes of
farmers and farmworkers was through programs

poor because of what was thought to be an unwillingness to work.
For the last 30 years, government has accepted
the responsibility for helping to meet the needs
of the poor. Numerous programs have been devel-

oped to meet their diverse needs (/).1 However,
the traditional values of the charity system have
left their mark upon the programs of government.
Consequently, we do not have a comprehensive,
well-coordinated program.
Even today, some categories of people are considered worthy of assistance, while others are not.
1 References, indicated by italic numbers in parentheses,

are listed at the end of this chapter.

to those who remain poor even after receiving
agricultural occupations, have not participated

designed to reduce the supply, and increase the
prices of farm products. Since these programs
placed emphasis upon increasing prices, the benefits from the programs were related to the amount
85

of farm products sold rather than to the needs of
the people. Consequently, most of the benefits went
to the owners of land. Many farm people have received little or no benefit from the farm price-sup-

port programs or from the social welfare programs of the 1930's.
Although farm people now participate in social
welfare programs to a greater extent than they did
when many of these programs began, farm families
still are less likely than nonfarm families to participate in these programs. In spite of the fact that
on the average farm families have lower incomes

place more responsibility upon the recipients than
do benefits in kind. The Commission urges that
future government assistance programs place more
emphasis upon benefits in cash.
Nevertheless, the Commission is convinced that
the costs to society of failing to provide for minimum food, clothing, health, housing, and education needs are so high that special programs should
be developed to assure that these specific needs are

met for low income families. But when special

benefits in kind are provided for low income
groups, these benefits should be related to income

and a larger number of dependents than other

in a manner that is not insulting to the dignity

families, they participate less in the public assistance programs.
Our transfer payment programs are much more
effective in decreasing poverty among urban families than among rural families? For example, if
there had been no income transfer programs in.

and self-respect of the recipient. The Commission

1961 the number of urban poor families would have
been 73 percent higher, while the number of rural

poor families would have been 37 percent higher
(3) . Of the several transfer programs, the most
important in raising incomes above poverty levels
were the old age, survivors and disability insurance
program and veterans' pensions and compensation.
In making its recommendations, the Commission has concentrated on improving assistance programs and on providing rural people with equal
opportunity to share in them. The recommendations of the Commission have been developed with
two underlying principles in mind. First, it is the
view of the Commission that every effort should
be made to provide opportunities for employment
for those who are able to work. Reconnnendations
made in chapters 3, 4, and 5 to develop jobs and to

provide education and training for those living
in poverty in order to assist them in obtaining
employment have this as their purpose. Second,
for individuals who cannot earn an income large
enough to lift them above poverty, assistance in
meeting the basic needs should be provided from
public resources. Recommendations to meet these
needs are made in this chapter.
The Commission finds that most people prefer
assistance in cash rather than assistance in kind.
Cash benefits provide the recipients with greater
freedom to choose what they will consume. They

is of the view that the programs should be so
designed as to phase out benefits automatically as
income increases.

The Commission has reviewed the major public programs through which assistance is provided
to needy families and has developed recommendations for changes in some of them. Included in this
chapter are recommendations for changes in the
old age, survivors and disability insurance program, the public assistance programs, special food
and clothing programs, and the unemployment
insurance program.

An Expansion of OASDI Benefits
The old age, survivors and disability insurance
program is an earnings-related insurance program
administered by the Federal Government. Under
the program, employees and employers pay a tax

based upon the earnings of the employee. The
money collected is used to pay benefits to persons
65 years of age and older, to surviving dependents
of participants, and to disabled participants. This

is a compulsory income insurance program and
not an antipoverty program. The benefits provided

to a person under this program are based upon
the payments made by him and his employer.
Benefits are paid as a matter of legal right. They
are made without regard to need or means to support oneself.
In 1967, old age, survivors and disability insurance payments will amount to approximately $21
billion.3 These benefits reach about one in five of
the poor in the United States. The program is most

*The term "transfer payments" is used to include income received from public benefits and pensions, public
and private relief, and veterans' pensions and

report PROGRAM ANALYSIS : INCOME AND BENEFIT PROGRAMS,

compensations.

1966.

86

3 The remainder of this section draws heavily upon the

O.S. Dept. of Health, Education, and Welfare, October

effective in meeting the needs of the elderly. Almost two-thirds of those receiving benefits under
the program are retired workers and their spouses.
In 1965, almost one-third of the payments made
through OASDI went to the poor. However, threefourths of this went to those who were 65 years
old and over.
The extension of 'the OASDI program to farm
families during the 1950's greatly reduced the difference in incomes of elderly farm and nonfarm
residents. It has been estimated that in 1954 median

income of families with heads of family aged 65
and over was $1,091 for farm families and $1,929
for comparable nonfarm families. By 1960, the
median incomes of farm and nonfarm families
with heads of family aged 65 and over were $2,294

tired persons less than 72 years of age are reduced
50 cents for each $1 of earnings between $1,500.
and $2,700 and $1 for each $1 of earnings in excess

of $2,700. In effect, this constitutes a built-in
mtax" of 50 percent on the earnings between $1,500

-.and $2,700 and a 100- percent "tax" on earnings
above $2,700. This provision was placed in the
legislation to discourage people from looking for
jobs, and it undoubtedly does. There is reason to
believe that it also contributes to poverty.
The Commission is of the view that fundamental
changes are needed in our OASDI programs.
The Com/minion re,comemends

1. That coverage under the Social Security

provement in. the income position of elderly farm
people resulted from the extension of the OASDI
program to farmers.

Act, or equivalent, be extended to all employed
persons not now covered, and that the program
be gradually converted to a self-financing, compulsory insurance program.

The program does make a major contribution

2. That the penalty on earnings of retired

and $2,352, respectively (4). Much of this im-

toward reduction and prevention of poverty
among the aged. Approximately 40 percent of the
OASDI beneficiaries are poor as defined by the
Social Security Administration. Without the benefits of this program, however, 75 percent of the

persons be eliminateil.

Public Assistance Programs

number, of people in poverty. However, this would
be an inefficient way to reduce poverty because relatively little of the increased benefits would go to
the poor. One study recently estimated the effects

The public assistance programs in the United
States are cooperative programs of the Federal,
State, and local governments, in which cash assistance is granted to certain categories of people
who are in need and lack the means to meet their
needs. Assistance is provided to the elderly, the
blind, those who are partially or totally disabled,
and to dependent children in families headed by
females. Each State determines its own standard
of need by developing estimates of the costs of a

of a 20-percent increase in OASDI benefits (5,
p. 25). It concluded that less than one-fifth of

minimum level of living. The State also determines
the proportion of the need it will provide through

the increased benefits would go to the poor.
Under the benefit formulas used, if OASDI payments were increased by 50 percent rather than 20
percent, the poor would get an even smaller percentage of the benefits. This is so because bene-

payments to those whose income falls below the
need standard. The Federal Government provides
funds on a matching formula basis to support the
public assistance programs. The formulas vary

fits are paid to those who are not poor as well
as to those who are poor, and each increase in

Great variation exists among States and counties in the level of payments. In general, as the
number of participants in a county increases, the

present beneficiaries would be poor.

Since the OASDI program has had a major
impact in decreasing the number of poor, it is often

suggested that benefits provided by this program
be increased as a means of further decreasing the

incomes means that a larger percentage of the benefits goes to those who are not poor. Therefore, increases in OASDI benefits are not a very efficient
means of achieving further decreases in the number of poor people.

The Commission is disturbed by the fact that
under' the OASDI program the elderly are penalized heavily for taking a job. Benefits for re-

among programs.

average assistance payment per recipient decreases.
The number of recipients is heaviest in the South,

where the average assistance payment per recipient is lowest.
Eligibility criteria vary among locations, and
the eligibility is based heavily upon an elaborate
test of means to provide, self-support (6). Strict
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adherence to this means test requires caseworkers

The Commission believes that those who are able

to spend a great deal of their time investigating
and keeping records, time which could otherwise

to work should do so. It is disturbing, therefore,

be used in advising and helping clients. Witnesses

appearing before this Commission complained
repeatedly that caseworkers were under orders to
make detailed and degrading investigations'. It is
as if the clients were assumed guilty of wrongfully accepting money until they proved themselves innocent. This flagrantly violates a basic
principle of justice in the United States. The procedure is degrading both to the caseworker and
to the beneficiary, and offsets much of the material
good the program provides.

Moreover, requiring caseworkers to be detectives is a gross misuse of their special training.
They have been trained to provide the poor with
counsel and assistance. The more time they have
to spend certifying the eligibility of clients, and
investigating them, the less time they have for
the counseling and assistance which the poor desperately need.

The presumption that able-bodied persons are
able to earn enough money for -elf-support is used
as a basis for denial of assistance to many individ-

uals and families. In most States able-bodied
parents in unbroken families' are ineligible for
assistance irrespective of their income. Only families headed by a female with dependent children
are eligible for assistance. This requirement encourages the breaking up of destitute families.

The strict adherence to a means test also decreases the participation of farm families in these
programs. Many needy farm families, who otherwise might be eligible for participation, own small
tracts of land. Even though they receive little or
no income from their land, they are reluctant to

sell or to assign it in order to qualify for public
assistance. The participation rate in these programs, therefore, is low among rural farm families

(3).

Since each State determines its own needs

standard and the percentage of need that will be
met through public assistance, the State can vary
the percentage of need met for each category of
recipients. Most States provide a lower percentage
of need for families with dependent children than
for other categories of needy persons. The adoption
of a program of assistance based solely upon need
would, eliminate the discrimination against fam
ilies with dependent children.
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that in most States, the public assistance programs
place heavy penalties on earnings. These penalties
provide a strong deterrent to earning a living. In
most States any earnings of families on public
assistance are deducted from the public assistance
payments to those families. For each dollar of earnings, public assistance payments are decreased by
one dollar. In effect, this represents a 100-percent
tax on earnings. This obviously destroys incentive
to work, and it perpetuates poverty.
Persons who obtain a job paying more than the
level of public assistance benefits are immediately
dropped from the rolls, even though the job may
be seasonal or temporary. When the job terminates,

eligibility must be reestablished. Typically, reestablishment of eligibility involves a substantial
delay and extreme hardship to the families concerned. This feature effectively discourages labor
force participation, especially in seasonal jobs such
as farm employment. One witness who appeared
before the Commission testified as follows:
I get aid for my children which is $120 a month from
ADC, which is not nearly enough, but I mean that's all
have, so I wanted to get a job. In order to get a job that
pays enough money .to take care of a family as large as
mine I enrolled in this educational school taking a course
in upholstery. . . . I worked for a particular firm in the

city for about 2% weeks and I was laid off for lack of
work. Then I didn't have a job and I wasn't on ADC and
I wasn't going to school. I didn't have anything. About,
oh, I guess about a couple of months later they accepted
my application to put me back on ADO.

This Commission is of the view that assistance
programs must be so designed that the penalties on
labor force participation are greatly decreased or
eliminated and so that social caseworkers are freed
to spend their time assisting those in need. If this
is to be done, however, it will be necessary to simplify and standardize criteria for eligibility.
The Commission recommends-

3. The adoption of the recommendation of
the Advisory Council on Public Welfare that
there be a nationwide needs standard, with due
consideration given to differences in costs of
living by family size, region, and city size.

4. That in relation to the appropriate needs
standard, eligibility for financial aid and social
services be determined by family income and
net worth.

A simple statement of net worth such as that used
by the Veterans. Administration should suffice.

The Commission recommeas-

5. That the Federal Government provide
funds to the States to cover the payments required by the basic needs standards and the
costs of certification.
Federal funds should. be given only to States
that enroll all those in need in the program. State
and local governments desiring to pay in excess
of the minimum needs standard could do so.
The Commission, recommends-

6. That public assistance recipients be permitted to earn a specified amount without reduction in benefits, and that, thereafter, bene-

people. Some of our current programs should be
modified at the earliest possible date in order to
make them more effective in meeting these needs.

Direct Food Distribution Program
In cooperation with the State and county governments, the Department of Agriculture, through

its commodity distribution program, distributes
surplus food to needy persons. The direct- food distribution program is carried out under Section 416

of the Agricultural Act of 1949, P.L. 81-439.
Under this act, commodities previously acquired
by the Commodity Credit Corporation may be donated to the States for a wide variety of charity
and welfare programs, provided that the market
price of commodities is not endangered thereby.

The State and county governments establish
criteria for eligibility for participation in this

For example, if public assistance payments for
a family were $150 per month, the family could be

program. The criteria now used are similar to those
used for participation in the public assistance programs in the State.
Through its commodity purchase programs, the
Federal Government determines the combination
of foods to be distributed. The food is: distributed

permitted to earn $50 per month in additional

directly through government channels. Partici-

fits be reduced by less than a dollar as earnings
are increased a dollar.

income without a reduction in benefits. Thereafter,
if benefits were reduced 50 cents for each $1 earned,

public assistance payments would automatically
cease when the earnings of the family reached
$4,200 annually. The level of earnings exemption
should be established after a national survey of
families. It should be established at a level that
would permit no more than a 50-cent reduction in
benefits for each $1. earned. In order to discourage
family dissolution, single-person families should

be excluded, except in case of disability. This
change in the benefits schedule would encourage
clients to earn as much of their living as they can.
The Commission recommends

7. That no residence requirements by city or
State be established as conditions of eligibility
for participation in the program.

pants must obtain the specified foods from the des-

ignated distribution point. The local government
must bear the costs of transportation and storage
space for the commodities and provide the personnel to certify eligibility and to supervise the
distribution.
Participation in the food distribution program
is voluntary. Local governments that do not wish
to participate are not required to do so. Only 143
of the 300 poorest counties participate. Likewise,
individuals who may be eligible for participation
may choose not to participate. The program may
be discontinued at any time at the discretion of
local officials. Participants hold the view that officials making the decisions with respect to the
initiation and continuation of the food distribution program at the local level sometimes use this
authority to force people to work in menial jobs.

The direct food distribution program was not
developed to meet the .needs of the poor but to get

Special Food Programs

rid of surplus farm commodities. The program

This. Commission has been shocked by the increasing evidence of serious problems of hunger,
malnutrition, and starvation among the people of
the United States (7). Special programs are necessary to meet the food needs of many impoverished

gives little consideration to the desires of the needy.

Since the Federal Government acquires the commodities at prices in excess of those prevailing in
the market, a high percentage of the benefits of
the program goes to the producers of surplus foods.
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Food Stamp Program
The food stamp program is intended to help low
income families to improve their diets. Communities desiring to participate in the program receive
local authorization and State approval. The Fed-

eral Government is requested to initiate the program in the communities concerned. In order to
participate in the program, a State must develop a
plan and it must be approved at the federal level.
Eligibility for participation is related to State and
local public assistance programs. Under the food
stamp program, each week eligible persons purchase food stamps that can be used to buy food.
The price of the stamps varies with the income of
the recipient, As the income of a family increases,

the price paid for stamps increases until it no

of food. This restriction limits the freedom of the
participants to buy other commodities.
Under the present system, qualification for par-

ticipation in the program varies substantially
from State to State, but the program is financed
largely by Federal funds.
The 0 0717/171188i012 recommends--

8. That the food stamp program be extended
to all counties and that the direct food distribution program be phased out.
9. That uniform nationwide criteria be estab-

lished for participation in the food stamp

program, with eligibility based solely upon the

number of family members and income per

longer pays the family to participate in the

family.

program.
As the program is now operated, the State and
local governments must provide personnel for certification of participants, and they must pay other

10. That the minimum fee for purchase of
stamps be removed. Destitute families should

administrative costs. Some counties, therefore,

11. That in order to encourage local participation, the Federal Government bear the costs

choose not to participate. Moreover, because of the
strict means test applied to participants, many who

are in need do not participate even in counties
where the program is authorized.
The direct food distribution program has many

be given stamps without cost.

of certification and administration of this
program.

School Food Program

disadvantages that the food stamp program does

The national school lunch proffram and the

not have The limited variety of foods and the rela-

school milk program have helped considerably in
providing for the basic nutritional needs of school
children. Schools participating in the recently authorized pilot breakfast program also are
enthusiastic about this program. Many children

tive lack of consideration of the desires of the
recipients of food assistance in the direct food
distribution program make the food stamp program preferable. The food stamp program allows
more variety in the purchase of foods by participants. It uses the normal market channels, and it
does away with many of the humiliating, degrading characteristics of the direct distribution
system.
Nevertheless, there are several weaknesses in the
food stamp program as it now operates. First, some
money is needed to purchase the stamps, and some

destitute families are unable to participate in the
program because they do not have the money to
buy the stamps. Second, local authorities must request that the program be initiated in a county,
and the local government must share the administrative costs. Consequently, participation is very
limited in some of the areas where the need is
greatest. Third, the program creates a second form
of money which can be used only for the purchase
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from rural areas find it necessary to travel long
distances in order to attend school. The long hours
of travel make it difficult for many children to ob-

tain. a balanced diet of meals served at normal
hours in the home. The breakfast program would
be especially helpful to children from isolated
rural areas.

Nevertheless, many children from families
which are unable to pay the price of the meals
refuse to participate when they think other children will know they are receiving a free m.eal. One

witness who appeared before the Commission
testified as follows
My son, right now, he is going to school and he can
get free lunches, but he don't want them because be
feels that his playmates are going to say that he has
to accept free lunches. And I can understand it, but I
can't make him, you know. I tell him "you get free lunches,

eat them, or don't eat all day." He won't go in there and

get a free lunch because he is thinking about what his little buddies may say. Children are like that . . .

The Commission recommends-

12. That all schools-. in rural .areas initiate
both school lunch and school breakfast programs as soon as feasible.
13. That stamps be used to purchase all meals

served in the schools. The stamps should be
sold by the school at a price to cover the, cost of
the meals,. and children whose famines are par-

ticipating in the food stamp programs would
be provided with stamps for meals served at
school.

.

This is a Federal-State program designed to replace a portion of the wages of a; worker who is
unemployed through no fault of his own. It is an

insurance program, and payments are made to
covered workers as a matter of right. The program has pumped billions of dollars into the
economy during periods of high unemployment,
and has protected millions of covered workers and
their families from the adverse physical and psychological effects of being without income during
prolonged periods of unemployment.

Unfortunately, due to limitations and. exclusions in almost all State unemployment compensation laws, this protection is not extended to work-

ers in the agricultural industry. This means that

Special Clothing Program
Mist American children don't know what it is
to he without 4dequate'clothes. A good many Children of rural poor families, however, have clothivig

that is inadequate to assure good health. Many

have clothing that is so inferior that they are
ashamed to go to school. Their embarrassment
and sense of indignity in the presence of other
children is acute. The result is a poor attendance,
record, inadequate education, and a feeling of in-

feriority which can leave a permanent scar. It
seems to this Commission that children from low
income families should not be deprived of an adequate education because, they can't afford decent
clothing.
The Commission recommends-

14. That low income families be authorized

to purchase clothing stamps for children in
school. As in the case of food stamps, the price

of the clothing stamps would increase as per
capita family income increases..

Unemployment Insurance Program
The unemployment insurance system has been
important in sustaining the income of most wage
and salary earners since its enactment as a part of
social security legislation 30 years ago.

in rural areas farmworkers and many other, workers, whose wages are minimal at best, are denied

this income support during repeated periods of
unemployinent. This represents a double standard
in our social insurance system that should be corrected. There can be little doubt that the absence
of unemployment insurance coverage for approximately 2.8 million hired farmworkers contributes
substantially to rural poverty.

A further examination of the unemployment
compensation laws in effect in the various jurisdictions indicates that benefit levels for workers currently covered vary greatly among States and ter-

ritories. It is .significant to note that almost
without exception, benefits are lowest in States
with the highest incidence of rural poverty.
.

The Commission recommendi

15. That Federal legislation be enacted that
will (a) extend the unemployMent compensation system to cover all workers who are em-.
ployed by any employer who uses a substantial
number of man-days of hired labor during a
calendar quarter, and (b) establish minimum
standards for benefits, coverage, qualification,
and eligibility provisions with which State laws
must comply.
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Chapter 9

Rural Housing
Decent housing is an urgent need of the rural
poor. They live in dilapidated, drafty, ramshackle
houses that are cold and wet in winter, leaky and
steaming hot in the summer. Running water, inside
toilets, and screened windows are the exception
rather than the rule.
Mrs. Willie Anderson, wife of a migrant farm-

worker, testifying before this Commission in
Tucson, Ariz., described the shacks for migrant
farm laborers near a small town in California as
follows
The houses were raggedy. It would come a dust storm,
the wind would blow, and everything in the house would
shake, and the dust would blow in through all the cracks.
It was just bad.
. . . Most of the people . . . just like ourselves before we

moved, they don't know what it is to get up and turn
a faucet on and get hot water; and they don't know what it
is to get into a bathtub in a bathroom, you know, and take
a bath. They have to heat their water on the stove and take
a bath in a tin tub. They don't know what it is to have heat
in their house. . . .

Census data show -these conditions are all too
typical :
In 1960, 27 percent of occupied rural housing

was classified as substandarddeteriorating
or dilapidatedcompared with 14 percent for

About 30 percent of all rural families still use
the traditional privy.
Fewer than half of all rural homes have central heating. Most rural homes are heated by
kerosene-, gas-, wood-, or coal-burning stoves.
The result is uneven heating and an ever-present danger of fire.

Nearly 60 percent of all rural families with
incomes of less than $2,000 lived in houses that
were dilapidated or lacked complete plumbing.

Rural families who rent are twice as likely to
occupy substandard housing as families who own

their homes. Twenty percent of rural owneroccupied units were substandard, as compared
with 42 percent of the renter-occupied units. Although less than 29 percent of rural housing was
renter-occupied, families that rented housing occupied more than half of all dilapidated housing.
A disproportionate number of the elderly occupy
substandard housing in rural areas.

The South has the highest proportion of substandard housing in the country (table 1) .

TABLE 1 .Percent of rural dwellings that were
sound and had all plumbing facilities, United
States, 1960
[Percent]

urban areas.
Of the 9.2 million substandard occupied housing units in. the nation, 3.9 million were in rural
areas.'

More than a million rural homes are dilapi-

datedstructurally unsafe for human occupancy. Many of these homes are beyond repair.
Less than 1 in 4 occupied rural farm dwellings
have water piped into their homes.
1=111110

'According to the definitions in the IMO Census of
Housing, "deteriorating" housing needs more repair than
would be provided in the course of regular maintenance.
"Dilapidated" housing does not provide safe and adequate
shelter and in its present condition endangers the health,
safety, or well-being of the occupants. Such structures
have such critical defects that they should be extensively
repaired, rebuilt, or torn down. "Substandard" housing,
as used In this report, includes. deteriorating and dilapidated dwellings.

Region

South

North Central
Northeast
West

Rural
farm

36. 5
58. 9

64 9
69.7

Rural

nonfarm

Rural,
total

47.2

44.8

60. 3
71. 3
65. 4

59. 9
70. 8
66. 1

SOURCE: U.S. Census of Housing, 1960U.S. Summary
(table 2).

This is not surprising, for this region has the
lowest per capita income, the lowest median family

income, the largest families, and the largest proportion of the nonwhite population who are especially disadvantaged.
For eight southeastern counties in Kentucky,

substandard housing in the rural communities
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4,....-sormila.1.0,411.1.1..1.

ranged from 66 percent to 74 percent of the total
of all rural, housing.2
In West Virginia, a State whose population is

60 percent rural, "two-thirds of rural nonfarm
dwellings are dilapidated, or lacking in sanitary
facilities, or both." 3

Nonwhites occupy, proportionately, far more
substandard housing than whites. Among the non.
whites, Negroes (who make up 92 percent of the
nonwhite population nationally, and 98 percent
in the South) occupy the largest share of the rural

substandard housing. Among rural households
with a nonwhite head, 31 percent (more than
360,000) of the housing units were dilapidated, in

contrast with 5 percent for households with a
white head. In addition, more than 400,000 houses
occupied by a family with nonwhite head were
deteriorating. Less than 40 percent of nonwhite
families had water piped into the home; less than
7 percent had central heating. Owner-occupancy
among nonwhites was approximately three-fifths
the rate among whites, while renter-occupancy was
twice as high
Color of household head

Owneroccupancy
(percent)

Renteroccupancy
(percent)

73.3
45.7

26.7
54.3

White
Nonwhite

Housing Program
The deplorable condition of rural housing is a
matter of neglect and discrimination. The rural
poor simply c %mot provide adequate housing for
themselves out of their meager earnings; nor have

they shared equitably in Federal housing programs. Not until 1961 were funds appropriated
for public housing for the rural poor.
If the problem is to be solved, a multifaceted
program must be instituted. New programs must
be developed to increase the supply of housing
for renter and owner-occupied housing.

above, there are in the rural areas 1.1 million dilap-

idated housing units which need to be replaced.
At the present rate of replacement, more than a
generation will have passed before they are replace& This estimate does not include 2.8 million
houses which are deteriorating and also may soon
be dilapidate&
Clearly this is an area in which private capital
is needed. The investment of private capital will
not only provide much needed housing, but it will
also increase employment in rural areas. The most

feasible way to encourage private enterprise to
build housing for low income rural families is to
increase the appropriations and improve the operation of the rent supplement program.
The Commission recommends-

1. That funds for rent supplements be
greatly increased to provide rental housing for
the rural poor.
There are two reasons rent supplements are favored as a basic answer to housing the rural poor.
In the first place, the rural poor, by virtue of their
poverty, usually cannot afford to buy a house even
with low "interest" rate insured loans. Secondly,
many of the rural poor find it necessary to move
to find jobs. The recommendations in chapter 10
should help in providing new employment opportunities for people in rural areas. While the development of jobs and housing are related, the Commission believes that incentives are needed both
for the construction of houses and for job development. However, housing is needed now In many
instances renting will allow the needed flexibility,
and it does not rule out later ownership. As incomes rise, renters have the opportunity to purchase homes.

As the program is presently administered, rent
supplements can be paid only to private nonprofit
or limited-dividend entities, or to cooperative housing corporation& Formation of the necessary entities can be and should be accomplished. But the

Rent Supplements
Providing adequate housing for all who need
it is a tremendous undertaking. As pointed out

rent supplement program could operate more directly, and perhaps more easily, if the payments

Testimony of Ernest H. Walker, acting director, CAP,
Council of the Southern Mountains, Inc., "Community Action in Rural Appalachie," before Senate Labor Committee, March 13, 1967,. p. 8.

To this end the following suggestion should be
considered : The present formula for computing

3 Report of the Governor's Task Force on Housing,
Charleston. W. Va., May 1967, p. 8.
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were made directly to the tenant rather than to
the landlord.
the supplement to a poor tenant's rent requires
him to pay an amount equal to a quarter of his
income. The government's supplement then pays

the balance of the rent to the nonprofit-entity landlord on the basis of a prior contract. It is suggested
that the system be reversed ; that the grant be given

to the tenant The amount of the grant could remain the same as the supplement now given. But
instead of being a supplement it would be a basic
grant. The tenant would then be free to supplement
it with his own income and rent housing on the
open market, spending slightly more or less than
a quarter of his income on housing according to
his preference for housing and other items.
Poor people with housing money and the freedom to shop would provide an incentive for profitmaking builders, as well as nonprofit organizations,
to supply their housing.
Under the proposed system the basic housing

grants would be paid to the poor in the form of
redeemable stamps- or certificates with which the
tenants would pay the landlords: The landlords,
in turn, would redeem the stamps, or certificates,
from the government This provision would insure
that the grants were spent on housing, as intended,
and landlords' could be required to show that they
were charging fair rents before receiving cask

Moreover, landlords who violate open-housing
regulations would be precluded from redeeming
the stamps for cask
This plan might be more expensive than present
rent supplements in that allowance must be made
for profit by private industry, whereas rents are
paid now only to nonprofit organizations. But the

program would stimulate the housing industry
and would be simpler and less expensive to administer. Most important, since it does not require
setting up :.special landlord entities, but operates
in the regular market, this approach might get a
lot more people housed.

Public Housing
Home ownership, for every rural fatally is an
unrealistic goal. Subsidized public housing for
rural low income families is as necessary as it is
for urban low income families. Not until the Hous-

ing Act of 19G1 were funds appropriated for the
construction of low rent public housing for rural
low income familie& Even now, in spite of the
urgent need, the construction of low rent public

hoUsing for rural low income families moves
slowly.

There are several reasons for the lag in the con, struction of public housing in rural areas. In the
first place, many rural communities do not have a

central water system or sewage .disposal system.

These are legal requirements and must be met.
Secondly, the dispersed pattern of rural housing
tends to increase the unit cost of construction.
Thirdly, for the most part there is no authority, or
agency, in rural areas to administer a public hous-

ing program. Each of these difficulties can be
overcome.

Funds have been appropriated under the community renewal program of the Department of
Housing and Urban Development for the development of central water supply and sewage systems.
The Federal Government will pay up to two-thirds

of the cost. Appropriations for this program
should be increased. Farmers Home A.drainistration has a similar prOgram.
While construction of low rent public housing
on the plan of mass production may be desirable,
it is not absolutely necessary. Under the program,
it is permissible to build houses individually. The
more practical plan, however, would be to build
them in clusters. This would retain individuality

and at the same time, provide each family with
essential facilities at low cost.
Public housing requires a local housing author-

ity to administer the program. Rural areas do not
have public housing authorities, for the most part.
For example, of the 75 counties in Arkansas only
8 have countywide housing authorities, and these
are mainly associations of towns in the same county organized for purposes of single management.
In the past there was little need for public housing
authorities, since = public housing was limited to
urban communities. The need is apparent now. For
only where there is a responsible agency can funds
for public housing be obtained.

The Conunission recommends--

2. That countywide housing authorities within area development districts be established for
the purpose of administering a program of publie housing in rural areas.
In some States this will require enabling legislation. Where this is necessary, the States should
be urged to act without delay. Many counties will
not have the funds with which to pay a competent
staff, and others will lack professional personnel
to administer the program. The Federal Government is urged to give financial and technical assistance to counties where the need exists as soon
as the counties are ready to comply` with the recommendation. As area development districtssee
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chapter 10 for the introduction of area develop-

Self-help housing has serious limitations. In the

ment districtsare organized it is expected that

first place, the family must be able to repay the

the countywide housing authorities will be phased
into them.

loan. Hence, many of the poor may find it impossible to participate in the program. Secondly, the
individual must have sufficient time after work to
contribute his share of labor to the project. If he
is employed full-time, the "do-it-yourself" project
competes with his full-time job and may result in
considerable absenteeism. Thirdly, the program

Statewide Nonprofit Housing Corporations
It is proposed that nonprofit housing corporations created at the State level join the public and
private organizations in increasing the supply of
housing. Their functions would be to : help form
district and county housing organizations ; render
specialized forms of technical assistance to the
local groups; conduct demonstration projects ; act
as a catalyst to get the private financial interests
to invest more in housing; provide pressure for
action from government; underwrite and subsidize housing loans; and build housing where there

are no local organizations to do it
The Commission recommends-

is most effective when several neighbors are -within

reasonable distance of each other and are willing

to cooperate in the venture. Fourthly, self-help
housing is a long process. It requires' organization,

planning, and a period of training for each participant to learn the skills he must have in home
construction.
Despite these problems, in many instances the

rewards of home ownership compensate for all
the difficulties encountered. Moreover, participants

learn skills which may lead to jobs in the construction industry, and some have found steady

3. That the States create statewide, nonprofit
housin corporations through which private

employment there. The results to date of the self-

and puialic interests can combine to provide

ment, private enterprise, and nonprofit organizations indicate that they should be supported. on a
much larger scale.

housing.
The form or organization should be thought out
carefully by each State, but in each ca_ se there must

be effective representation of all of the interests.

It should not be dominated by State officials,
though the ones whose programs can aid housing
should be effectively involved.
The States should provide some, perhaps most,
of the initial money required to organize and staff
the corporations, though contributions from private sources will help establish their constructive

interest. The Federal housing programs should
be studied to find ways in which they can encourage formation of State corporations, for instance
through planning grants, and ways through which
they can help the ongoing programs through loans
and underwriting and purchase of obligations.

Self-help Housing
One experiment in providing housing for low
income rural families is mutual self-help housing.
Under this program, families living in reasonable
proximity to each other pool their resources in
order to purchase materials at more favorable

help housing programs sponsored by govern-

The Commission recommencls-

4. That Federal funds for mutual self-help
housing be appropriated to extend and place on

a sustaining basis the experimental program
such as that of the Farmers Home Administration.
Loans should be made on sufficiently liberal
terms so that a larger proportion of low income
families can participate than can do so under
present limitations.

Grants for Housing Repairs
The Farmers Home Administration administers

a loan program for the construction and retpair
of rural housing. However, poor families are unable to participate in the program to any appreci
able degree because they are unable to meet the

ing their homes with the assistance of technical

agency's qualification& To qualify for a loan, the
applicant (a) must be a farmer or be expected to
engage in farming; (b) must have an equity of 25
percent or more of the total value of the loan at the
time of settlement; and (c) must be able, to give

supervision.

reasonable assurance of his ability to repay the

price& They also do much of the work of construct-
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loan. Clearly, the requirements of this program
effectively exclude the lowest income families.
Most of the rural poor are nonfarm laborers who
have low incomes and unsteady employment. They
can never be expected to repay the full amount of

the loan that may be necessary either to imtke
major repairs to the home to make it habitable, or
to purchase a new home.
Amendment of the Housing Act in 1961 made a
modest appropriation for assisting the lowest income rural families. Under provisions of Section
504 of the Housing Act, grants could be made for
the repair of dilapidated housing, that is, housing
that was unsafe for =human occupancy without
major repairs. However, to be eligible, the family
must own the home. The limit of individual grants
was $1,000. The average of the grants made was
about $800. The Housing Act of 1965 raised the
ceiling on grants to $1,500. However, this section
of the act has not been funded since 1965. In any

case this provision has had little impact on improving the housing conditions of the rural poor.
If any signifibant progress is to be made in
making major repairs to the dilapidated houses oc-

cupied by the rural poor, a much more liberal
grant and loan program than presently exists will
be necessary.

The Commission recommends--

5. That Congress be requested to increase
greatly appropriations for grants and loans for
the repair and construction of housing for low
income rural families.
Administration of Housing Programs
Our present housing programs simply have not
met the housing needs of the, rural poor. The families who are In greatest need do not qualify for
loans and grants under existing legislation.

Both the Department of Housing and Urban
Development and the Farmers Home Administra-

tion administer programs of housing for rural
low income families. Under HUD's community
renewal program, small communities (less than
5,500 population) may obtain funds for comprehensive planning and water and sewer develop-

ment Also, the Housing Acts of 1961 and 1965
provide loans and grants for rent supplements to
low income families, for hirsing the elderly and

the migratory farmworkers, and for self-help
housing.

The Farmers Home Administration has the
major loans, and grants program for rural 16w
income families. It also has a self -help' housing
program, a program for housing for migratory
farmworkers, and a program of rent supplements
for rural housing. There is overlapping of jurisdiction between FHA and HUD. In given situations

each department may apply different 'criteria.
There are frequent delays; and the maze of redtape

is frustrating to the applicant. With authority
divided there is always the danger that the pro-

grams in neither department will be funded
adequately.
The 00711276i88i012 recommends-

6: That the rural housing Programs be
centralized and that a substantial portion of
housing appropriations be earmarked specifically for rural housing.
The great gap in the rural housing supply will
require that a substantial share of national thousing funds be spent on rural housing. The money
should be earmarked consistent with recommendation 16 in chapter 14.

Racial Discrimination in Housing
The disparity in housing occupied by nonwhites,
mostly Negroes, as compared with housing occupied by whites is part and parcel of the disparities

observed in other patterns of lifeeducation, employment, and health. "While Negroes experience

all the disabilities of the poor, these are compounded by the additional fact of racial discrimination in every facet of life. Housing segregation,
based on race, is practiced as rigidly in rural areas
as it is in cities. Racial discrimination has denied
Negroes equal access to commercial credit institutions in rural areas, despite Federal authority to
dissuade these institutions from racial discrimination in making loans. Only since the passage of the
1964 Civil Rights Bill have Negroes participated
in any appreciable degree in the housing loan programs administered by the Farmers Home Administration. This is, an intolerable situation, and one
which must be net squarely and firmly in dealing
with the problem of rural housing. Every vestige
of racial discrimination in the occupancy of rural
housing must be removed. Especially important
are access to credit and participation in an housing

programs. Until this is accomplished, whatever

to harvest crops. Established residents and. service

else is clone will be self-defeating.

organizations have little contact with them and
want less.
Although Federal funds have been available for

The Commission recommends--

7. That the. Commission on Equal Opportunity in Housing, created by Executive Order
1.1063, be fully implemented.f
Authority presently exists which can do a great
deal to reduce the discrimination often experienced
by nonwhites, especially Negroes, in rural areas,
particularly in the South. That authority should
be used.
The 00117711a 88i012 11600M11710a8--

8. That Title VI of the Civil Rights Act of
1964 be enforced to prohibit any federally insured bank, mutual savings bank, or savings
and loan institutions from discriminating, on
the basis of race, in making home mortgage
loans, or from making home mortgage loans to

persons who do not give legally enforceable
assurances that they will sell or lease on a non-

discriminatory baskf
It is the responsibility of the Congress as well
as the Executive to completely eradicate racial

discrimination from this important aspect of
American life.
Therefore, the COM/17d88ifY12 VeCOMMenC18---

9. That the Congress enact the Fair Housing
legislation now pending before it in the Admin.
istration's Civil Rights Bill.

many years for the construction of housing for
migratory workers, farmers and farm associations
have been reluctant to build housing for migratory
workers with the aid of these funds. Many farmers

are unwilling to make the capital investment
required for the construction of housing for migra-

tory workers in spite of the liberal terms of
financial assistance by the Federal Government.
Moreover, they are reluctant to build housing and
maintain it in good condition, since they fear it
will be vacant for much of the year
While some improvements have been made in
recent years, the general condition is still deplorable. Twenty-eight States have enacted legislation
establishing minimum standards for living space,
provisions for running water, bath and toilet facilities, cooking and dining space, sewage disposal,
and requiring more frequent inspection of labor
camps to see that standards are met. In general,
however, housing for migratory labor is still intolerable. The following citation is all, too typical. In
one State, in 1966, of 760 migratory labor camps,
occupied by 20 to 25 persons, 420 (55.26 percent)
were approved. These 760 camps had a total of 717
deficiencies, including the following
Camp site (general conditions, safety hazards)
Building disrepair, lack of sufficient doors or
windows
Poor mattreisses, not enough beds,
Absence, or disrepair, or screens
Unsanitary privies, and in disrepair
Unsanitary storage and improper disposal of garbage
and refuse
Water supply, improper well construction
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Housing Pioblems of Special Groups
Housing the rural poor is not a simple matter.
The situation is complicated by the special prob..
lems of migratory farrnworkers, Spanish Americans, and Indian American&

Migratory Farmworkers
Migratory farmworkers as a group are discriminated against. They are not welcome to take up
permanent residence in the communities where
they work for a brief period, or season each year.
They are tolerated because their labor is necessary
ilee comment. by James a Gibson and Vivian W.
Henderson at the end of this chapter

.

The living conditions of Spanish Americans
stand out because of their concentration regionally,

and because they are a distinct cultural group.
Traditionally they have been the objects of discrimination and exploitation. Although for
decades they were primarily rural, presently almost 80 percent of their population is urban.
According to the 1960 Census there were approximately 3.5 million people with Spanish surnames in the United States, Although they constituted a relatively small proportion of the total
population, they made up 12 percent of the papilla-

7.," `","7,

tion of the five Southwestern and Western States
of Arizona, California, Colorado, New Mexico,
and Texas. Approximately 1.4 million Spanish
Americans live in California and another 1.4 million in. Texas.
Forty-six percent of the rural. Spanish Ameri-

Virtually all the shelter of Alaskan natives is
unsound, dangerously overcrowded, and, unfit to

cans are employed as farm laborers, a large propor-

the high incidence of preventable diseases that still
prevail among Indians and Alaskan natives." The
conditions under which they live not only threaten

tion of whom are migratory farmworkers. In
1960, 103,000 of the 261,000 Spanish-American
farmworkers (39 percent) did some migrant farm
wagework. Twenty-five percent of the 409,000
migrant farmworkers in 1960 were Spanish Americans; however, they were only 5 percent of the
3.3 million nonmigratory farinworkers.
The average income level of Spanish Americans
was much below the income level of the southwestern area as a whole. Fifty-two percent of the
rural Spanish-American families had incomes of
less than $3,000.

The housing of. Spanish Americans in the southwestern region is far below the level of most of the
area. A study of housing conditions in central New
Mexico revealed that while 89 percent of the homes
had electricity :
only 33 percent had water piped into the home;
only 26 percent had flush toilets;
only 18 percent had tlephones.8

Another study showed that only a third of the

rural Spanish-American families in 'Atascosa
County, Tex., had indoor plumbing, and only a
fourth had hot running water.4
Recommendations in this chapter would provide
a greater supply of housing' for migratory workers. Implementation of recommendations 7 to 9
would relieve Spanish Americans of ethnic dis
crimination and enable them to participate in all
housing programs designed to improve the quality
of housing of the rural poor.

Indian Americans
The housing conditions of Indians and Alaskan
natives are worse than those of any other minority
group in the nation. Of the 76,000 houses on: Indian reservations and trust lands, at least threefourths are below minimum standards of decency.
The houses are grossly overcrowded. More than
half are too dilapidated to repair.
OLEN p. LEONARD AND HELEN W. JOHNSON. FAMILIES
IN THE SPANISH-SURNAME POPULATION OF THE SOUTHWEST.

ii.S. Dept. Agr., Agr. Econ. Itpt. 112, April 1961, p. 22.
4/bid,
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live in.

The Public Health Service says that "lack of
safe, available water supplies and waste disposal
facilities . . is in large measure responsible for

their life, health, and morale, but are a major
contributing: factor to their continuing poverty and

their isolation from the fruits of progress.
Up to 1961 little effort was made to alleviate the
housing problems of Indians and Alaskan natives.
More recently, the problem has been acknowledged, and from a large inventory of national housing devices, several have, at long last, been invoked
that are proving helpful. The number of dwelling

units provided, however, has been minuscule in
relation to the need. Housing construction for

Indiansabout 1,000 to 1,500 units annuallyis
not even keeping pace with deterioration, decay,
and population growth.
The Housing Assistance Administration
(HAA) is administering the program which has
been providing the bulk of the new housing for
Indians. Indicative of the response is that 80 Indian tribes have organized housing authorities and
applied for grants for some 5,500 homes. Half, of
these homes are low-rent public housing projects,
and the other half are "mutual self-help" undertakings. The low-rent projects include 960 dwelling units which have been completed and 301 which
are under construction. The average cost is $17,500,

and they require rent payments equaling one-fifth
of family income. The self-help undertakings are
being built under the supervision of the Bureau of
Indian Affairs (DIA) . Land and labor are contributed by the Indian people, and materials, equip-

ment, and skills are paid for from HAA funds.
Some 136 units have been completed at an average
unit cost of $9,300 and 314 are under construction.

Ownership is possible, on the average, after 17
years of payments. The program is small, but it
marks an important beginning.
HAA has been recently considering a "turnkey approach" under which a tribal housing authority will agree to buy houses designed and
built by a private contractor, HAA feels that this
will produce houses faster and up to 20 percent
cheaper. If it were successful and substantial, it
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would offer a hopefid prospect to a group of
Americans too long neglected.

Other housing programs from the general inventory of Federal housing aids have also been
helpful although unsubstantial. In the 1960-65
period, only 393 FHA-insured loans were made to
Indian families. In the same period, only 124 home

construction loans were made by the Farmers
Home Administration. Despite the large number

of Indian war veterans, few have qualified for
the Veterans' Administration- Mortgage Guaran-

tee program. The Bureau vf Indian Affairs,
through its revolving credit funds, has made loans
for both new housing and housing improvement

indirectly through ths tribes, but between 1960
and 1965 only 1,200 families benefited with new
homes. In the past 4 years BIA has produced 368

new homes for the most severely handicapped
families, mainly in the northern tier of States.
The Office of Economic Opportunity is sponsoring two experimental programs for Indian
housing. One is on the Rosebud Reservation in
South Dakota, involving 375 units of minimum
standard at an overall cost (including site preparation and outdoor sanitary facilities) of $5,000.
The other project at three Minnesota reservations
is designed to train Indians in the building trades.
The costs per unit are expected to be $11,400. 0E0
and the manpower development training program
will expend $6,600 per unit for supervision and
training costs. A few Indian tribes have also set
aside specific sums for new housing and home improvement; but these have been of minor signifi-

cance in relation to the total situation. The $10
million authorized in 1966 for housing Alaskans

The Federal Government's housing dollar does
not go as far as it should. Indian houshig costs are
often inflated by as much as 25 percent by the Department of Labor's policy of determining prevailing "Davis-Bacon" wages for construction under

government contract. Under this policy, union
scales prevailing for commercial construction in
urban centers become the standard, rather than
prevailing wages for housing construction in the
private sector on or near the reservations. Wage
rates for housing construction on the Arizona side
of the Navaho reservation, for example, are based
on the Phoenix rate plus a travel increment, bringing the total hourly wage for common >labor to
$3.74 an hour, or more than double the prevailing
rate on the reservation.

HAA has demonstrated resourcefulness in its
programs, but no administrative unit on Indian
problems exists within the agency.
There are also differences in viewpoint between

HAA and BU requiring resolution. HAA's
insistence on high standards has prolonged the
construction period of some housing and has increased costs. At the same time, BIA feels that
under HAA's "turn-key approach" builders will
look more to maximizing their profits than to
spending time and effort to ensure full participation in the building by the Indian beneficiaries:

The legislation governing the Farmers Home
Administration in making housing' loans to low in-

come reservation Indians has been interpreted to
mean that' the agency cannot make loans to those
who are not actually farming, or who lack marketable titles to their land. Additional congressional
authorization is needed.
Similarly, the HAA's authority to make loans

at a maximum per unit cost of $7,500 will provide
homes for no more than about 1,300 native families.

and grants for repair and, improvement up to

If all of these programs were carried to their
maximum projections and if all of the HAAassisted dwellings were completed in a year, it
would be hardly more than a demonstration. The

$1,500 per dwelling is restricted to urban renewal
areas. Few conventional institutions have shown
interest in Indian housing operations with gc, vernment guarantees.

rate of building would not keep pace with the con-

Present programs are not meeting the funda-

tinuing deterioration and dilapidation, needs resulting from families moving to centers of em

mental requirements of those most desperately in
need of housing, particularly the hard-core rural
Indian poor. While the housing assistance made

ployment, and continuing population growth.
Impediments to more rapid progress are fiscal,

available to reservation Indians in the last few

administrative, and legal. BIA's revolving funds
of $27 million are largely committed to outstand-

years through the formation of tribal housing authorities has helped, it has demonstrated serious

ing loans, and they embrace much more than housing. In fiscal year 1967, BIA. had only $1 million

deficiencies.

appropriated for its direct home improvement

cost of low-rent housing and the indifference to its
upkeep by its renters, the long construction period

program.
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Major problems include the high construction

for mutual self-help housing, the difficulty of
small groups in qualifying as housing authorities,
and the dearth of Indian managerial ability. Conventional loans are available to very few Indians.
The unavailability of electricity or water has excluded many Indian and Alaskan native families
from HAA-assisted housing because the AgenCy
construes the law as requiring running water and

sanitary facilities. Insistence on these requirements has meant that many rural and other Indian
groups are excluded from the benefits of housing
aid.'
The Corntniesion recommends--

10. That a unit of the agency administering

rural housing administer a comprehensive
housing program for. Indian Americans, and
that sufficient funds be appropriated to bring

the housing for them to a par with that for
other Americans as soon as possible.
Presently, funds for Indian housing are administered by the Bureau of Indian Affairs, the Housing Assistance Administration, and the Department of Housing and Urban Development. If the
program is administered by a single unit within a
unified housing agency a comprehensive program

can be developed more efficiently. The unique
problems of Indian housing can best be given
proper consideration under such an arrangement. t

Comment by James 0. Gibson and Vivian
W. Henderson Concerning Recommen-

dations 7 and 8
We believe that this Commission has grapled
earnestly and honestly with this persistent and
grievous blight on America's promise of equality
for all. At a time when racial hostilities are so

executive branch has been so sluggish in the area
of housing discrimination.
We cannot increase the total housing supply for
our low and moderate income families by increasing density in the urban ghetto, and we cannot get
unemployed Negroes to the jobs they need when
the majority of new jobs are arising in suburban
America where Negroes are not permitted to live.
The President has rightly asked the Congress to

act in this area, but he cannot fail to use such
authorities as he already possesses to deal with this

problem. There has not been a meeting of the
President's Committee on Equal Opportunity in
Housing since June of 1965; it does not have a full
complement of Commissioners, and there has been
no chairman or executive directoz since late 1966.
We call for action by the President now. Let him

demonstrate to the Congress and the Nation the
leadership the problem calls for.

Comment by Robert A. Roessel Concern-

ing the Paragraph Preceding Recomdation 10
Economic and housing improvement go hand in

hand. The development of population centers
where new industries are located offers an opportunity for such economic improvement for Indians.
But unless housing is made available where industry is located, development is impeded and frustra-

tion invited. Any plan for the development of
economic enterprise of benefit to Indians must,
therefore, call for a simultaneous housing program
in such growth centers.

Comment by Robert A. Roessel Concerning the Discussion Following Recommendation 10
In developing a comprehensive housing pro-

apparently in danger of escalating and polarizing,
when minorities are aggressively seeking the end
now to segregation and discrimination in all their
guises, and when the enemies of equality of oppor-

gram for Indians the following considerations are

tunity are ascendant in the local, State and Na-

adequate staff of Housing Assistance officers.

tional legislatures of the nation, the very survival
of our country requires continuation of the strong
executive leadership in civil rights exhibited in

water and sanitation facilities development in

essential:

a. Adequate funds must be made available so
that the Bureau of Indian Affairs can employ an
b. Funds must be made available for adequate

the early days of this adininistration. We are,
therefore, gravely disturbed that action by the

Indian reservations.
c. Farmers Home Administration should be authorized through legislation to make direct loans

t See comment by Robert A. Roessel, Jr., at end of this
chapter.

fee ownership.

to non-farm Indians if they hold leases on their
land or can furnish adequate security other than

SILQi.i.4474,,:00,64.--,

d. Demonstration programs by HUD in Indian
Housing should be greatly expanded. Rehabilitation loans and grants for repair and improvement
now available in urban renewal areas should be
extended to include Indian reservations.
e. The rigid standards of HAA, while suitable
in some cases, are not suitable in all and require
a far greater flexibility in their application. HAA
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should receive the requirements for heat, electric-

ity, running water, and inside sanitary facilities
where the Public Health Service recommends it;
or where the lack of such facilities entails inconveniencies but is no threat to health and safety.
f. The Rosebud Sioux type of housing program

currently supported by PHS, HHF, 0E0, and
BIA should be expanded to other reservations.

Chapter 10

Area and Regional Development
The Problems
In all parts of this nation there are today whole
communities and even regions that are depressed,
bypassed by growthpoor. Many of these are rurural communities caught in this swirl of our nation's economic growth and technical change. Some

more than others have 'borne the brunt of these
forces but have garnered few of the benefits. These
are the poverty-stricken and depressed rural cornmtmities. Few of these communities have had control over the forces buffeting them; they have been
unable to alter the forces for the better.
The problems of the poverty-stricken rural communities include a lack of employment opportunities, inadequate public facilities and services, and
fragmented planning, which is frequently of poor

quality. Certain problems of community growth
are discussed in this chapter. Recommendations
are made to help communities help themselves in
surmounting their difficulties. The recommendations do not provide programs that can be followed

by all communities. The issues and problems are
too complex and ill-understood. Yet the recommendations do form a framework and a strategy
within which individual communities may provide
the needs a their residents and quicken the pace
of development.

Employment Opportunities
The lack of job opportunities .;in, poverty-stricken

rural areas usually sterns from sharp declines in
the manpower needs of the natural resource indus-

triesagriculture, forestry, fisheries, and winingand the failure of other industries to replace
the jobs lost and to provide jobs for new entrants
to the labor force. The industries attracted to rural
communitiesespecially the smaller, more remote

communitiesare not rapid growth industries in
terms of employment. Istead, they are textiles,
food and kindred products, apparel, wood products, lumber, furniture, and miscellaneous manufacturing. Of these industries only apparel
manufactUring experienced rapid employment increases from 1960 to 1965.

More important, however, is the fact that most
manufacturing and service industries have always

located in larger communitiesin counties containing towns larger than 25,000 population and
in standard metropolitan statistical areas
( SMSA's) .1 During the 1950's, 90 percent of, the

national increase in employment occurred in
SMSA's. And from 1959 to 1964 SMSA's captured about 72 percent of 'the national growth in
private nonfarm employment covered by social
security.2

Developments in transportation and communications systems along with the expanded network
of roads and highways have confronted many vil-

lages with competition from larger towns and
cities. The result has been extension of the trade
areas of the larger towns and cities into areas once
served by villages. The same developments have
made it possible for rural people to commute farther to jobs in towns and cities. Moreover, modern
transportation and communications systems have
made it possible for industry to decentralize somewhat. Manufacturing and trade are moving from
the central cities of large SMSA's to the suburbs,
to smaller SMSA's and their suburbs, and to counties adjacent to SMSA's. Manufacturing continues

to grow rapidly in the larger towns, also (1, 0).3
In varying degrees rural areas are now parts of
larger economic communities with a dominant
town or city as a center, the community encompassing several counties. The linking of rural to
urban areas is continuing and indeed the ruralurban distinction is becoming meaningless. Rural
An SMSA is a county or group of counties containing
a city of at least 50,000 population and its accompanying
urban and suburban areas.
'Material for this section came from unpublished data
supplied by E. S. Dunn, Jr., of Resources for the Future,
Inc., and by the Regional Economics Division, Office of
Business Economics, U.S. Dept. of Commerce; CLAUDE
C. HAREN, A CHANGING RURAL AND URBAN AMERICA, Econ.

Res. Serv., U.S. Dept. Agr., Dec. 1966; and monsoLooicim
TRENDS IN MAJOR AMERICAN INDUSTRIES, Bulletin 1474, But
Labor Statis., U.S. Dept. Labor, Feb. 1966.
3 References, indicated by italic numbers in parentheses,
are listed at the end of this chapter.
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poverty is concentrated in communities where the
process is moving slowly and where the centers are
weak and underdevelopel. If these centers can be
stimulated sufficiently and the rural periphery can
be more closely linked to the center, jobs for the
presently unemployed and underemployed may be
developed. And the flow of people from poverty-

stricken rural areas to the nation's metropolises
can be replaced in good part by employment nearer

their homes and in the nation's smaller cities and
towns.

Public Facilities and Services
Many public facilities and services available to
urban people and firms simply do not exist in rural

areas; and those that do are frequently of sub-

MUM population levels of 50,000 to 100,000 if they

are to make full use of modern practices (3, 4, 5) .
In the absence of population concentrations of
this magnitude, most rural residents suffer from
a combination of inferior public services and high
per capita costs.
A second essential requirement to the provision
of community services and facilities is the availability of public revenue. Here, too, the rural community faces serious trouble : the number of taxpayers is on the decline; taxing jurisdictions are
severely restricted in size; and over two-thirds of
all local revenue is raised through the use of anti-

quated and poorly administered property taxes
taxes that fail to yield revenues sufficient to meet
local needs.

standard quality. There is no need to dwell on the
consequences of such items as poor schools ; absent
or inadequate health and medical facilities ;
meager libraries; and little public transportation :
they have been elaborated in earlier chapters.
The availability of these and other public facilities and services is crucial both to i he rural poor
and to the rural communities their selves. To the
poor their availability provides access to the crucial preconditionseducation, health, job informa-

Finally, without leadership and initiative at the
local level, public facilities and services will likely
prove insufficient. Yet, few rural communities are
large enough to employ full-time administrators,
not to mention highly trained professionals. Furthermore, the rapid out-migration of young adults
erodes most indigenous leadership before the com-

tion, and transportationfor escaping the ranks
of the poverty stricken. To the community their

In response to the problems facing rural areas,
a myriad of private and public development organizations at town, county, multicounty, and

presence or easy availability is necesr-ary for new
and expanding industry.
The problems confronting local governments in
providing these services and facilities are complex.
Time stand out in relative importance : population
size and density, the availability of public revenue,
and local leadership and initiative.
The influence of population size and density on

munity can benefit.

Planning and Programing

region levels has been established. Each organization strives to create jobs and improve the facilities and services in its area. Moreover, other districts have been created which are concerned with
natural resource conservation and development.
These include water and sewer, soil conservancy,
small watershed, and irrigation districts, and river

costs and quality of service is crucial. For most

basin development regions. Finally, bills pres-

public services, per person costs are relatively high
for the small villages, lower for small to medium-

ently before Congress would add yet another layer
of districts over the already existing ones.4
Many of these groups and areas have attempted
to prepare comprehensive plans. Many have pre-

size cities, and appear to be higher for the very
large cities. The effect of population size and density is as great on quality, particularly for services
in which specialized technology plays a key role.
James Conant has estimated that a high school

graduating class of at least 100 (which requires
a community population of around 10,000) is
needed to provide an academically acceptable ele-

mentary and secondary education. Other public
services (for example, police departments, district hospitals, health departments, library systems, and highway departments) require mini104

pared plans specific to their particular foci. Still
others have not planned at all.

The attempts at comprehensive planning have
not been unqualified successes. Many plans have
been largely descriptive of the area and have contained little analysis of area problems and opportunities. Many have been unrealistic in what they
4 Senate Bills Nos. 2088 and 2134, 90th Congress, 1st
Session. The former establishes "urban poverty areas"
while thq latter establishes "rural job development areas."

set out to do given area resources and location.
Some have been well-documented sets of realistic
plans which can succeed if carried out.
Many development districts are inappropriately

laid out so that their programs have little effect
on the economic and social forces they seek to
change. Frequently the districts are too small to
control sufficient resources to affect growth. Too
often they do not take into account the interrelationships between town and country that must be
used and strengthener' if development efforts are
to succeed.

The result is an overlapping patchwork of districts and regions, their plans and programs. Too
often the boundaries of the districts and regions
are not appropriate for maximum effect of the
plans and programs they initiate. Too frequently
the plans and programs they develop and implement are unrealistic, ill-prepared, mutually inconsistent and actually work at cross-purposes with
other plans and programs. Under such circumstances it is not surprising that the energy, plan-

ning, and monies expended by the myriad of
organizations and districts do not achieve their
goals.
Better delineated districts and realistic planning

and programing within each district, along with
Federal aid in the form of grants and loans for
planning and for public facilities, subsidies for
industrial development, and finally tax reform,
hold promise as means to stimulate growth and
improve the social and economic climate in rural
areas. These are discussed in ensuing sections of
this chapter.

Organizing Communities for Development
The overall goal of community development is
the economic and social improvement of the community so that the community's residents participate fully in the opportunities and responsibilities
of our society. To achieve this goal, the full gamut
of problems and opportunities should be examined
and programs implemented for their solution_ and
realization.
Community development programs should be
specific to a geographic area and the people who
live there : this is the community. For these programs to be successful the geographic bounds of
the community must be delineated carefully. This
section discusses some criteria for delineating the
community boundaries, discusses briefly commu-

nity organization, and recommends the establishment of "area development districts" throughout
the country. Chapter 11 fully discusses the organization of communities.

Area Development Districts and Their
Organization
DELINEATING AREA DEVELOPMENT DISTRICTS.-

The frontiers of communities have enlarged and
expanded through time. They now cut across town

and county boundaries because people and their
activities do. A rural resident may orierate a farm
or work on one. But he buys his supplies for the
farm and family in town. Or he may live in the
open country and commute to a job miles away in
a town or city. His children are frequently bused
to school in a nearby city or town. His church is
likely to be in a nearby village or town. He may
buy more expensive items like a car or television
in the largest town in the area for there he can
make a better selection. In shortcountry, town,
and city are one; they cannot be separated.
The delineation of an area development district,
therefore, involves the selection and specification
of a growth center and the surrounding country

it serves, including the rural periphery that is
economically linked to the center. The function
of the growth center is to act as a focal point for
growth and to house the public facilities and services which serve the entire district. The growth
center and area development district must be delineated together. Though no hard and fast criteria can be laid down, some principles can be
followed.
The area development district should be the area

in which most of the residents work, shop, and
spend the majority of their leisure time. This area
depends on its present and prospective economic
activities, its potential labor supply, its population
density, the size of the growth center, its location
relative to other centers, and the present and potential road and highway system. With few exceptions, the area is larger than a single county.

The potential labor supply in an area is important if industrial development is contemplated.
If the trends of the 1950's continue into the 1970's,
some areas will not have adequate labor supplies

to support rapid industrialization unless in-migration occurs. For instance, two important overall
trends exist in labor force projections for southern
areas. First, in general, if the trends of the fifties
continue through 1980 within the South, the male
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labor force will increase rapidly in metropolitan
areas; will 'be stable or slowly increasing in areas
adjacent to metropolitan areas; and will be stable
or declining in areas further removed from met-

ly populated areas with no towns and only villages
may have the potential labor supply and location
relative to markets so that a center can be created.
The center may be an expansion of an existing vil-

ropolitan areas. Second, the female labor force will

lage, a development to encompass a number of

increase rapidly throughout the South, if the
trends established in the fifties prevail. This is

villages in close proximity to each other, or a complete "new town." However, appropriate locations

partially a result of a national trend plus the fact
that southern industry is increasing its use of fe-

number.

males more rapidly than males.5

The growth potential of a center depends on its
size, location relative to other centers, and its past
growth, because its economic and social functions
vary with these characteristics. The growth patterns of the nation's largest metropolitan areas figure prominently in the nation's growth, and their
spheres of influence encompass the-entire country
or major parts of it. Most other metropolitan centers have a diverse manufacturing, communications, trade, and service base and have self-sufflcient growth. Smaller centers within commuting

for these types of activities may be very few in
Considerations such as these suggest that the
national importance of the largest SMSA's be
recognized and that each of these multicounty
metropolitan areas be area development district&
Smaller SMSA's should be the centers of area de-

velopment districts which are larger than the
multicounty SMSA itself, for adjacent counties
are closely linked to them. Outside the influence of
SMSA's, a larger town if possible should be designated as the center and the total population of the

area as well as r =waiting and trade patterns
should be considered in delineating the area de-

distance of metropolitan areas tend to become
dormitory towns supplying labor and some spe-

velopment districts.
The Public Works and Economic Development

cialized manufactured and processed products to
the metropolitan area, and basie services to their
own residents and local rural areas.

Act of 1935 provides for the creation of multicounty economic development districts. But each

The same size of center outside the direct in
fluence of metropolitan areas may assume more of
the functions of metropolitan areas, having a more
*verse manufacturing sector and supplying more
services to a broader area. In areas well beyond the
influence of metropolitan areas, the towns function
as service centers for, the surrounding farming,
fishing, mining, and forest industries and have few

manufacturing activities. This situation is common hi the great Plains, Southwest, and Rocky
Momitain States. In such cases strengthening the
center's service nature and proidding better and
more accessible public facilities to the population
of the district may be more appropriate goals than
industrialization.
In some areas the center is diffuse, made up of
numerous smaller towns close together and densely
populated outlying areas. Finally, some few dense"Projections made by the, Commission. Male and female labor force data by State Economic Area for 1950
and 1900 were projected on a straight line basis to 1970
and 1980. These were then corrected to projections by
States for the same years. The State projKdons are found
JOHNSTON and C4, IL METHEE, LABOR FORCE PROin : D.
JECTIONS BT STATE,* 1970 AND 198t Special Labor Porce

Report 74, Bur, Labor Stalls., U S Dept of tabor .
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district must contain at least two "redevelopment
areas." A redevelopment iarea, in brief, is a labor

areacounty, city, or Indian reservationwhich
is depressed in the sense that its actual or impend-

ing unemployment rate is high, its income level
is low, or, it has sustained heavy population los&
In rural America, redevelopment areas typically
are single counties. The act provides for planning
grants and grants and loans for public facilities
and for industrial development Both redevelopment areas and multicounty economic development
districts qualify for such assistance.
A number of problems exist with these types of

designation. First, a redevelopn,ent area need not
be in an economic development district. In such
cases funds may be misspent because the redevelopment area, may be an inappropriate location
for = industry or public facilities. No account is
taken of the economic links the redevelopment area

has with surrounding areas and centers:
Second, the requirement that an economic de-

velopment district must include at least two
redevelopment areas leads in some cases to gerrymandering just so an economic development dis-

trict can be created. The result is a district with
little relationship to the geographic patterns of
economic activities in the area. Federal funds

spent in such districts have less impact than if the
district had been created more along the lines of
the economic activities in the area.

Third., under present regulations Federal aid
under the act may go only to the redevelopment
areas and the growth centers in an economic development district. Neither of thew may be the
best location for the facilities or industries called
for by the plans of the district.
Finally, the Public Works and Economic Development Act may be criticized as being problem
centered. When high unemployment rates, are im-

minent or after an area has come upon severe
problems, comprehensive planning
monies are available and the area becomes eligible
economic

for assistance under the act. Once the immediate
problem is solved, all aid, including planning aid,

is cut off : the program may cure but it never

established State planning districts and regions."
These districts could be area development
districts.
The Commission accepts the criteria established
in the Public Works and Economic Development
Act of 1965 for the designation of redevelopment
,

areas as adequate only for the identification of
poverty-stricken and depressed areas within area
development districts. Once identified, these
poverty-stricken and chronically. depressed areas
should be included with more prosperous areas

and have a large center if at all, possible. This
will allow the more prosperous parts and the large
center to aid the depressed parts and increase the
growth potential of the area. Furthermore, the requirement that at le hst two redevelopment areas

be in a district .:should be removed. This will

prevents. Planning aid should always be available
because through comprehensive planning and pro-

eliminate the inappropriate districts created under
the present criteria.
Despite the fact that areas functionally linked

graming for well-delineated areas some of the

with growth centers may cut through' counties,

conditions which lead to chronic depression may
be avoided.

area, ,dev-elopment districts, should be composed of

The. formation of area development districts
should correct many of the disadvantages of the

Whole "counties. Counties may not have the resources and
to cooperate with and coordinate their plans and programs with more than

present economic development districts.

one area develoPment district. Hence placing

The Commiseion recomnenc18

1. That multicounty area development districts, each with a present or potential growth
center, be established throughout the country.
The COmMission believes that States, counties,
and municipalities are in an excellent position to
know their economies and the interrelationships
among cities, towns, and counties. Therefore, the
States, in cooperation with their political subclivi,
sions, should have the responsibility for delineating area development districts utilizing guidelines
established by the Federal Government.
The Federal Government "should cooperate in
this effort. The President, in a memorandum dated
September 2, 1966, called for coordination at the
Federal level of federally assisted comprehensive
planning efforts_ He encouraged State and local
planning agencies to work together in using con-

sistent sets of economic estimates for planning
common districts. Furthermore,. he stated that
"the boundaries for planning and development

districts assisted by the Federal Government
should be the same and should be consistent with

whole counties: in area development districts may
ease .their administrative burdens and add to, the
potential success of the development effort.
However; distriets should. not stop at State bor.

ders if bounties on either side of the border are
functionally linked.. Circumstances in which an
area development district should cross a State line.

arise typically when a growth center lies on or
very near a State line. States, far more than counties, have the resource and administrative flexi-

bility to make such districts workable and
successful. Interstate compacts and regional commissions are two means for affecting such cooperation and coordination.
Mast Indian reservations are designated
.

.

redevelopment areas., by the Public Works and
Economic Development Act of 1965. Because, of
the variability- among reservations and the tribes
themselVes, it may be difficult for some reservations
to work fruitfully as part of a larger area develop-

ment tiisict, .Flexibility in the consideration of
Indian reservations, therefore, is desirable.
ORGANUATION or AREA DEvELOPMENT DIS-

miums.The establishment Of. area development
Memorandum from the President riquesting coordination at the Vederni level, Circular No. A.SO, Sept. 2, 1966.
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districts is meaningless without appropriate organization to undertake comprehensive planning and
program implementation. Moreover, if the 'organization works independently of government, private groups, .and interests, little of benefit will be
accomplished, areas will continue to be disorganized, and the possibilityof different groups working at cross-purposes with insufficient resources
will immense. The purpose of an area development

district is to create an organization within and
through which the diverse interests and groups in
the district can cooperate and coordinate overall
planning and programing. Therefore, the makeup
of the organization is crucial.
Chapter 14 contains a discussion of the appropriate organization of area development districts.
Because of the differing situations found in different States and area development districts, flexibility of organization is necessary. The possibilities
range from a league of local governments to an
organization of representatives of Federal, State,

and local agencies and of private interests and
groups. Directly connected to the organization and
responsible to it should be a professional planning
staff to carry out the technical aspects of the planning process.
It is also crucial to provide local private interest
and minority groups a strong voice in the planning
and programing. Chapter 11 discusses and recom-

mends an advisory council to the development
district organization. Its function is to aid in the
identification of problems, to initiate ideas for
planning and programing, and to review and evaluate the plans and programs for the area development district.

Regional Planning Commissions
Many issues and problems are broader than an
area development district or even a State. A structura which allows planning and programing for
development across area development district and
State lines is necessary. This section discusses the
need for a rational set of regions and the present
regional commissions and recommends an alternativd set.
The Public Works and Economic Development
Act of 1965 enables States to cooperate and coordinate with one another on planning and economic development programs within the context
of Regional Action PlanningP Commissions (Title
V) . To date six commissions have been created, including the Appalachian Regional Commission
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which was created under the Appalachian Regional Development Act of 1965.
The Commissions are : Appalachia, Four

Corners, Ozarks, Coastal Plains, New England,
and the Tipper Great Lakes..
The multistate concept provides an excellent
vehicle for the coordination of interstate planning
for economic development, thereby allowing for a
more rational expenditure of economic developxnent funds. Out of these efforts it is possible to
organize a set of plans and programs which dovetail and are consistent with the plans, both of individual area development districts within a given
region and individual regions across the nation.
Yet, the full measure of these advantages cannot
be realized unless the boundaries of the regions are

consistent with prevailing patterns of economic
and social activities. If the boundaries are illogical
from an economic development and planning point
of view, the region's potential success is
compromised.
The regional commissions now operating were
formed on the basis of a number of criteria, chief

among them being the degree of underdevelopment. This is measured in terms of the area's rate
of, unemployment and out-migration, its level of
income, the condition of housing, the availability
of health and educational facilities, and the accessibility of private capital. Strict adherence to
these criteria leads to the delineation of regions
made up almost solely of poverty-stricken areas
with few if any prosperous growth centers.
Thus, from the standpoint of their geographic
boundaries and focus, our present regional commissions are problem centered with little flexibility
to consider the full range of opportunities for de-

velopment. As such, they are ill-suited for comprehensive planning and development, particularly in a long-run context. Though the regional
commission concept as it is currently practiced
recognizes the arbitrariness of State boundaries in
development planning, it fails to appreciate the
importance of building on a structure of districts
like the area development .districts. In cutting
across these areas, frequently including only their
depressed parts, the region denies itself important
support from nearby growth areas. It is the Commission's view that greater care must be exercised
in delineating regions and more attention devoted
to combining areas that share something other than
economic and social stagnation.
Beyondtho problems associated with delineating

regions through adherence to what we consider to
be inappropriate criteria, there are problems associated with the unplanned and uncoordinated
spread of Regional Action Planning Commissions.
An expansion of these regions in which poor communities are grouped together will only stretch
already insnfficent resources over more lagging
regions and hence dilute the beneficial consequent 3
in each.

A more appropriate course would be to establish regions composed of area development districts throughout the country for the initial purpose of creating a forum for the interstate planning and coordination of programs of mutual
concern. Interstate highway and road networks,
facilities such as hospitals and correctional insti-

tutions, and multistate water and pollutionall
might be cooperatively addressed within the re-

gional framework The delineation of area development districts that cross State boundaries also
could be accomplished within the regional
framework.
To obtain maximum benefits from multistate

regions, several other innovations are necessary. In
a later chapter in this report the Commission recommends that all Federal menial offices be placed
in the same location for each region. The boundaries of these regions should coincide with those

of the regions for multistate planning and programing. This not only would allow the States to
plan and program in a regional setting; it would
also provide a vehicle for the Federal Government
to cooperate fully with the regions, and facilitate

the coordination of programs which involve the
Federal Government. Furthermore, it would provide a consistent set of regions on which an economic information system could be organized.
Six& a system could provide the multistate regions and the Federal Government with a flow of
economic intelligence on which to plan programs
and evaluate their performance.
Finally, comeideration should be given to making

the Federal Reserve Districts of the Federal Reserve System coincide with these region& Federal
Reserve Banks perform a vital regulatory and
service function to the banking community of their
districts as well as to the district as a whole. Moreover, they already are a source of much valuable
economic information. lir this regard, the banks

could develop data on interregional and intraregional capital flows, information which is of crucial importance to economic development analysis

and planning. They could be valuable in eonducting economic analyses of the region and as an addi-

tional body to aid in the formation of regional
development goals and in regional development
planning. Indeed, the Federal Reserve Banks of
Minneapolis and Boston have successfully engaged

in some of this kind of activities.
The Coarmigeion reeotrynmzek-

2. That the Federal Government, with the
cooperation of the States, should establish re .
gions made up of area development districts
encompassing the entire nation.
The organization of these regions should be
worked out with the cooperation of the States and
Federal Government The organization may differ
from region to region to take into account the different situations in each region. Once formed, these
regions should be eligible for comprehensive
planning assistance. And they should, be given the
authority to submit project proposals to the Federal Government for grants and loans for multistate project&

Helping Communities Help Themselves
Few counties, towns, and cities have sufficient
resources to alter significantly their conditions,
growth rates, or potentials. They all too often
lack professional help in their planning and they
lack the funds to mount programs appropriate to
meet the problem& Furthermore, the boundaries
of these units are no longer relevant for the pile poses of stimulating growth and of providing
facilities and services to meet the needs of people,
especially the poor. Consequently, the plans and
programs of: these entities have not been as productive as they could be

The creation of area development districts is
one measure to correct this situation. Through
their citation, more relevant boundaries can be
drawn and the area development districts should
have under their purview more resources with
which to plan and program. This is not enough,
however. Despite the fact that area development
districts should have more resources than individual towns and counties, they do not have the
resources to provide the facilities and services
needed to engage in fruitful comprehensive planning, either to meet the needs of the residents or
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to attract industry and create jobs. Aid from the
States and Federal Government is essential. This
section discusses ways of providing and coordinating these funds.

Planning Grants
The Commission believes that any area development district can profit from well-designed plan-

ning by knowledgeable planners and district
leaders. Indeed, through planning, a district may

be able to avoid economic and social distress.
Moreover, planning should result in the wiser use
of all Federal grants-in-aid and loans.

Title III of the Public Works and Economic
Development Act of 1965 provides planning
monies for technical assistance, research, and information to redevelopment areas and economic
development districts. As was pointed out before,
this is a 'curative program only. Section 701 of the
Rousing Act of 1954 provides planning monies to
States, counties, municipalities, and other areas.

Area development districts must plan and program for their development.
The Comminion recommend

3. That area development districts be eligible for comprehensive planning grants from
the Federal Government.
Comprehenieie planning grants tor all areas
should be administered by one Federal agency.
Chapter 14 contains a reeornmendation to this ef-

fect. Thus, the agency should handle planning
grants for area development districts, regions, and.
other units.

ttibution to the planning process* by financing
special studies which would add to the quality of
the plans and programs.
Action without planning leads to waste and even
chaos. Planning -without action is an equal waste
and also a. hypocrisy. Sometimes agencies respon-

sible for economic development or poverty programs will expend their resources in planning.
But because of poor leadership, inefficiency, politics, or other reasons no meaningful action for
growth or the alleviation of poverty will result.
Sometimes agencies will expend resources in the
name of planning (which, for similar reasons, is
not meaningful planning) and meaningful action
cannot follow. Community and agency leadership
must be ever alert to these pitfalls.

Federal Grants and Loans for Public
Facilities and Services
Information currently available indicates that
per capita construction and operating costs of most

public services and facilities are higher in rural
areas than elsewhere. More important is the fact
that these are of mediocre quality. Central to the
problem is that individual rural political jurisdictions are too small to provide these basic services at reasonable cost and acceptable quality.
Furthermore, in a number of field; health being
a prominent example, most rural areas cannot support full-time specialists. Present arrangements
preclude part-time specialists in most rural areas.
Any attack on these problems must circumvent
these difficulties. The Commission believes that the
area development district, aided by Federal grants

areas. These programs should be continued. Fur-.
thermore, planning monies currently available to
redevelopment areas and economic development
districts under this act should. be 'used to augment

and loans, provides a vehicle through which cooperative planning, provision, and operation of
good quality public facilities and services may, be
achieved at moderate cost.
In discussing ways to meet the immediate and
future needs of residents of area development district, it will be useful to distinguish between the
urban centers and the rural periphery since each
has a significantly different part to play in the

comprehensive planning grants and should be

process of area development.

available only to area development districts containing designated redevelopment areas.
Planning money should be available from other
agencies as well as the Federal Government. State
and local governments should contribute to the
planning process by providing planning funds.
Private agencies can also make a significant eon-

THE &mat, PERIparar.The overriding objective in the outlying rural areas should be to ensure

Title III of 'the Public Works_ and Economic
Development Act also provides for research, training, special Addles, and activities by the Economic

Development Adminisiiation to aid depressed

that the residents have maximum feasible access to
the benefits of necessary public services. Although

many rural areas are too sparsely populated to
support the construction and operation of many of
these facilities, the services of the facilities in the

growth center can be extended to people throughout the area development district.
To illustrate, in elementary and secondary education the use of mobile teaching laboratories, public television networks, traveling counselors, and
the like, all operating on an areawide basb, could
materially strengthen many rural school systems.
Rural health facilities could be upgraded through
creation of fixed and mobile health clinics, staffed
by personnel from district or regional hospitals
located` in or near the service growth centers. The
principal purpose of the health clinics, which
could be staffed partially by subprofessionals,
would be the treatment of elementary health needs.
Cases requiring more sophisticated attention would
be referred or transported to the base facility.
Similar arrangements could be made for the extension of other types of services. Police and fire
protection, libraries, public transportation, and
highway construction and maintenance are examples of other services that would readily accommodate tie-ins of this nature.
Considering the general scarcity of public facili-

ties in rural areas., and their costs, it is doubly
important that those which are there be fully utilized and conveniently located.
Neighborhood service centers should be placed

in convenient locations throughout the district,

probably in towns and villages satellite to the district's growth center. The Commission believes that
many of the necessary services might be located
in a single building or complex of buildings; for
example, the, primary and secondary school, the
health clinic, a day-care nursery, the branch library, an office of the employment service, and coin

munity meeting rooms. Costs could be shared by
the various agencies and the basic services would
be centrally located, convenient to the residents,
and close enough to each other so that there could
be close cooperation and coordination among the
agencies represented.
Since many people in isolated rural areas lack
transportation, they are unable to take advantage
of health, training, and employment services, or of
recreational and cultural facilities located several

miles away. Thus transportation from outlying
areas to the neighborhood center and to the growth
center is needed. A low-cost public transportation
system based at the community centers should be
provided. In some rural areas school buses in free

The Com mission recommends-

4. That neighborhood service centers be ereated located conveniently throughout area development districts and linked with specialized
facilities in their growth centers. Publicly supported transportation systems should be con nected with these centers. The Federal Govern-

ment should move immediately to establish
pilot neighborhood service centers in selected
area development districts to act as demonstrations and laboratories for experimentation.
Four Federal agencies currently are experimenting with a neighborhood centers pilot program in
14 cities. The Commission believes that a similar

pilot program should be established in selected
area development districts in rural areas. The goals
of this pilot program should be to investigate the
range of services needed, the problems of coordinating them, necessary linkages with facilities in
the district center, and the costs of the neighbor-

hood centers. Private agencies and foundations
also should be encouraged to participate in the
pilot program so that ideas from all segments of
society are brought to bear.
Federal agencies with grant-in-aid and loan programs should. encourage projects proposals from

area development districts for such centers and
transportation systems, especially in povertystricken areas.
Trim Gitowni CENTnus.Investments in the pub-

lic services and facilities of the growth centers
themselves should be of different, though complementary, character. The rapid rates at which these
areas are likely to grow suggest that investments in

these centers merit high priority. For the same
reason, it is important that these investments be
predicated on carefully reasoned planning.
The public facilities of the growth centers should
serve residents of both the center and the outlying
periphery of the area development district. Specialized services requiring a sizable uses base would

be located in or near the center. These specialized
services might include a major airport; a regional
hospital; a specialized vocational training center;
a college or university; major television and radio
stations (including public stations) ; a comprehen-

hours could be used to transport people to and

I The pilot program is administered by the Washington
Interagency Review Committee composed of representatives of the Departments of Housing and Vrban Development; Labor; and Health, Education and Welfare; and of

from the neighborhood service centers.

the Office of Economic Opportunity.
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sive library; the centralized planning and coordinating agencies for public education and for highway construction and maintenance ; and police and
fire protection. Facilities functioning in the outlying portions of the district would be serviced
through these agencies and facilities.
.
In summary, public facilities in
i area development districts should be planned so that the central, specialized facility is located in the growth
center and smaller branch facilities are strategi-

velopment districts. Or additional legislation could
be enacted to achieve for area development dis-

cally located in neighborhood service centers
throughout the periphery. Particular attention

these areas is lodged under separate authority

must be given to ensuring that the benefits of these
services reach all district residents, including those

in outlying areas of the district.
Title II of the Demonstration Cities and. Metropolity(' Development Act of 1966 requires that "all
applications made after June 30, 1967, for Federal
loans or grants to assist in carrying out open-space

land projects or for the planning or construction
of hospitals, airports, libraries, water supply and
distribution facilities, sewerage facilities and
waste treatment works, highways, transportation
facilities, and water development and land conservation projects with any metropolitan areas" 8
be reviewed by a deignated areawide planning
agency. Projects which are consistent with an acceptable areawide plan then become eligible for
supplementary grants under Section 205 of the
act.
The Commission applauds the areamide orienta-

tion of the act and the bonuses to projects which
are consistent with the areawide comprehensive
plan. Such provisions should be made available, to
all area development districts.

The Commission recommends-

5. That supplementary grants, in addition_ to

the usual Federal grants, be awarded to any,
federally aided project which is consistent with
the comprehensive plans of area development
districts.
This might be achieved by amending Title II,
Section 204 of the Demonstration Cities and Metropolitan Development Act to include all area de"Demonstration Cities and Metropolitan Development
Act of 1966" (r.L. 89-754, 89th Cong., 8.3708, Nov. 3, 1966,

Sec. 204). Metropolitan areas are defined as
SMSA's unless otherwise specified by the Secretary of

Title

Housing and 'Urban Development.
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tricts outside metropolitan areas what has been
achieved for metropolitan areas. Planning and
programing within the area development district
context would, thereby, be encouraged.
Areas suffering from severe poverty will require

a more concerted boost thm will be provided
through the array of general grant-in-aid programs covered by this legislation. Assistance for
which requires modification of a similar nature.
The. Commission recommends-

6. That the Public Works and Economic Development Act of 1965 be amended to provide
grants for developing adequate public services

and facilifies in area development districts
afflicted with severe poverty.

Qualification for these grants should be contingent upon (1) the preparation of an acceptable
area development district plan and (2) the satisfaction of explicit req.-drew:tints concerning the
area's fiscal effort and its degree of need. The criteria presently employed in designating redevelopment areas would be suitable for ascertaining the
degree of need, Upon satisfactorily meeting these
conditions, any location in the area would become
eligible for grants covering up to 80 percent of the
cost of projects consistent with the area development district plan. The supplementary grants to
projects which are consistent with the plans of the
area development district should be applicable in
these cases also.

Helping Communities Attract Industry
Too oftert migration is not a solution to the underemployed or jobless rural, poor. Claude Brown
asked: "Where does one run to when he's already in
the promised land ?" when he described the migration to -Harlem of the southern rural Negro as a

psychological journey "to the promised land."
(6, p. viii). The promised land turned out to be
just another desperate, isolated ghetto, albeit
urban rather than rural.
The crucial problem is jobssteady, well-paying
jobs--not only for rural Negroes but for most of
the rural poor. Too often the only option open to
the poor is to journey elsewhere; too often "elsewhere" is the urban ghetto; and, too often, steady,
well-paying jobs are not available there either.

Migration to the urban ghettos of our largest
cities is not, a solution for the rural poor unless
employment opportunities are available. The evidence presented earlier indicates that manufacturing and trade are moving from the central cities
to the suburbs of our large metropolitan areas and

to smaller metropolitan areas and larger towns.
Fruitful employment in smaller cities and towns
throughout the country, as well as in and near
poverty-stricken rural areas which show economic

potential, is an effective solution. Positive steps
should be taken to attract more jobs to these locations. These steps should not simply relocate jobs
from one place to another. The jobs must. be new;
more of the national growth in employment should
be directed into the smaller cities and towns in and
near depressed areas.
The measures recommended earlier in this chap-

ter will stimulate industrial development indirectly. These are not enough. The energies of private industry should be engaged directly as well
as indirectly ; private capital should be stimulated
to flow more rapidly into lagging regions and areas
with economic potential.
Direct industry subsidies lower the cost of locating in one area versus another. If the subsidies
are substantial, industry can be stimulated to expand or locate in otherwise high cost locations.
Of course, given large enough subsidies, any loca-

tion can be made attractive to industry. But in
very high cost locations, once the subsidies cease,
no more industry will locate or expand in the area.
And those that are there will slowly close down
and move to lower cost locations. There are some

poverty-stricken rural areas which are not economically viable. Industrialization in these areas
is not a feasible solution.
If enough industry can be brought into an area
which is suited to industrialization, other industries (for example, manufacturing, business services, and trade) will be attracted to the area. Then

the area will be in a position of self-sustaining
growth and direct industry subsidies will cease to
be needed.
While both private and public agencies currently
offer subsidies of one kind or another, the Commission is concenied primarily with those of public agencies. Subsidies offered by local, State, and
Federal Governments are of four broad types: outright grants, low interest loans, various arrangements designed to lower taxes, and the building of

industrial facilities and sites to rent to new and
expanding industries.
Municipal industrial development bonding has

grown rapidly in recent years and has stirred
much controversy. Twenty-three States allowed
such bonds, of the full faith and credit or revenue
types, as of 1963, and other States are considering
enabling legislation.
The main issues in the controversy are their
taxation side effects, the dangers to specific municipalities of overencumbering themselves, and their

competitive effects. The taxation issue arises because the interest on such bonds is tax exempt;
thus the locating industry reaps an indirect Fed-

eral subsidy in addition to lower interest rates.
Some argue that since the Federal Government
does not have a voice in deciding whether the industry should locate in the municipality, it should
not have to subsidize it (7).
There is some concern that communities may
overencumber themselves by floating industrial development bonds or giving concessions on local
taxes. The results of too generous subsidization
might prevent the local government from fmancing needed public facilities and services, or prevent
them from subsidizing other industries. However,
advocates argue that a new industry brings new

tax revenue through existing taxes and in any
event other taxes can be levied.

Finally, it is pointed out that since the practice
of issuing such bonds is spreading rapidly, soon
all communities will use them and the effect of the
subsidies on the location of industry will cancel
out. Or, what is more likely, more affluent communities will outbid depressed communities and
the purpose of the subsidies will be contradicted.
Industrial location decisions are very complex,
the final result being a blend of a host of factors.

They include labor costs, transportation costs,
availability of and proximity to markets and supplies, the presence of public facilities and commix.

nications, and the overall' attractiveness of the
community as a place to live. A local community
must consider these and other factors as it deliberates whether to grant a subsidy to a firm and if
so, the size and type of the subsidy. The Commission urges local governments to consider carefully
the advantages and disadvantages of these devices
before employing them.
Because of the inadequacy of industrial development subsidies at the Federal level, the Commission believes that local subsidies are vital to the
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development of local areas. However, when the
Fedeval subsidies that are recommended later in
this chapter are put into effect, certain local sub
.dies should be discouraged.

The anionieeion recommenti

7. That local industry subsidies be dis-

couraged, if they either lower the ability of

communities to finance and pay for needed pub-

lic facilities and services or threaten their tax
revenues.t
The Federal Government, for instance, could
remove the tax exempt status of municipal industrial development bonds.
The crucial point regarding the use of local sub-

went in poverty-strieken areas, urban and rural.
This legislation should be placed in the context of
area development districts.

The ommieeionreeommencis--

8. That any location in area development dis-

tricts which include redevelopment areas be
eligible for industry grants, loans, and loan
guarantees under the Public Works and Economic Development Act of 1965.
Such grants, loans, and loan guarantees typically
cover part of the cost of land acquisition ; the costs

of bnildings, machinery, and equipment; and
initial working capital. These subsidies* are most

sidies to influence industry location is that any

attractive to firms. that find it difficult or impossible
to borrow in the private capital markets at prevail-

community in any State with enabling legislation
can grant them. Prosperous and depressed communities' alike can make use of theni and the result
may not be the creation of jobs where the jobs are
needed--in or near potentially viable depressed
areas. Thus, if our nation wants to stimulate industrial development in specific areas and regions,
stimulation should come from and be administered

ing interest rates. They are likely to be new ventures and small companies which are expanding.
Large corporations typically have more access
the private capital market than small companies
and new firms and may finance new plants at least
partially out of retained earnings. Tax incentives
for locating in smaller cities and towns may be
a greater stimulus to large corporations than the

by the Federal Government. The Commission

present subsidies of grants, loans, and loan

believes that industrial development of the smaller
cities and towns of the country is essential, especially in our currently lagging regions.
Furthermore, certain of the Commission's recommendations may raise the cost of locating in and
near depressed areas and tend to erase existing incentives to locate them Chief among these is the
recommendation for a uniform, national minimum
wage. It will partiallyerase labor cost differences
between the South and the rest of the country and

guarantee,s.

industrial development. But for areas which do
have industrial potential, recommendations are

Bills have been introduced in Congress which
provide liberalized investment tax credits, accekrated depreciation schedules, better carry forward
and carry backward provi, ions, and deductions
on wages and salaries paid to iow income persons
if a company locates in depresied rural areas.°
However, the bills establish a set of designated
depressed areas separate from the redevelopment
areas established by the Economic Developnent
Administration. Furthermore, the bills give the
administration of the program to the Department
of Agriculture. Another bill grants Similar tax*
incentives' to industries locating in poverty areas
of large SMSA's (over 250,000 population), and

needed for industrial subsidies to re-establish their

gives its administration to the Department of

cost advantages and enhance their growth rates.

Housing and Urban. Development Like the bill

The Economic Development Administration ad-

for rural areas, it would establish designated areas
separate from redevelopment areas."
The creation of additional designations for depressed areas (rural or urban), the fragmentation
of the administration of industry subsidies among

hence retard the movement of industry into our
poorest region. However, it may speed the adjustment of areas which do not have the potential for

ministers subsidies for industry location in depressed areas. Redevelopment areas and economic

development districts are eligible for industry
grants, loans, and loan guarantees. These subsidies,

therefore, serve to stimulate industrial develop
tSee comment by Robert A. Roessel, ar.,, at end of this
chapter.
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' See, for instance, Senate Bill No. 2134, 90th Congress,
1st Session.
10 Senate Bill No. 2488, 90th Congress, 1st Session.
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Where the problems are to raise

the quality and' a&éssibility Of existitig public
and services as well as 'o introduce badly

needed new ones, Public revenue from all levels of

Thus., rural residenta contribute to the edwation
Of an. individual who moves to another area to lire

and work. Urban residents spend their weekeids in

at public recreation areas their
'"
tLZS do not, :SUPP0le Afld mt1 commuters helP

overbuiden city streets which are numtamed and

P°'

by city taxes1 Increased mobility, a reliance

°'k PIOP3$Y tXB at th ]oci1 level, and the in.-

government is required.
Catego rical Federal grants and loans arc essen-

tial aüd Should be iñréásed asiiewEeeds arise.
They e±iphasize and directly support programs to
which society assigns high priority They bring
to lagging regions and areas specific programs
most needed to stimulate growth They serve as

sullicient size of local tax jurisdictions cause and

willmcreasesuehoccuxrences.
The problem, of course, is that aU those who
benefit from publicly financel facilities and serv-

ices cannot contribute to the contruction ud opeiation of the facilities through then' taxes because

innovating tools hi the hands of the Federal oov-

they live outside the tax jurisdiction. Mid those

eriment to test programs to meet n5w needs. And

who are taxed are rciuctaut to tax themselves for

they are persuasive n involvrng State and local

facilities and services from which they may not

governments in the tasks these

mits have

beneflt

Property taxes now account for nearly 90 pete-

neglected.

Tht categorical Federal grants and loans meet
needs felt at the national level only. They

cent of all local tax collection. They owe their

1Iortance at tins level to bemg one of the few

are ot

responsive to the unique needs of particulat States
and. localities which are felt at the State and local

levels but are not general enough to arouse national

mterest and support. Furthermore, through the

tinil competence if it is to be done effleléntly
and equitably; in too few cases are efficiency and

equity achieved

usual matching features, they command State and
..

.

Fürtbrrnore, beat taxing isutboritlee are Se-

local revenUe, thereby reducing the flexibility

verely restrained in their application of local taxes

whi4i States and localities urgently require in

by State constitutional and statutory limitations.

meeting the specific needs of theirresidents. 1n

ManyStatesrestrict themaximum'tax rate of

addition, State and local governments typically

local governments to. a speeifled:percentagè of as-

do not hav&the revenuesto modernize their adinin-

sessed valuations; some also limit the amouit of

istratiyo p*ctzce$ and pay salaries to remain

taxes a local government can levy to make prin-

competitive with business and industry

cipaland interest payments.
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The State-imposed limitations bear a heavy

rapidly to growth as does the demand' for public

Share of the responsibility for the recent upsurge
in the number of spocial districts. By creating these
districts, local governments are able Ito circumvent
State taxing restrictions. Thus, State governments
have unwittingly contributed to the growing complexity and inefficiency of a badly fragmented sys-

facilities and services.
Moreover, some areas of the United States lack
the resource base required to provide enough revenue to even come ~ close to satisfying local needs.

tem of local governments.
The COMM488i017, rearm/mai/dig

it That State governments be encouraged
to assist in the improvement of local tax sys.
tents by (a) enlarging tax jurisdictions, (b)

standardizing taxation procedures, and (c) re.
moving or easing constitutional and statutory
limitations on the taxation and borrowing.autholity of local governments.

State governments can facilitate these reforms by providing technical assistance to local
governments.
Even with local tax refoini of the types recommended, State and local governments are plagued
with inequitable, unproductive, and unresponsive
revenue systems. These problems in combination

prevent State and local governments from providing comparable public services to all their
residents.
Most of the public needs associated with growth
relate to functions traditionally provided by State

and local governments. The magnitude of State
and local needs is reflected in the rapid growth of
State and local expenditures. Between 1948 and
1964, State and local general expenditures rose by
,$5g billion while Federal general expenditures for
civilian purposes rose by only $14 billion; the number of State and local employees increased by 90

percent compared to an increase of N percent in
Federal civilian employment; and State and local
per capita debt rose by $355 compared to a decline
of $91 of Federal per capita debt (ii, pp. 3) .

For the most part sales and property taxes are
the domain of State and- local governments while
the Federal government has primary claim on the
income tax. Sales and property taxes respond more
Slowly to national and area growth than does the
income tax. Although many States levy income
takes, they cannot rely too heavily on them because
of the much greater use the Federal Government

makes Of the income tax, Thus, the revenues of
State and locale government do not respond as

For these depressed areas, local tax reform alone
'offers no meaningful sofution. Assistance from
other more affluent regions is the only practical
short-run solution. Some of these areas are already
making above-average tax efforts; yet, because of
the small tax base they have to draw upon, they

are largely incapable of providing the public
services and facilities so badly needed.

Many State and local governments do not make
as great a tax effort as they should with the taxes
A their dispose. Thus their revenue systems are
unproductive. Equally important is the faet that
many. State and local taxes are inequitable because
they aro not based on the ability to pay. Tax reform must entail not only the creation of productive revenue systems but equitable ones as well.
The Commission believes that the Federal Government cannot be neutral with respect to State
and local tax reform. It cannot remain indifferent
to unproductive revenue systems which do not
yield enough revenue to support the responsibilities of State and local governments hi supplying
needed public facilities and services. Nor can it
view with equanimity heavy State and local tax
burdens which partially offset federally financed
aid to the poor. The Federal Government should
make flexible grants to State governments. These
flexible grants should be awarded on4 to States
which have equitable and productive revenue sotow. Various techniques are available to deter-

mine the equity and productivity of State and

local revenue systems. See, for instance, Shannon

(12). The flexibility of the grants plus features
of the grants which offset part or all of the revenue
foregone by shifting tax burdens from peopliwith
low' incomes are adequate to .stimulate State and
local tax reform.

The Cotrundeeionrecommende,

12. That the Federal Government make fleki.
bit grants to States based on the equity and
productivity of their revenue systems to stimulate the creation of equitable and productive,
State. and local revenue systems.t.
tSce comments by Robert A. Rowel, Jr., and by Jame
0. Gibson, Vivian W. Henderson, and Miles 0. iiitaniey
at end oithis chapter.
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Memorandum of Reservation by Robert A.
Roessel, Jr., Concerning Recommendation
In my estimation recommendation 7 is not prac-

tical for the conditions that exist at present. It
presupposes a situation wherein Federal subsidies
will be in effect so that there will LR no need for
local subsidies. I do not believe we are that close

to realizing heaven on earth and therefore feel
the recommendation is inappropriate at this time.
Surely all agree with the need to strengthen the

ability of States to meet the industrial and employment needs in each State.
However, I am not convinced that the present
recommendation will assist rural poor areas to develop in fact, I fear it may be used to hinder that
development. I do believe local industry subsidies
are in many cases the only way rural poverty areas
can hope,to attract industry so vital to the growth
and development of those depressed areas. Therefore, I do not want to go on record supporting a

recommendation that may interfere with this
118

is predicated on a set of .circumstances that at best

TODAY. Nevv York, McGraw-Hill, 1959.

AND AREAWIDE. Washington : Government Printing
Office, September 1963.

(8)

growth. I do not accept the qualifications in the
sentences preceding the recommendation since it

reform.

I am completely in favor of tax reform which
would place a greater tax responsibility on those
who can better accept that additional commitment.

I support a nonregressive tax system which will
lessen the burden on the poor.
But I do not believe the present recommendation

guarantees that the grants generated by such reform will go to those programs .directed at areas
and people in greatest need.
The voices of the rural poor are weak and often
unheeded. The axiom "the squeaking wheel gets
the grease" is true, and the forces in competition
to receive the grants will be vocal and well organized. Pressure and lobby groups will speak
loudly and clearly in demanding that the money
go for programs they support. The rural poor and
the city slum dwellers will be bypassed. Proper
safeguards must be developed, including perhaps
categorical grants, so that the money goes toward
programs designed to assist the rural poor. I do
not feel the present recommendation includes these

safeguards. In recommendation 14, chapter 14,
specific safeguards are outlined for a grant-in-aid
program. I feel this protection should, be incorporated into this recommendation,

Memorandum of Reservation by James 0.
Gibson, Vivian W. Henderson, and Miles

C. Stanley Concerning Recommenda-

tion 12

While we recognize the potential benefits that
might accrue through augmenting the revenues of

the States by noncategorical grants, we have reservations about the wisdom of recommendation 12.

We remain doubtful that the conditions under
which the grants will be awarded will be successful
in stimulating tax reform at State and local levels.
Unless the stimuli are substantial, the grants will
be given to States on the basis of the current equity

and productivity of their systems and will not

encourage further reform; States' revenue systems
which are unproductive and regressive will remain
so. Furthermore, it will be difficult to establish fair

formuli for making such grants : what constitutes
an equitable and productive revenue system. n .one
State may not be in another. This will depend
upon the particular taxes levied- in.each State and
the economic conditions in each.
More importantly, we fear that some States will
use the grants to. perpetuate social and economic
discrimination along racial and ethnic lines. And
we doubt that either the rural or the urban poor
will receive the benefit of noncategorical grants,
given their representation in State legislatures.
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Community Organization
The basic principle underlying social legislation
in this country is one of helping people and communities help themselves. None of the programs

recommended in this report will solve the problems of rural poverty unless the people themselves
become involved and concerned. In the final anal-

ysis, it is up to the people through proper organization and action at the community and neighborhood levels to see that opportunities become
realities. The purpose of this chapter is to explore
avenues by which the members of a community
can organize and take action to help themselves.
In past times, when small homogeneous rural

villages blanketed the nation, people tended to
identify with their immediate locality. Most villages possessed a strong "community spirit"; interests as well as problems were shared within these
small areas. There was no compelling reason for

the resident of one town or county to be directly
involved or interested in what was happening in
an adjoining county or in the nearest large city.
In most respects, each village was a community
complete unto itself.

It has become increasingly obvious that community must now be defined in terms of an area
that encompasses several counties grouped about a
town, city, or metropolis. It is closely akin to the
area development district described in chapter 10.

Within each multicounty area, one can identify
subareas, or neighborhoods, each of which is scattered about a, smaller town or city.

The geographic size varies from one commu-

Thus, we had best begin by agreeing that the
rural society we have known for the past 100 years
is no longer possible. The world has grown more

complicated and more interdependent. Relationships, both individual and group, have become
more complex, extending further, and involving
more people in more complicated ways. We have
to recognize that our hamlets and villages are parts
of a larger community which must include urban

as well as rural elements if either is to thrive. If
we accept this change in the rural community as

a fact, which it is, we then have to shape our
policies and programs to fit the new fact.

Citizen Involvement
As the dimensions of community have changed,
so also has the role of the citizen. He has a local
responsibility, as always. But he also has an en-

larged responsibility toward his larger community. In addition to participating in local elekdons, his knowledge and advice are reeded in the
planning and decision-making that occurs at the
areawide level.

It should go without saying that participation
in the electoral process is the right and responsibility of every citizen. The fact is, however, that

the poor are frequently denied the opportunity.
The fulfillment of this right is basic to any effort
at community organization and, for this reason,
deserves high priority. Every effort must be made

to see that all barrierslegal, informational, in-

political jurisdictionscity, county, and State

stitutional, and economicare eliminated.
Ways must also be sought to draw the individ-

and sometimes overlap. Community includes those
who share common interests in the significant ac-

ual into a closer and more meaningful relationship
with the governmental process beyond merely par-

tivities, public and private, that reach the local
level. Its geographic dimensions are determined
by the degree of economic and social integration
and "by the extent to which important items in
the lives of the people are tied to specific loca-

ticipating in elections. Techniques must be de-

nity to the next. Community boundaries cut across

tions" (/, p. 15).1
1 References, indicated by italic nunibers in parentheses, are listed at the end of this chapter.

veloped to bring the major issues of the day before

the people and, in turn, to accurately convey the
people's judgment back to our public servants.
Government has an obligation to reflect the views
and the needs of all the people, an obligation it
has not always honored. We urge elected officials
at every level of government to give increased at121

tendon to improving communication between -= to improve their outlook -on -life-and their ability-to have some control-over their= own destinies.
themselves and their constituents.
Neighborhood organizations can also _provide.a
Potentially, the citizen can contribute much
useful forum for conducting educational-programs
more in solving problems at the community level
than he usually does. First, lie can be of invaluable

help in problem identification as well as in the
planning process. Local people, being closest to a
problem, often view it differently and see implka- tions that might otherwise be ignored. Their advice can be indispensable on matters of the social
costs and benefits of proposed programs. Second,
local people can contribute significantly by keep-

ing government officials on their toesprodding
them when they become lethargic, reminding them
of their proper role when they become unresponsive in their duties. Finally, local leaders can proride an essential communications link between the

neighborhood and the community at the levels
where decisions are made.

Still, the foundation of citizen involvement
ultimately rests at the local neighborhood level.
Only by reaching out into the shantytowns, the
hollows, and the isolated villages is it possible to
reach the rural poor. Communication between the

rural poor and the remainder of society is .extremely weak. If the programs this Commission is
recommending are to reach the people for whom
they are intended, more effective communication
must be established between people and government. The best programs will result from a careful

melding of the views of those experiencing the
problems and those vested with the authority and

to assist the poor. While we must continue to rely
on the public educational system for a major contribution to the solution of poverty in the longrun, more immediate needs roust btr-met- in less
conventional ways. Adult education at the neighborhood level in homemaking, health care, citizenship, family planning, literacy, and vocational
skills is sorely needed. Through organization in
the villages and the crossroad settlements, these
needs can begin to be met.

Finally, neighborhood organization can lay the
groundwork for representation of the poor at the
higher, decision-making levels of government.
Most major community interests are represented
in the political process, often through several organizations. The poor are an obvious exception;
they have been disenfranchised. Organizational

efforts for this purpose must be started in the

neighborhoods, though they must not be allowed
to stop there.
These are some of the tasks that can be accomplished through organization at the neighborhood
level and through the mobilization of local resources. Most existing community development
programs are organized along these lines. Yet, important as these efforts are, they are not enough.
Many of the issues in which the poor have a vital

stake are not decided locally; many of the re-

help local people in accomplishing certain specifi-

sources required to combat poverty are not available locally. If citizen participation is to achieve
its fullest potential it must not be allowed to culminate in the neighborhoods but must extend to
the larger community as well.

cally defined goals which, despite their limited
nature, contribute to a better life for those in-

Present Efforts at Community Organization
and Development

responsibility of program planning and execution.
Organization at the neighborhood level can provide valuable assistance in accomplishing this.

Furthermore, neighborhood organization can

volved. The construction of elementary water supply systems, neighborhood beautification, and the
building of neighborhood centers are examples of

projects that are practicable for people acting
locally.

Through involvement and participation in activities of this nature, the poor can begin to capture a sense of belonging and responsibility. The

poor are lacking in more than material goods.
They suffer from acute feelings of helplessness
and insecurity. By giving the poor a voice and a
part in local neighborhood projects, we can begin
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As of 1957-58, there were an estimated 14,000
organizations whose prime concern was community and area development (2, pp. 15-19). This
included almost 2,000 community development
corporations and nearly 5,000 local chambers of
commerce and boards of trade, in addition to some
3,100 local planning and zoning boards. However,
many of these efforts are not "community"
oriented since they are often concerned with the
problems of a single function or interest within
the community.

agency itself; for many others, the CAA acts
merely as a broker. In the latter capacity, CAP
serves as a clearinghouse through which local
needs are matched with all Federal poverty programs. The range of programs for which the

Two Federal agencies have made concerted attempts within recent years to organize communities, at least partly for the purpose of combatting rural poverty.. These agencies are the Office
of Economic Opportunity through its Community
Action Program and the Department of Agriculture. Though each has its own distinctive method
of operation, the two organizations frequently

CAA's have assumed direct responsibility include
remedial reading, literacy instruction, job training, employment counseling, homemaker services,

health services, child development, and legal

share common objectives.

services.

The Community Action Program

The Department of Agriculture

Since its establishment under Title II of the

Several action agencies within the Department
of Agriculture have been involved in community
developmenfprograms for many years. The Farmers Home Administration, the Soil Conservation
Service, and the Cooperative Extension Service
are the agencies most closely identified with the
Departwent's work in this area.
In late 1966, the President directed the Secretary

Economic Opportunity Act of 1964, the Community Action Program (CAP) has served as the

principal action agency of its administrative
parent, the Office of Economic Opportunity
(OEO). Broadly stated, its purpose is to ". . .

provide stimulation and incentive for urban and
rural communities to mobilize their resources to
combat poverty . . ." 2 To accomplish this, OEO
makes grants to private nonprofit and public
agencies to cover up to 90 percent 3 .of the cost of
organizing and administering local Community

of Agriculture to (5)
(a) provide an "outreach" function by utilizing all the
ficilities of the Department of Agriculture field offices in
the task of assisting other federal agencies in making
their programs effective in rural areas and (b) take the
initiative in identifying problems of the rural communities which require the coordinated effort of various departments and agencies for their effective solution.

Action Agencies (CAA's). In practice, almost
three-fourths have been organized around private
nonprofit agencies, many of them created specifically for this purpose (3,p.28).
The CAA's may be formed to represent any
urban or rural area, including a State, metropolitan area, county; city, town, multicity unit, or any
sufficiently hombgeneous area, without regard to
political boundaries or subdivisions. Despite the
broad permissiveness of the legislatiim,' most are
organized along conventional political boundaries.

The Secretary thereupon directed the Farmers

Home Administration to assume primary responsibility for implementation of the "outreach" function in the field.
To accomplish this, the Farmers Home ,Administration, in combination with representatives of
other agencies of the Department of Agriculture,
have worked through Technical Action Panels at

Of the 513 CAA's funded as of September 30,
1965, about 60 percent were organized along

the county, area, and state levels throughout the
country. These panels are composed of representa-

single-county lines with the remaining 40 percent

evenly divided between city, and multicounty
units (3, p. 43). The number of CAA's has grown
rapidly since 1965 and now stands at around 1,040.

Of the approximately 620 CAA's now operating
in rural areas, about half are based in single counties and half in multicounties (4, p.
The central purpose of the CAA is to identify
local poverty problems and to develop programs

that will work toward their solution. Some of,
these programs are directly ,administered by the
2 Economic Opportunity Act of 1964 as amended through

Dec. 1, 1966. P.L. 88-452, Title II, Sec. 201.
2 The -Director may, under extenuating circumstances,
provide grants that cover the entire cost.

'

tives of several agencies of the Department of Agriculture in addition to representatives of other
local interests. Their purpose is to assist local people in identifying community problems, to coordinate Federal programs, including antipoverty programs, and to provide technical assistance in the
implementation of these programs.
The Rural Community Development Service
(RCDS) is the central liaison between the Department of Agriculture and other Federal agencies operating antipoverty programs. Operating under
direction of the Assistant Secretary of Agriculture for Rural Development and Conservation,
RODS is charged with providing Technical Ac123

tion Panels with information about relevant nonUSDA programs.
Another agency dealing with the problems of
community organization and rural poverty is the
Cooperative Extension Service. The Extension
Service is cooperatively administered by the Department of Agriculture, the land-grant univer-

sities, and county governments. It is not a line
agency of the Federal Government. Its original
purpose, as described in the Smith-Lever Act
which created it, was to
. aid in diffusing among the people of the United
States useful and practical information on subjects relat. .

ing to agriculture and home economics, and to encourage
the application of the same . . .

-The phenomenal increase in American agricultural productivity is in part a reflection of Extension's contribution to the achievement of this goal.
However, improving the productivity of commercial agriculture has been only one of several
challenges facing rural America. The elimination
of widespread poverty has been another. Though
Extension's responsibilities extend in many directions, their efforts to solve this particular problem
have been less successful than their work in other
areas. However, there is evidence that Extension
has recently made a stronger effort to deal with the
unique problems of the rural poor.
The Extension Service approach to community
organization and development differs from that of
the Community-Action Program in several impor-

tant ways. Education and the dissemination of
knowledge are basic to the Extension philosophy.
"Extending" information to and working coopera-

tively with people and their organizations"edueating for action"is Extension's central aim. A
spokesman for the Extension Service has said

their objective is (6)
. .
to involve as many people as possible within, an
area or region in educational programs which not only

develop awarenessand understanding of the problems and

opportunities, but which also provide them the knowledge and fools for taking necessary action.

level, though it may cooperate with other groups
in their initial organization.
In recent years Extension has served as an informational-,resource- and .has- helped. develop a
wide variety of community development programs.
At the present time, Extension has something less
than 400 full-time staff members at the county,
area, and State levels working on community resource development problems. They have contrib-

uted directly to recent antipoverty efforts by :
helping in the organization of several hundred
Community Action Programs, assisting in the development and implementation of over 1,500 CAP-

administered projects, training and supervising
professional and subprofessional workers employed by other agencies in antipoverty programs,

assisting in the establishment of Manpower Development and Training Act programs, working
with community and multicounty resource development committees, assisting several hundred
thousand low income homemakers in the more
effective use of the Food Stamp and Food Distribution programs, and establishing day the centers.

Strengths and Weaknesses of Present
Efforts

How successful or unsuccessful have these organizational efforts been in reducing poverty ?. Perhaps the most promising sign is the very fact that

we as a nation are giving more attention to the
problem. This is reflected in the multitude of new
Federal, State, and local efforts "to do something"
about poverty. The Economic Opportunity Act of
1964 and the expanded efforts of the Department
of Agriculture' are two specific illustrations of the
form these efforts are taking.
There is something very personal about poverty.

It is more than a material problem, it involves
human values, attitudes, and expectations. Its basic
elements can be dealt with only in a personal way,
through the involvement of the poor themselves.

In working toward this objective, the Extension
Service attempts to operate as a behind-the-scenes
catalyst, Working in this capacity, it provides educational support, often through existing community organizations, to individuals or groups wanting to develop community resources. The Exten-

Several programs, especially the major Federal
programs, have recognized the fundamental importance of this tenet and have incorporated it

sion Service does not itself assume any formal
responsibility for the operation or administration

tion of our inadequate understanding of the problerdand how to cope with it than with our lack of
respect for its importance.

of action programs or agencies at the community
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within their programs. Though they have not
always achieved success; they are to be commended
for their efforts. Their failures are 'more a reflec-

The Commission is -particularly impressed with
the success of the Community 1--ction Program on
many Indian reservations. The process of commu-

tend to see development in terms of raising the
aggregate income of an area through the attrac-

nity involvement on these reservations has succeeded in lifting the people's attitude from a feel-

Though the poor can sometimes benefit from the
creation of additional jobs, in the absence of coordinated efforts to upgrade job skills, the hard
core among their ranks stand to gain very little.
These :development groups do not normally seek
to involve the poor nor to alter the present distribution of person income; at least not in favor of the
poverty stricken. Reductions in the extent of local
poverty are almost incidental to the major objectives of these groups.
The manner in which existing community organization efforts have been structured has also been
a source of difficulty. There has been a critical lack
of attention given rural areas. The initial mistake
has often been to separate programs into two neat;
but largely disfunctional, componentsrural and
urban. The case against this dichotomous approach
has already been made. But over and above this
problem there has been a basic inequity in the allocation of resources between the two. The rural
poor have been seriously shortchanged. In some
cases this can be traced to program administration ;

ing of despair to one of genuine hope. We suggest
that the Indian experience be studied for lessons

that might be of value in other contexts. In this
regard, we commend the reader's attention to the
published report of the hearings held before this
Commission (7).
It is also encouraging that some programs have
recognized the importance of institutional as well
as economic barriers. There is ample evidence that
many local institutions, North and South, are un-

able or unwilling to forthrightly address the
problems of local poverty. Racial and ethnic discrimination is still a serious impediment. Some

community organization groups have demonstrated surprising resourcefulness in 'working
around theca 3arriers.

These are the hopeful signssigns that we are
beginning to move in the right direction. But there
are other indications that warn against complacency or overconfidence in our past record or our

tior of industry and the creation of new jobs.

present course. The fact remains that 14 million
Americans live in rural poverty. Why is this ?
Where have our programs failed ?

iri other instances the exclusion has been legislative.

Fundamental to any successful decision-Making
process is the identification and delineation of ap-

Problem. The environment in which rural poverty
exists' is a particularly forbidding one. It is characterized by : (1) a dispersed population, making
communication and organization extremely diffi-,
cult; (2) an absence or deficiency of public facili-

propriate objectives. Present programs are. riot
doing well in this regard. There is considerable
confusion over the goals of community development. Some groups appear to be interested in
organizing members of a community almost for
the sake of organization alone. In such cases, organization tends to become an ends in itself. While
there is merit in viewing organization as an inter -.
mediate goal,_without a program leading to more
tangible results, the involvement and 7- ape being
sought might instead yield increased .2..-astration

One of the leading reasons that rural poverty
has been slighted lies in the very nature of the

ties and services; (3) a scarcity of local leadership and exi?ertise; (4)' a deepseated resistance to
change; anti (5) a local power structure that often
'stands unalterably opposed to any outmigration of
population. These obstacles make the problems

of rural ?overty that much more difficult. Ad-

and despair. Organization only begins the proc-

ministrators and legislators have 'therefore ,weep
;reluctant to devote scarce resources to a problem
about which they know so little. Ag a result, the

ess. The Commission fears that a combined lack of

rural poor have received less attention when in

leadership, expertise, and resources have caused
many rural Community Action Agencies to fall
prey to this dilemma. Many ofthe Department of
Agriculture's efforts to coordinate its agencies,for
antipoverty and development purposes at the local
level have suffered from similar problems:

fact they require more.
AnOluell problem concerns the fragmented and
localized nature of many community organization
efforts, We appreciate the importance of involving
people at the neighborhood level. These projects
can serve an extremely useful purpose in better-

Other community development groups, particularly those associated with commercial interests,
have a much different orientation. These groups

ing resent environmental conditions and instilling a. sense' of community involvement. This is
the place to start. But it is not the place to stop.
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Many of the major societal decisions affecting the
well-being of the poor are made at higher levels
in society, beyond the village or county boundaries.
The provincial nature of most organizational efforts is obviously attributable in large measure to
the difficulties of organizing on the basis of a suffi:
ciently large area. The price of formIng on a larger
area basis is a looser, less intimate organization;
however, the'price of not forming on a larger base
is a less effective and largely powerless organization. Clearly, some form of organization is needed
at both levels. Yet, it seems to us that too many of
the limited resources of both the Community Action Program and the Department of Agriculture
are being expended on projects that are too restricted in scope.

An additional weakness concerns the use of
existing organizations and expertise in combating
poverty. Some groups make every effort to work

through existing organizations, public and private. Others avoid working with local authorities
entirely. The Cooperative Extension Service and

the Community Action Program have largely
taken opposite routes in this respect. While the Ex-

tension Service endeavors to work through the
"establishment" whenever possible, CAP tends to
avoid joining forces with the established power
structure, especially in rural areas. A more flexible

approach would seem to be in order. Local and
State authorities can and should be used more
effectively than they have been to date. On the
other hand, indifference to the plight of those
in poverty by these same authorities should not be
allowed to serve as a deterrent. Both approaches
have their time and place; but circumstances, not
an inflexible agency philosophy, should be the
deciding factor.
Staffing has also been a major source of difficulty
in nearly all cases. The Community Action Program has suffered at all levels from an -inability

to attract enough competent personnel. In large
measure, this failure can be traced to a combination of inadequate standards and job insecurity.
The Cooperative Extension Service has suffered
from a different sort of staffing problem. Though
it too employs many capable people, Extension
has historically focused its attention on commercial agriculture and the problems of commercial
farm families. Therefore, many of its employees
have neither the ability nor the inclination to work
with the poor.
The Farmers Home Administration is afflicted
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with a similar problem in its county committee
structures. The objectives of the Farmers Home
Administration have changed radically since the
agency's establishment. The FHA now serves all
parts of the rural sectorfarm and nonfarm. Yet,
the three-man committees that evaluate programs
at the local ,level are sometimes ill-prepared to

evaluate projects that do not directly relate to
commercial 'agriculture. We suggest that the FHA
give prompt attention to achieving broader representation on its local committees so they might
more effectively deal with nonagricultural
programs.

Recommendations
The Commission encourages and supports the
many development efforts on the part of numerous
public and private organizations working in rural
areas. While some of the programs can have an
impact on problems of poverty, the goals tend to
be short run, and the programs often fail to be
integrated with an established, overall planning
program. The Commission also applav ds the effort
being made under numerous auspices to involve

local people in the planning process, for it feels
the participation and involvement of local people
is an essential part of any successful antipoverty
program.
The Commission believes the following principles offer an appropriate guide in framing programs and policies designed to improve community organization : 4

(1) Activities and projects undertaken must
correspond to the basic needs of the community
and to the expressed needs of the people.
(2) Though local improvements may be
achieved through unrelated efforts in several fields,

comprehensive community development requires
concerted action in the establishment, of multipurpose programs.
(8) Change in the attitudes of people are often
as important as the material achievements of community projects during the initial stages of
development.

(4) Community development should aim for
increased participation of people in community
affairs and revitalization of the existing forms of
local government.
4 Adapted,from the United Nations Economic and Social
Council, Report on Concepts and Principles of Community
Development and Recommendations on Further Practicle

Measures to be taken by International Organizations
(New York :1557), p. 13, mimeographed.
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(5) The identification, encouragement, and
training of local leadership should btu a basic objective in any program.
(6) The resources of voluntary nongovernmental organizations should be utilized as fully as possible in community programs at the local, State,
and national levels.
(7) To avoid unnecessary overlap and duplication of effort and to encourage maximum effectiveness, all related programs should be closely
coordinated.
(8) To be fully effective, community development projects require assistance from higher levels
of government--State and Federal,
(9) Economic and social progress at the local
level necessitates parallel development on a wider
regional and national scale.
(10) Implementation of a community development program on a national scale requires : adoption of consistent policies, specific administrative
arrangements, recruitment and training of personnel, mobilization of local and national resources, and organization of research, experimentation and program evaluation.
In the recommendations to follow the Commission assuLtie2 that overall social and economic
planning to be effective must be done in an area
large enough to provide a reasonably comprehen-

sive measure of social and economic unity and
-viability. Yet, the Commission is also committed

to the necessity of broad representation in the
planning process on the part of all subareas, interests, and action agencies already at work.

The Commission recommends-

1. That government agencies with the responsibility of fostering community organization and development expand their efforts. In
doing so they should revise their approach to
provide two coordinated sets of programs, one
to meet.needs at the local level and the other
to accommodate areawide needs.
Community organization can perform useful
functions at both the local and the area levels.
However, the nature and scope of these functions
are fundamentally different. It is vitally important that Federal agencies operating programs in
this area recognize the importance of this distinction and make every effort to be responsive to it.

The Commission also "recomniends-

2. That community development councils
broadly representative of all interests in the
area be formed.
These councils should: be formed in the context
of the area development districts described in the

preceding chapter of this report. They may be
established in a variety of ways. When feasible,
the councils should be formed in conjunction with
a district governing board. When this is not feasi-

ble or when there is no governing board, State
government should assume responsibility for
forming the councils.

The responsibilities of the councils will vary,
depending upon whether or not a governing board
has been formed within the area. If a board exists,
the council's duties should include the identification of problems in the district, the suggestion of
solutions to problems, the provision of a link and

communication channel between the governing
board and the people, and the review of development proposals emanating from the board. If there
is no board, the councils should assume the addi-

tional responsibilities of drafting district plans
and laying the groundwork for the formation of
a district governing body.
A community development council should represent all interests, including the poverty stricken,
labor, industry, government, agriculture, religion,

education, health, welfare, locality of residence,
and existing action agencies. To insure that all

interests and points of view are adequately
represented, the Commission suggests that an
organizational plan be submitted with that of the
governing board for review and approval by the
appropriate State and Federal agencies. The council should be large enough to represent all interests,
but small enough to be operationally, effective.

To help the development council carry out its
duties more effectively, the Commission suggests
making the council's chairman a voting member
of the district governing board, when that body
becomes operational.
The CoMmission recommends

3. That the Office of Economic Opportunity.
take the following steps designed to improve
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the operational effectiveness of its Community

Action Program in rural areas:
(a) Reorganize Community Action Agencies

(CAA's) along multicounty lines consistent
with the area development districts described
elsewhere in this report whenever feasible, in-

suring that both rural and urban areas are
encompassed within each and, at the same time,

maintaining the existing neighborhood structure as the basic unit upon which the multicounty organization is founded.
(b) Require all CAA's, in cooperation with
the planning bodies of area governments, to
--submit for approval by OEO a detailed plan of
their proposed activities within 1 year of their
funding.
The COmmunity Action Program does not presently require its CAA's to prepare a comprehensive plan. Though some planning is done using the
agency's "program development" grants, it is
rarely of acceptable quality. The Advisory Com-

mission on Intergovernmental Relations has
termed the absence of planning requirements a
"serious omission" (8, p. 16 6) . The Commission
concurs and suggests that, with the help of outside
technical assistance, all CAA's be required to pre-

pare comprehensive plans, including a detailed
inventory of local resources, existing public and
private programs relating to antipoverty work,
local needs, alternative means of meeting these
needs and estimates of their respective costs, and a
desired course of action. The Commission further

suggests that OEO provide grants for this purpose and that appropriate safeguards be attached

the ranks of the poverty stricken whenever they
can be effectively used

(e) Strengthen CAA ties with units of local
government by operating through these governmental bodies whenever feasible.

(f) Require periodic evaluation of all major
programs by both internal research organization and impartial consultants from ou*side the
agency.
(g) Develop and efInimunicate to the CAA's
a clearer, more specific sense of the Community

Action Program's purposes and the ways in
which these purposes might be achieved.
Though 0E0 has made many laudable attempts
to identify its objectives, it has not always succeeded in communicating these to local and regional offices. There is frequent confusion and misunderstanding among its personnel at these levels.
While the Commission respects the importance of

local autonomy and flexibility in achieving community action, it is convinced that the Community
Action Program would benefit from a more specific
sense of direction.

(h) Develop techniques and programs and
employ personnel specifically trained and
oriented toward working with the r Iral poor
and the unique problems of rural poverty.
(i) Form a staff of rural specialists, knowledgeable in various subject areas relating to
rural poverty, to serve in an advisory capacity

to the Director of the Office of Economic

to insure that the monies are used exclusively for
this purpose.

Opportunity.

(c) Require CAA's to seat on their governing
boards representatives of all local, State, and
Federal agencies operating anti-poverty related
programs within their jurisdictions.

legal aid assistance to all parts of rural America, particularly the rural South.

For CAA's serving rural areas, it is particularly
appropriate that the Department of Agriculture's
Technical Action Panels and the Cooperative Extension Service be represented on these bodies.

(j) Extend community organization and
Organization and legal aid are two of the principle mechanisms by which the poverty stricken
can obtain access to the rights and responsibilities
of the larger society. The "Grass Roots" program;
5 Operation "Grass Roots" is an OEO program, patterned

after the Medicare Alert program, that employs teams of

community aids "to inform rural and small town low-

(d) Adopt more rigorous standards in the
employment of professional staff and assure
employees a greater degree of job security.
And, encourage the Community Action Pro
gram to employ subprofessiimals drawn from

income families about benefits available to them in their
community, assist them to form area councils which can
influence the conduct of their county's anti-poverty effort."
Operation "Grass Roots," (Office of Economic Opportunity,
Regional CAA Bul. SFR-45, San Francisco, Calif., May 8,
1966).

3i*

now being, operated by CAP on the West Coast,
and the use of itinerant lawyers may prove pudeularly helpful in achieving these objectives. The

zramsrural and urban. Though rural poverty

"Grass Roots" program offers a unique opportunity
to mobilize the social energy of the poor themselves
through employment as community aids, A legal

ject to a treatment entirely separate from urban
poverty. Solutions to rural and urban poverty are
inextricably bound together. Organizing along
separate rural-urbn lines only delays realization

aid program using itinerant lawyers might also
assist in bringing legal justice to those who are

has its unique problems which, in turn, must be approached through unique programs, it is not sub-

of our ultimate goal.

now denied it.
The- Convmi ,98im oectmonends-

The
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strengthening and clarifying the relationship

5. That the duties and responsibilities of the
Cooperative Extension Service within landgrant universities be broadened and strength
ened to encompass a wide range of major social
and economic problems, including those associated with rural and urban poverty, regional

programs.

disciplines that can be effectively employed in

These agencies bear primary responsibility for
Federal efforts at community organization in rural
areas. Their functions are closely related. Yet, the
degree of cooperation. and coordination between

,within the Extension Service.
If it is not feasible to achieve these purposes

the agencies is extremely weak. The Commission is

that the university assume direct responsibility
for the immediate development and operation
of a full universitywide extension program.

4. That an interagency coordinating committee composed of representatives of the Office of
Economic Opportunity and the Department of
Agriculture be established for the purpOse

between their respective rural antipoverty

concerned that this lack of knowledge of each
other's programs and pufposes severely damages
the effectiveness of the programs of both agencies.
It must be recognized that each agency hos-a role

to playin close cooperation with the other.
The collective expertise of the Department of
Agriculture can be most effectively employed in
working on those poverty problems that relate
specifically to agricultural production. This is the
function for which Agriculture's particular COMbination of talents is best suited.
The Cooperative Extension Service occupies a
unique position and can play an important part in
antipoverty efforts. Its basic function has been to
reach out from the Federal Government and from
the lai.d-grant colleges to provide citizens with a

fuller understanding of their environment and
with information and skills to help people solve
their problems. The experience accumulated by the
Cooperative Extension Service can be, profitably
employed beyond the farm gate and even beyond
the rural setting. For this reason, we urge that the
Extension Service become more closely affiliated
with, the Office of Economic Opportunity.
The Office of Economic Opportunity should bear

ultimate responsibility for serving as the coordinator and catalytic agent of all antipoverty pro-

development, and urbanization; and that all
dealing with these problems be represented
through a reorganization of the Cooperative
Extension Service, the Commission recommends

6. That State Cooperative Extension Servr
ices

(a) involve the State offices of the Office of
Economic Opportunity in the planning of Extension poverty programs;
(b) require their local Extension committees
to include representatives of the local CAA;

(c) require their local and area offices to
work with CA.A's ;

(d) train their personnel adeqdately for the
quite different demands of poverty work and
the other aspects of a broadened role as recommended above ; and
(e) restructure local Cooperative -Extension
Service programs on an area development district basis.
It is the belief of the Commission that the strategy for solving society's problems implicit in the
direct action approach of 0E0 and the less direct
educational approach of the Cooperative Extension Service are both legitimate andl'necessary to
the solution of the problems of poverty. The Commission believes it extremely important that the
Office of Economic Opportunity, the CoOperative

Extension Service, and other groups. Using these
different strategies learn to appreciate each other's
roles and to cooperate.
The C onwn4sian recommends-

7. That the Federal Government finance
training program for employees of public and
private agencies conducting community and
regional development programs.
These p'rograms could be provided through those
colleges and universities best qualified in the relevant fields of study. The Commission suggests that
agencies active in community, and regional devel-

opment participate in design of the curricula and
that grants be made to cover the expenses of both
the institutions and the participants taking part
in the program&
While some instruction might be at a professional level, a great deal of useful information can
be disseminated through subprofessional short
courses and workshops. Special attention should be

given to the training of professionals and sub-

These guidelines-should be designed to encourage

training. programs that would foster a mature,
responsible, and imaginative approach to problem
solving. At the same time, extreme care should be
taken to seethat the guidelines do not stifle or inhibit the realization of creative change.
Social change necessarily gives rise to expressions of antagonism and animosity. It is essential,

therefore, that the individuals involved in these
programs adhere to the very highest standards of
personal conduct to ensure that the program's success is not jeopardized by their actions. The adoption of training program guidelines would, in our
opinion, contribute to the accomplishment of this
objective:

The Commission recommends-

8. That an interagency council composed of
representatives of all State and Federal agen-

cies operating programs within the area be
established within each area development
district.

professionals for antipoverty, planning_, and economic development work.
We would also suggest that appropriate Federal
agencies be given formal responsibility for estab-

The council, would have a twofold purpose. First,
it would serve as a central coordinator or clearing-

lishing and administering broad guidelines for
these training program& For example, responsi-

district's community development council. Second,
the council would serve as a training laboratory for
the development of techniques for more effective
interagency cooperation for community organization and development.

.

bility for training programs relating to anti
poverty work might rest with the Office of Economic Opportunity.

house for all State and Federal program& In this

capacity, the council chairman or cochairman
could sit as government representatives on the
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Memorandum. of Reservation by Robert A.
Roessel jr. concerning Chapter 11
While I completely support the thrust of this
chapter, I feel it does not go far enough in encouraging local involvement and participation. In

my opinion, the chapter is too concerned with
standards and organization and not concerned
enough with the hopes and aspirations of the poor

people. In my estimation, the Chapter should

In order to replace hopelessness with hopefulness, the rural poor must see, feel, and be engaged
in the programs they themselves develop and operate. The principle of community development
listed in the chapter and adapted from the United
Nations Economic and Social Council are, in my
estimation, part of the most powerful and most
important section of chapter 11. Massive programs
controlled in distant localities may change the outward elements of a community, but they will rarely

highlight and focus the Commission's concern on
human resources and the vital role the rural poor
must play, not only in the identification of problems, but also in the development and implementa-

change the hearts of people. We must be willing
to gamble on the poor and support their efforts in

tion of programs.
While it certainly is true that rural society as
we have known it in the past is rapidly changing,

solve the problems facing the rural poor. In a very
real and direct way the rural poor must have the
right even to be wrong.
The absence of emphasis on utilizing American
youth is another shortcoming of chapter 11 in my

I feel we can retain many of the values which gave

meaning and significance to rural he in the past.
Surely, with the mechanization of farm work and
all the modern improvements in agriculture, it is
still possible for rural America to preserve the
heart and soul which so uniquely contributed to the
growth and dignity of this :nation.

The problems identified in the chapter with
respect to the need for an enlarged outreach of
previously smaller communities are correct and
proper. I feel that the vitality and significance of
rural involvement and participation must not be
lost in the Proces& As this chapter points out, citizens can : contribute to the identification of problems and the development of new perspectives on
those problems; provide advice on proposed programs, keep government officials on their toes, and
serve as a communications link. Furthermore, the
rural poor can and must be involved in the develop-

ment of the various programs designed to assist
them in their communities. However, citizen involvement and participation does not, in my opinion, receive adequate emphasis in this chapter. My
concept of the role, of the citizen is an active and

dynamic one, wherein both the identification of
problems and the development of programs originate at the local level:

improvement and participation. The "father
knows best" attitude has never, nor will it ever,

opinion. Today in a world full of frustrations,
anxieties, and disillusionment, American youth
must be challenged to be involved in service
oriented programs. The greatness of our nat:on, in
large measure, depends on the concern for others
that can be developed and encouraged in all Americans. The success of Peace Corps type programs

conclusively demonstrates the large number of
Americans of all ages who have a sense of dedication and a desire to serve. I feel a chapter dealing
with community deielopment and human resources

should challenge American youth of all ages to
respond to the needs of others through service in
programs directed at their improvement I believe
attention should be directed toward finding Americans who have a sense of service and a commitment

to the needs of others. Surely, this great nation
has individuals who are motivated not only by
material blessings but also by need and a desire of
service to others.

Summarizing, my reservation to chapter 11 is
not one of substance but rather of degree; I feel
it goes down the road in the right direction, but
does not go far enough.
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Conservation and Development of Natural Resources
America has been, and continues to be, blessed
with an abundance of natural resources. These resources provided the raw materials for America's
leadership in the industrial revolution, provided
the base for developing the world's most productive

agriculture, and contributed immensely to our
dramatic economic progress.
Nevertheless, much of our rural poverty has its

roots in the way the benefits of our natural re
sources have been distributed. The geographical
location of water, land, mineral, and other resources affected both settlement patterns and the
location of growth centers. Early in settlement,
the Appalachian and Ozark regions were sparsely
populated. However, these and other areas of the
country became overpopulated in relation to the

natural resource base and available economic
opportunities.
Many of our schools and public facilities were
paid for by taxes levied against natural resources.;
Where public income from these resources has been
low, because of the limited resource base, the re-

sulting small investment in schools and other
public services has contributed to rural poverty.
The highly unequal distribution in ownership of
land resources in many areas of the South, stemmina from the plantation system, also has con
tributed to rural poverty.
As the country developed, access to income from

Natural Resource Programs
Up until about the turn of the Nth century, our
natural resource policies related principally to
disposal and settlement of the public domain and
to development of rivers and harbors for navigation. Our current arra3r of Federal and State natural resource programs can be attributed directly
or indirectly to the conservation movement which
began about 1890.

Currently, Federal investment to conserve,
develop, and manage our supply of soil, water,
timber, mineral, marine, and wildlife resources
approaches $4 billion annually.1 About CO percent
of this total is investment in water and related land
resource development, Federal investment to conserve and develop privately owned farmlandfor

example, irrigation, drainage, flood control, and
erosion controlamounts to about three-fourths of:
a billion dollars annually. A similar amount is
spent annually in developing and managing publicly owned lands, but little of it is directly related
to developing natural resources for our increasingly urban industrial economy.
The natural resource programs were not conceived initially as programs to increase the incomes

of low income families. Their objectives were to
conserve and develop natural resources for the
well-being of all Some, sucii as the Tennessee Val-

natural resources became a less important factor
in income distribution. The majority of Americans

ley. Authority, however, have had associated objectives of increasing income and employment of
low income people. The Tennessee Valley Author-

now derive none of their income directly from these

ity employed these people directly in project
construction until World War II.

resources. However, the patterns of growth definitely were influenced by the location of natural
resources. These patterns have had perpetuating
impacts on economic development and income dis-

tribution. Many people now highly dependent on
income frian their own labor in natural resource
industries are in a state of poverty. The technological explosion in these industries has increased
the skill level requirements of labor used and has
decreased total employment, particularly in mining
and agriculture.

The Civilian Conservation Corps had the twin
objectives of conservation and development of
natural resources, and employment of the nation's
youth. These young people, with the help of those
in various other emergency work programs during
the great depression of the 1930's, developed trails,

roads, bridges, lodges, parks, timber stands, and

other long-term improvements to our natural
environment. Many of these improvements still are
1 Derived from appropriations for fiscal year 1966
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national assets. During the peak employment
period of 1985-41, about 150,000 man-years of
labor per year were devoted to the development of
natural resources by the work groups.2
The resource conservation and 41.:,:eiopment
projects administered by the Soil Conservation
Service represent another kind of public effort to
stimulate growth of rural areas. These projects
emphasize land treatment, land use adjustment,
watershed development, development of outdoor
recreational areas and facilities, and development
of natural resource related industries.
Acceleration of public works projects has been
one of the instruments in full employment policy.
Much of this increased investment has been made
in economically depressed regions with the expectation of increasing employment of people in those

regions in project construction. Public works
projects also are expected to add to the potential
for regional economic development Reclamation,

small watershed, and river basin development
projects frequently owe their justification to expected contributions to local and regional economic
development.

About a decade ago, the Outdoor Recreation
Review' Commission brought national attention to
the needs and potentials of recreational develop-

ment. rrograms to implement this interest have
been initiated. Also, increased emphasis has been
put on recreation es a purpose in river basin and
watershed development.
A growing public concern has emerged about the
quality of our natural environment. Our highway
beautification program ie
of the outgrowths of
this concern. Ste to and local go vernments also have

stepped_ lip their efforts to improve their natural
environments. Other examples are increased efforts
in Water pollution abatement, wild river programs. and Green Thumb.
Thumb, Inc., is a bubsidiary of the National Farmers
but it is funded. by the
Oillep. of Economic OpprOnnity, State governments, and local groups. Green Thumb is a pro
gram to employ retired farmers in highway beautification, public park improvements, and related
work. Currently, the program operates in seven
2 Summary of estimates provided by Forest Service,
Soil Conservation Service, National Park Service, Bureau
of Sport Fisheries and Wildlife, Bureau of Reclamation,

Bureau of Land Management, and Bureau of Indian
Affairs.
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States--Arkansas; IndianitiMirmarotarNew
seyi Oregon, Virginia, andliTisconsin.

Elrfnig for the -Green Thumb program, there
nas been little direct association between-programs--to improve our natural environment and programs

to reduce rural poverty. But the Green Thumb
program is meager in relation to the needs-and -opportunities for improving our natural environment through public employment.

Problems and Recommendations
Natural resource investments can help the rural
poor in areas where they live, through the contri

hutions these investments make to sustained
growth. Some of these investments are necessary
to area economic development; some help people
in areas where the investment is made, but hurt
people in other areas; and some may create false
hopes as to 0.-11r contributions to increasing income sm:i employment of the rural poor. The latter,
ia particular, is exemplified by the expectation. of

employing the rural poor in large-scale construetion projects. Available evidence indicates that
little, if any, direct employment of the unskilled
rural poor occurs in this construction.3

Thus, we direct our attention to other possibili-

ties of helping these people through natural resource development.
In relating natural resources and area economic

development, the Commission is concerned primarily with adequate supplies of water, recrea
tion areas, and facilities, and with improvement in
the natural environment of rural areas. Emphasis
is on bringing about a closer relationship between
plarining and administration of natural resource
projects and area economic development. Major
attention is given to employnaent of the rural poor
in improving our natural environment. Development of farmland is considered in a broader context than area economic development because of the
widespread consequences of public investments for
this purpose.

Development of Water for Area Growth
The Commission believes that -water resource
investments should emphasize pollution abatement,
municipal and industrial water supplies, and recreation more than they have in the past. No longer
Derived from unpublished data on wage rates in local
areas of eastern Kentucky provided by the Department of
Labor.

can we take for granted a 'cheap and plentiful
supply of water. Ample supplies of good quality.
water for municipal and industrial uses for our
growing population centers are increasingly expensive to achieve. Yet, water is necessary to their
growth.
Many rural -communities having -potential as
growth centers, or actually designated as such,
are 'without Supplies Of the quarititY and quality
of water needed to provide for their envisioned
growth. Development of supplies of Water for
anticipated or planned growth of small to mediumsized urban -centers does not assure realization of
this grovith. However, programs designed to develop those centers must includ'e water resource
velop

projects -where maple supplies do not already
exist,

A. major problem in supplying water to areas
in support of future growth is the inflexiliility of
our water institutions. In river basin development
we have given prioritY to the traditional purposes
of navigation,Irrigation, hydroelectric power, and

flood control.' Water law has emphasized, theie
purposes at the expense of purposes more -relevant

to the modern "economy. The critical future demands for water will be for municipal, industrial,
and related uses.

National demand for municipal and induitrial
water supplies is expected to more than triple by
the year 2000. Paralleling this increased demand
will be the need 'for greater amounts Of Water for'
pollution abatenient and recreation. Much of the
need for increased Supplies of water will occur in
developing rural' areas.
This ComMission concurs with the Presiden t's

recommendation to the Congress in his budget
message onJanuary 24,1967 :
Illany regions of the country are facing increasingly
critical problems of adequate supply and efficient use of
water. I urge proMpt enactment of legislation to establish
a National 'Water CoMmission 'to assess our major water
problems and develop guidelines for' the most effective .use
of available water resources:

The Commission on Rural Poverty believes that
new directions 'in national water resources policy
are needed, with a reordering of priorities in pur-

poses of water resource development--to give
greater emphasis' oh municipal and industrial
water supplies to Support the growth of rural
areas.

Current planning for investment in water resource development for .urban uses is based pri-

marily upon past trends in growth of the urban
areas. It takes little account of the possible effects
of programs designed to change the past patterns
of growth, such as area economic development
programs. Current planning for water resource
investments is oriented to maximize the physical

development of water in river basins, with the
traditional purposes of water development receiv-

ing major emphasis. We believe this planning
should be coordinated more closely with planning
for the development of area development districts.

The Commission recommends-

(1) That planning and administration of:
water resource development for municipal, in
dustrial, and other uses be consistent with objectives of economic development within area
development districts.
Water and Sewage Systems

A large and growing proportion of our water
resource investments is for establishing water and
sewage systems. Much of the planning for, these
facilities is done independently of area development' districts or regional economic development
planning.
Adequate water and sewage systems do add to

the attractiveness of communities for new businesses or industries. However, other factors such
as available labor supply, transportation, and markets loom large in these location decisions. This
Commission recommends elsewhere an emphasis on

growth centers and their satellites in planning. for
economic development of area development districts. The Commission believes planning for water

and sewage systems should be integrated with
planning for the area development districts.
Where public funds for water and sewage facilities are limited, they could be used more efficiently for establishing these facilities either in
the larger towns or in towns expected to experience

the greater growth in population with economic
development within the area development districts. In this development process, many of the
hamlets and villages will continue to decline in
attractiveness as places for business or industrial
establishments, or as places to live, and adding new
water or sewage systems will not reverse the trend.
Others will become part of the structure of growth
of the area.
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To date we have a limited amount of research

The COM11488i071, recommends

information dealing with social values of improvements in our natural environment such as highway
beautification, leveling and establishing vegetation
on strip-mined areas, and clearing debris and unwanted vegetation from public view.'

(2)(a). That area development districts take
leadership in planning of water and sewage
systems for communities within their boundaries, and (b) that primary emphasis in use of
loans and grants for developing these facilities
be given to communities with substantial potential for growth.

In order to establish priorities in the use of

limited resources for public investment to improve
our natural environment, we need some guidelines
for allocating a total investment among various
purposes.
Recreation development and other investments
in our natural environment add to the attractiveness of an area for economic development. However, the primary purpose of these investments is
to enhance our enjoyment of the outdoors. These

Improvement of the Natural Environment
The public lands contain about half of our timber resources, nearly half of the land area used for
grazing, all Of our public parks, a high proportion
of all of our recreational areas and facilities and,
of course, our roads and highways. These lands
comprise a significant component of our natural
environment.
Opportunities for additional public investment
to conserve and develop these lands include road,
trail, and bridge construction; reforestation and
timber stand improvement ; development and improvement of recreation areas and facilities; vegetation improvement and erosion control ; and highway beautification. Any action to improve the
quality of our natural environment could begin
with additional investment to conserve and develop our public lands. Much of this work could
be done by unskilled rural people.
The Federal agencies with responsibilities in administration of conservation and development of

investments have potential of creating assets

transcending the values reflected by increases in
local area income. The economic benefits resulting
from our recreational expenditures are more widespread than those contained within local areas. In
addition, there are values to improvements in our
natural environment not captured by our economic
systeth.

By conservative estimates, the demand for out-

door recreation will triple during 1960-12000.8

Part

of this increase in demand arises from increase in
population, and part from an increase in leisure
time. Most of the increase' in demand will occur

near present and growing population centers.

natural resources estimate they could employ,

Thus, the greatest need is for recreational facilities
for frequent visits such as day, overnight or week-

productively, about 75,000 additional man-years of

end tripsnot more national parks, hundreds of

unskilled labor per year for the next 20 years.
Most of this labor would be used to bring about

miles from population centers.

The Commission recomnzend8

improvements in the natural environment.

The reports of the Outdoor Recreation Commission, and many other studies,4 give- us cause
for concern about whether our, rate of investment

in outdoor recreational areas and facilities is
adequate.

The 'staff of Resources for the Future, Inc. has
projected timber and timber product shortages to
begin hear the year 2000.6 The Forest Service projects shortages well before the year 2000.6
4 For example : MARION CLAWSON AND JACK L. KNETSCII.
ECONOMICS OF OUTDOOR RECREATION. The Johns Hopkins

Press, 1966.
Hans H. LANDSBERG, ET AL. RESOURCES IN AMERICA'S

.

(3)(a) That public service employment be
expanded by employing the rural poor in developing our natural environment, especially
outdoor recreational facilities in areas near the
present and growing population centers; and
(b) that the priblic agencies with responsibilities in improving our, natural environment
sponsor studies to develop guidelines for determining priorities for specific kinds of environmental improvements.
Some problems in developing. this information were

FUTURE : PATTERNS OF REQUIREMENTS AND AVAILABILITLES,

well expressed in a Department of the Interior publi-

1960-2000. The Johns Hopkins Press, 1963.

cation : SURFACE 3/LIFTING AND OUR ENVIRONMENT.

V.S. DEPARTMENT OF AGRICITI/TURE. LAND AND WATER
RESOURCES, A POLICY GUIDE. 1962.

11-12.
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4 CLAWSON AND KNETSCH, op. cit., e.h. 7.

1967, pp.

In addition, we have several million more acres

Acquisition of easements and rights of way for
new recreational areas and facilities will be required to implement the first part of this recom-

of cropland which can be converted to more intensive use when and if needed.
At the same time, the Federal Government, in
pursuing a policy begun in 1902, appropriates

mendation in malty of the area development
districts.

large sums of money each year to reclaim and
develop land for use in growing farm products.

Resource Conservation, and Development
Projects

The active resource conservation and developinent projects are located hi about 20 Mu lticounty
areas, most of which are depressed' rural areas, or
areas with high rates of unemployment. The
objective is to increase income and employment of
people in these areas through'. conservation and

development of natural resources and naturalresource-related industries.
The heavy emphasis on 'increasing farm production and closely related indirstties is questionable.

With continued high rates of technological advance, employment in agriculture will continue
to decrease. Depressed areas with people highly
dependent upon agriculture need nonfarm and
nonnatural resource industry job opportunities.
Sustained economic development of the areas
requires this industry reorientation.
Much of the work in resource conservation and
development projects does add to the quality of
the natural environment, but these projects should
be oriented more to this purpose. Also, the planning associated with these projects could be, and
ought to be, more closely associated with economic

development planning for area development
districts.

The Commission recommends

,

(4) That the resource conservation and de.
velopment pkojects emphasize water supply,
recreation, and improvements in the natural
environment in accordance with plans for economic deirelopment of area deielopment
districts.
Do We Need More Farmland?
Currently the Federal Government spends more
than a billion dollars a year ($1.2 billion in fiscal
1966) to keep land out of production. This expenditure enables farmers to hold out of production
about 40 million acres by programs of cropland
diversion, conservation reserve, and cropland adjustment. This acreage is available for use whenever we need bigger supplies of farm products.
.

.

Much of this reclamation and development is made.
possible by developing water supplies for irrigationoisually as part of a multiple-purpose project
which also may involve flood control, power pro-

duction, and other purposes. Justification of the
public cost of such projects (since .a substantial
public subsidy is involved) often depends primarily upon estimates of public benefits from the
development of farmland.
That there may be local benefits is well established. Persons who live within a project area do
stand to benefit from the development of farm.

land, especially if they arelandowners.

Such development, however, may. generate
greater national costs than national benefits. Also,
the use of scarce supplies of water for irrigating
farms may sometimes deprive the locality of water
for a higher value use.
In considering the question of national benefits
versus national costs, we have to keep in mind that ;
the aggregate national demand for farm products
increases at about the rate of population increase.
Increases in farm production:exceeding the population increase must be accompanied by corresponding decreases in production somewhere else,
unless the surplus is stored or exported. The areas .
losing production because of land development are
those with the least advantage in farm. production.
They contain a high proportion ofour rural poor.
Studies estimate that accumulated public invest
ment in. Federal reclamation projects in the West-,'
ern States up to about 1955 has been responsible

for displacing 5 percent of the farmworkers in
the Southeast, the area with the largest concentration of rural poverty.°
Cotton arid vegetables produced on newly' developed lands in the West compete directly with
production of these crops in the Southeast.
The value of cotton produced on Bureau of Reclamation irrigated lands in 1965 exceeded the
value of cotton produced in the three States of

Florida, Georgia, and South Carolina in 1964.
° GEORGE S. TOLLEY. RECLAMATION'S INFLUENCE 40N THE
REST OF AGRICULTURE. Jour. Land Eton., May 1959.
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The value of vegetables produced on these irrigated lands in 1965 was 60 percent higher than the

value of vegetables sold by farmers in the entire
southern region, except Oklahoma and Texas, in
1964. Oklahoma and Texas contain Bureau of Rec-

lamation projects. The total value of crops produced on Bureau of Reclamation irrigated lands
in 1965, amounting to approximately $1.5 billion,

was about one-third the value of all crops marketed by farmers in the southern region, except
Oklahoma and Texas, in 1964. Clearly, without
this production on publicly subsidized irrigated
lands in the West, much of the South could have
stronger agricultural and rural economies, with
fewer poverty stricken people.
Reclamation projects accounted for slightly over

8 million irrigated acres in the Western States in
1965. An increase of 5 million acres of Federal
irrigation in the West by the year 2000 is probable,

and doubling of the present Federal irrigated
acreage by that time is possible 10unless in the
meantime there is a drastic change in policy.
In addition to bearing the cost of the farmland
development associated with reclamation projects

in the West, the public bears a major share of
the cost of other programs for developing pri-

stresses controlling the supply of farm products.
It believes the need is urgent to bring about consistency in various programs affecting farm production, and consistency of these programs with
poverty programs. This Commission finds it impossible to reconcile Federal expenditures for reclaiming and developing land with Federal expenditures for taking land out of production while
surpluses of certain farm products mount.

The Commission therefore recommends

(5) That land development programs of the
Bureau of Reclamation, the Soil Conservation
Service, and other Federal agencies be discontinued, and that no more public money be invested in developing privately owned farmland
until the nation needs more land for producing
the desired output of food and fiber products.
Exceptions should be made where land development offers the only feasible escape from pov-

erty for Indians and other specific groups of
rural poor people.
"Excess Land" in Irrigated Areas

Reclamation law specifies limiting the delivery
of water for irrigation to land in single ownerships

vately owned farmland. These developments include irrigation, drainage, liming, fertilizing, and
cover crops. The effects of this public expenditure

have signed contracts agreeing to sell Ile "excess

on increasing farm output are similar to those
from farmland development associated with

Interior. Over the years, the Congress has made

reclamation.

Moreover, the rural poor get very little direct
benefit from these expenditures because they own
such ft small proportion of the farmland. For example, farms under 140 acres in size received only
about one-fourth of the agricultural conservation
program payments in 1964. Yet, farms under 140

acres in size comprised more than half of the
total number of farms.
The Commission recognizes the need to continue
a program of educational and technical assistance
to landowners to ensure continuance of good stew-

ardship in conserving soil resources for future
generations. It also recognizes that many socially
desirable land use adjustments are unprofitable for
private landowners to make.

Elsewhere in this report the Commission has
recommended a commercial farm policy that
10 Derived from data presented by GEORGE A. PAVELIS,
IRRIGATION POLICY AND LONG-TERM GROWTH FUNCTIONS.

Agricultural Bconomics Research, April 1965, pp. 50-60.
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of not more than 160 acres, unless the owners

lands" at prices approved by the Secretary of
a number of exceptions to this acreage limitation,11

and administrative interpretation has permitted
farm size on project lands to be more than 160
acres. For example, a husband and wife may each
own 160 acres, and parents may make irrevocable

transfers of lands to trusts for minor children.
Also, one owner can lease project lands from
another to increase the size of his farm operations.
Currently, there exists approximately 250 thou-

sand acres of project lands in excess of the 160acre limitation. About three-fourths of this excess
acreage is within the Central Valley project in
California, and much of it belongs to corporate
farms. The "excess land" arises from establishment of irrigation projects on privately owned
lands in ownership units larger than permissible
11 MEMORANDUM OF THE CHAIRMAN OF THE SUBCOMMITTEE ON IRRIGATION AND RECLAMATION TO MEMBERS OF THE
SENATE COMMITTEE ON INTERIOR AND INSNLAB AFFAIRS.
Committee
LIMITATION-RECLAMATION LAW :
ACREAGE

Print, Apr. 25, 1958, pp. 7-11.

under Reclamation law. The Secretary of the
Interior has authority to fix the time limit con-

The Com/minion reeanymende-:

of the contracts, and much of it is not under

(6) That the Department of the Interior enforce the 160-acre limitation on *ownership
Units in the current irrigation project areas by
expediting the sale of "excess lands" in viable
size farm units, where enforcement, as administratively interpreted, would not result in
farms too small to sustain families above the

contract.

poverty level.

sidered reasonable for irrigators to dispose of excess acreage, and this time limit, ranging up to 10
years following project completion, is specified in
the contracts with owners to sell the "excess land."
Some of the current "excess land" is in violation
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Chapter 13

Adjustments in Agriculture, Forestry, Fisheries, and Mining
The people employed in agriculture, forestry,
fisheries, and mining supply the products and
materials for our food, shelter, clothing, and man-

ufacturing industries. It seems ironic that those
closest to the mainsprings of our economic development are those most adversely affected by
it. They have borne the brunt of the forces of tech-

nological development. Often their increased
productivity has been rewarded by lower incomes.

The ranks of the poor in the agriculture, forestry, fishery, and mining industries are joined
by other rural people whose well-being is linked
directly with income and employment in these in-

dustries. Many villages and hamlets that once
finctioned as majoi service and trading centers
for rural people now approach social and economic
obsolescence. Many residents of these communities
experience poverty as severe as do those less for-

tunate workers in agriculture, forestry, fisheries,
and mining.
Economic development entails a process of de-

cline in employment in industries providing the
basic needs of people relative to employment in
industries supporting standards of living above
these basic needs. When shifts in this employment
structure are rapid, as has been the case since 1940,
a severe problem is experienced by those less able
to compete either in the industries with declining
employment or in other industries.

Today's farming on about the largest third of
our farms is a highly- skilled operation. It is likely
to become more so. These farms, numbering about

one million, account for over 80 percent of our
farm production. Farm operator families without
the skills or resources to keep pace in the farm
technological race, and without offsetting nonfarm

job opportunities; comprise a large part of the
poverty problem.

Likewise, forestry, fishery, and mining industries are experiencing high rates of technological
advance. Although some operations in forestry remain unskilled, many specialized operations require large investments in machinery and equipment. To many farmers and farmland owners,

forestry provides a supplemental source of income.
To many others, it is a low income business with
limited opportunities for expansion. Also, to many
it is an opportunity for seasonal employment even
though the wage is low.

Today's fishermen must have modern equipment, large-scale operations, and much skill to
stay above the poverty level. Poverty of fishermen
is associated with small-scale operations, seasonality of available work, and low wage rates. Tech-

nological advance in this industry adds to the
problems of the poor.

Similarly, miners now must operate complex
machinery rather than picks and shovels. The recent high rates of technological advance in mining
are exemplified by a decrease in employMent by
less than 10 percent in this industry during the
three decades 1920-50, but a decrease of 30 percent during the single decade 1950-60.1 Despite
increasing total output, employment in mining is
expected to continue declining in the foreseeable
future, particularly in coal mining.
People most adversely affected by the processes
in national economic development are those (1)
in areas of high population density in relation to
quantity or quality of natural resources, (2) with
a traditional high degree of dependence upon
farming, forestry, fishery, and mining industries,

and (3) with limited opportunities for work in
other industries.
The areas with people in severe poverty include
the rural parts of the Appalachian and 'Ozark regions, the cutover regions of the Lake States, many
farming areas of the South, parts of New England

that became marginal or subniarginal for farming, coastal areas from Maine to Texas having
concentrations of fishermen, communities 'of migrant farmworkers in the Southwest, and American Indian Reservations. These areas were bypassed in the urban-based patterns of national economic development.
1 U.S. DEPARTMENT OF AGRICULTURE, ECONOMIC DEVELOPMENT DIVISION. RURAL PEOPLE IN THE AMERICAN ECONOMY;
and U.S. DEPARTMENT OF LABOR. TECHNOLOGICAL TRENDS IN
MAJOR AMERICAN INDUSTRIES, Bul. 1474, 1966.
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Current Programs
Today's farm policy is dominated by acreage
control and price support programs. Well over
two-thirds of the federal cost of assistance to farmers, including export subsidies, is ;associated with
efforts to balance supplies with demands for individual farm commodities. This is a commercial
farm policy rather than a policy to alleviate rural
poverty. Farmers receive benefits from this assistance approximately in proportion to their con -.
tribution to total farm output.

In contrast. with agriculture, public programs
for forestry, fishery, and mining industries place
primary emphasis on research, technical assistance, and regulation; Public credit in' support of
-private forestry enterprisei is limited. to loans to
individual farniers or to cooperative associations,
loy the Farmers Home Administration. Financial
aid. to the. fishing industry is of two kinds : (1)
subsidies for fishing boat construction of up to :50
percent of the cost and (2)* loans and grants to
fishermen for operating equipment.

Independent operators in mining, as'well as in
forestry or fisheries, may qualify for Small Business Administration loans. However, to date, a
minute proportion of Small Business Administration loans have been for these purposes.2 Price
support programs in these industries are limited
to lead and
Owners of mineral resources receive benefits
from tax policies such as depletion allowances.
Low severance or property taxes on minerals by
State and local governments also benefit owners of
mineral resources.

Problems and Recommendations
The mral poor who ,work in agriculture, forestry, fisheries, and mining get limited assistance
from current programs. Some of our current programs partially justified because of their aid to
the rural poor actually have the opposite effect.
Policies and programs recommended by this Commission and contained elsewhere in this report, if

adopted, will assist the rural poor by
creating and sustaining .additional incomeearning opportunities,
preparing them for taking advantage of these
opportunities through education and training,
*Unpublished data of the Small Business Administration.
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assisting the unemployed in getting jobs,
raising the minimum levels of wages and income maintenance,
providing opportunities for better housing
and health care, and
improving the quality of rural life.
.
Some rural people will be assisted out of poverty
as they take advantage of these policies and programs. Others will have added opportunities to
avoid entrapment hi agricultui:e, forestry, fisheries,

or mining with incomes below the poverty

threshold. However, other programs are needed
to cope effectively with poverty of people in these

industries and with the conditions tending' to

perpetuate poverty.

Agriculture
We believe technological advance in agriculture
will continue at such a high rate that problems of
adjustment from farm to nonfarm employment
will be continual. This advance in agriculture will
not assist the rural poor. In fact, most of the burden of this adjustment will fall on themthe farmers with inadequate resources to keep pace in adjusting the scale of operations and sanization in

production to attain or maintain viability.
We believe a viable commercial farm economy
has major national benefits, and the farms should
be sufficiently large and efficient to sustain incomes
above the poverty level with a minimum of public

assistance to those -ngaged in full-time farming.
However, those farmers unable to attain or maintain viable farm units, and without nonfarm income to bring them above the poverty level, need

assistance either in gaining access to nonfarm
sources of income, cr increases in farm income, or
both.

Our current farm programs relating to supply
management do result in a transfer of considerable
income to farmers. But how much of this money
goes to the poor ?

A careful study of I he distribution of benefits
of the various farm commodity programs for selected years since 1960 reveals the following : 8

The 10 percent of rice producers with the
smallest payments received only 0.1 percent- -

$1 in eery $1,000of rice program benefits.
On the other hand, Ow 10 percent of producers
3 JAMES T. BONNET'. THE DISTRIBUTION OF BENEFITS FROM
SELEOTE& U.S. FARM PROGRAMS. (Unpublished report pre-

pared for. the National Advisory Commission on Rural
Poverty, July 1987.)

--with-the-largest payments received 48 percent

of theSe benefits, and the top 1 percent of
producers in size of payments received 15 per
cent of the-total.

percent of what a comparable amount of labor and
capital would earn in -nonfarm-use&
On the other hand, farmers, with, less than $5,000
in value of sales received net incomes averaging

o The 10 percent of wheat producers with the

only 31 percent of what comparable resources

Sinallest payments received 1.5 percent of these
'benefits. The 10 percent of producers with the
largest paymenti-reCeiVed 44 percent of these
benefits, and the top 1 percent of the producers
in size, of payments received 12 percent of the

products to' increase the returns 'on these small
farms to levels that compared favorably with re-,
turns for comparable resources in nonfarm uses.

total.
The 10 percent of feed grain producers with
the smallest payments received. 0.5 percent of

the benefits of feed grain programs ($5 of
every $1,000). The 10 percent of producers
with the largest payments received 30 percent
of these benefits, and the top 1 percent of producers in size of payments received 9 percent
of total benefits.

The 10 percent of cotton producers with the
smallest payments received less than 1 percent of cotton program benefits; the 10 percent of produCers with the largest payments
received more than half of these benefits; and
the; top 1 percent of producers in size of payments received 21 percent of the benefits.
The 10 percent of sugarcane producers having
the smallest payments received 0.4 percent of
the benefits of sugarcane program& The half
of the produeers with the smallest payments
received only 4.2 percent of the benefits. On

the other hand, the 10 percent of sugarcane
producers with the largest payments received
nearly three-fourths of the benefits; and the
top 1 percent of producers in size of payments
received nearly one-fourth of these benefit&
The distribution of benefits of other commodity

programs---tobacco, peanuts, and sugar beets
also were skewed markedly toward the upper income groups of farmers. It is clear that the price
support and related programs do very little for the
rural farm poor, and nothing directly for the rural
nonfarm poor. Their existence, if defensible, must
be justified entirely on other grounds.
Another study,* using a different approach, indicates that, in 1966, farmers with value of sales of

would have earned in nonfarm uses. It- would have
been necessary to nearly triple the prices of farm

Furthermore, even with a tripling of farm product
prices, many of the low income farm operators still

would be in poverty because of their limited
resources,

Thus, any conceivable price policy for commercial agriculture, within the range of acceptability
to the American taxpayers, would contribute very

little to solving the poverty problem in rural
America.
OBJECTIVE OF COMMERCIAL FARM POLICY.We

believe supply control programs for commercial
agriculture are needed in. order to avoid problems
of vast oversupply, or shortages, of food and fiber
products. However, the supply problem in American agriculture is distinctly different from the low
income problem of rural people, and we believe a
separation of these problems is essential for designing efficient programs for coping with either. .
The Commission recommends ---

(1) That commercial farm policy be oriented
to the objective of supplying the food and fiber

products the nation wants for domestic uses
and for export at the least attainable public
cost.
We believe efforts are being made to reduce the
cost of farm programs, and we encourage continuation of these efforts.
COORDINATION OF FARM AND OTHER PROGRAM.--

Even though the primary purpose of commercial
farm policy should be to insure production of the

supplies of food and fiber products the nation
wants, this objective should not be pursued independently of other economic objectives Our current farm policies tend to focus strictly upon the

POSITleON or FARMERS. Report to the Congress of thetrnited

economic well-being of commercial farm operators
and landowners, to the exclusion of the interests of
farm laborers, tenants, rural communities, and society at large.

States. 11.S. Senate Doe. 44, 00th Cong., 1st Sess. 57 pp.
Aug 10, 1907.

changes, can exceed the direct treasury costs. For

$20,000 or more received net incomes averaging 129
4 U.S. DEPARTMENT OP AGRICULTURE. PARITY RETURNS

Public costs of farm programs, or program

exanaple, the drastic reductions in cotton acreage
in 1966 wrought hardship on many who were dependent upon work in cotton production for their

livelihood. Although these workers eventually
would have been displaced by technological advance in cotton production, the magnitude of the
acreage change, coupled with the lack of antipov
erty programs to take up the slack, brought forth
a social cost inadequat ly considered in the acreage
reduction decision. We believe the problem centers
on lack of coordination of farm program changes
with implementation of other programs.
The 61 anunieeion recontmencle

(2) That changes in farm programs for adjusting supplies of food and fiber products be
coordinated with other programs designed to

Similar language is used to express how payments
shall be shared under the wheat, feed grains, and
cropland adjustment program&

Limited information is available for assessing
the practices used in determining how program
benefits are shared between tenants and landowners. These shares are determined by Agricultural
Stabilization and, Conservation Service county
committees. However, the legislation and administrative procedures: permit wide variations in farm
program payments shared by tenants and sharecropper&

The Commission believes that there is need
for more explicit guidelines, expressed in legislation, than now exists for insuring fair and equitable sharing of farm program benefits by tenants
and sharecroppers.

assist people adversely affected by these
changes.

The Commission believes the Congress and the
executive branch should review farm policy formation procedures and amend existing legislation, as

needed, to permit the public interest to be more
adequately expressed in commercial farm policy.
We believe farm policy decision making should
give more consideration to the needs of the nation
as a whole than it has heretofore.

(3) That the Department of Agriculture

sponsor studies on sharing of farm program
benefits between tenants (including sharecroppers) and landowners for the purpose of
establishing guidelines, for incorporation into
farm legislation, on how individuals under
various tenure situations shall share in farm
program benefits.

DISTRIBUTION OF FARM PROGRAM BENEFITS:

The Commission questions, whether it is neces-

The distribution of farm program benefits should
be given high priority in considering farm pro-

sary to make large cash payments to large-scale

gram changes. One of the Commission's concerns is

whether tenants are getting a fair share of farm
program payment&
Farm legislation gives the DepartMent of Agriculture considerable flexibility in determining fair
and equitable sharing of farm program payments

between tenants (including sharecroppers) and
landowners. For example, in cotton programs, the

Food and Agriculture Act of 1965 (Public Law
89-321, Title IV--Cotton, Sec. 401 (10) ) states
The Secretary slat" provide adequate safeguards to
protect the interest of tenants and sharecroppers, including provision for sharing diversion payments on a fair
and equitable basis under this subsection. The Secretary
shall provide for the sharing of price support payments
among producers on the farm on the basis of their respective shares in the cotton crop produced on the farm, or
the proceeds therefrom, except that in any case in which
the Secretary determines that such basis would not be
fair and equitable, the Secretary shall provide for such
sharing on such other basig as he may determine to be
fair and equitable.'

farms (including corporate farms) in order to
attain supply control objectives. Current legisla-

tion does not limit the size of payments to any one
participant in farm programs, although a number
of efforts have been made in the Congress to limit
these payment& Total payments to a single farm
ranged up to about $2.8 million during 1966, and
nine farms each received more than $1 million in
payments (Senate Hearings Department of Agri
culture and Related Agencies Appropriations, 90th
Cong., 1st Sess., Pt. 3,19.67.)

A major drawback to designating a specific upper limit to payments to an individual producer is
the frequent change in farm programs and the portion of the benefits distributed in direct payments.
For example, in recent years, price sUpports for
some crops, such as wheat, feed grains, and cotton,
have been shifted from indirect payments through

government participation in markets for these
crops to direct payments to producer& Also, new

programs to deal with excess supplies of farm
products, such as land diversion programs, have

ments. The Commission believes that a successful

second suggests the need for supervisory or management advisory services, either with or without
a connection with extension of public credit,
Elsewhere in this report, the Commission has
recommended special programs to provide inten-,
sive management services to low income farmers
who have limited potential for adjusting to nonfarm employment Also, the Commission has introduced recommendations which, if implemented,

implementation of a commercial farm policy,
as expressed in the first recommendation of this

would permit many to gain access to nonfarm
sources of income. There remains the major prob-

chapter, will substantially reduce the overall level
of payments to producers and thereby reduce the
concern about the size of farm program payments
to any one prbducer.
Nevettheless, payments to large-scale producers
should be the minimum necessary for achieving the
production of fobd and fiber products the nation
wants. An upper limit on these payments should
vary from year to year and among different com-

lem of increasing
ncreasing the size of farms for those who
wish to engage in full-time farming.
The thousands of low production farms concen-

added to the portion of the benefits dispersed in
direct cash payment&

Another problem in designating an upper limit
hi payments is the change in overall cost of the
programs as the supply situation changes. The
major purpose of the payments is to achieve supply
control objectives, and this is the only purpose of

the land diversion program and associated pay-

modity producers to permit taking into account
the overall supply and demand situation for individual products and the type of farm legislation
being implemented.

trated in areas of .rmal poverty, often on land
marginal or submarginal for farming, pose an
especially difficult problem in policy. In some coun-

tries, such as Sweden and Holland, farm consoli-

dation and enlargement programs are integral
components of national policy. In particular, these
programs are coordinated with programs in manpower training and mobility assistance.

Unfortunately, a =large proportion of our low
income farm operators are boxed inthat is, they

The C on-minion recommends

are past the prime work' age, and they have limited

(4) That the Secretary of Agriculture be

skilled nonfarmworkers. Furthermore, many are

given authority to fix limits each year on total

farming by choice, and they want to continue

farm program payments to individual producers which would be consistent with attain-

ing annual supply objectives for individual
farm products, and that he make these limits
known to the public well in advance of the
planting of the crops being supported.
ENLARGING SMALL FaRikts.The Commission

believes that family farms should be of sufficient
size, and have operators with sufficient managerial
skills, to sustain incomes to operators and families
engaged in full-time farming above poverty levels,
Policies and programs should assist in creating a
rural environment where family farms can prosper. The existing millions of low income farms

attest to the shortcomings of our policies and
programs.
The distribution of benefits of farm programs
suggests two interrelated problems in low income

farming. (1) too few resources, and (2) ineffi ciency in the use of these resources in farming. The

first problem indicates a need for programs to
bring about enlargement of the farm business; the

potential for training designed to make them
farming. This Commission respects the occupational preferenees of the rural poor. However,
many those to farm because they lacked realistic

opportunities for nonfarm sources of income,
Others are literally tied to an inadequate farm
because of family responsibilities. When the recommendations of this report are implemented, and the

low income farmers are adequately informed of
their alternatives, no doubt many will desire to
shift to nonfarm employment. Others will want to
continue farming, but on a larger scale.
The Commission proposes a voluntary program
which would enlarge low income farms in rural
areas and, at the same time, would permit changing
the use of land submarginal for farming. Implementation of the program should be in coordina-

tion with economic development programs in
designated area development districts containing
concentration of low production and small farms
It also should be carried out in connection with
manpower training, mobility assistance, and rural
industrialization programs.

The Commission reemanends--

(5) (a) That the opportunity for selling farmland at a tair market price to the Federal Government be provided low income owners who
wish to retire or shift into nonfarm employ-

ment, and (b) that such land purchased be
either diverted to public uses if submarginal
for farming, or resold or leased to individuals
for creating farms of viable sizes.f

to increase the income of those in poverty who, by
choice, wish to continue farming until retirement.

However, the Commission believes that public
credit should not be used to insure perpetuation
of low income fanning.

The Commission recommends--

(6) That public credit to low income farmers
place primary emphasis upon adding sufficient
assets to nonviable farms to make them viable,

or to financing the purchase of viable farm
This recommendation complements the proposed
program presented elsewhere in this report to provide extension of managerial services to low income

farmers who wish to continue farming until retirement If they wish to continue farming, they
will be assured an :opportunity to sell their land at
,

a fair price upon retirement if they sell to the
Federal Government, resale or lease then would
permit consolidation with other land holding& The

public land-buying program also would provide
assurance to those low income farmers desiring
training and nonfarm employment that disposal
of their real estate would not be an obstacle to fulfilling this desir&
The recommendation does not discourage continuation or increase in rural residences to accommodate those who wish to live in the open country,
perhaps farm on a small scale, but who mainly are
dependent upon nonfarm income for a livelihood.

Many of the people now living on low income
farms would turn to part-time farming or to fulltime nonfarni employment if the recommendations
for expanding nonfarm employment opportunities

as presented in chapter 10 of this report are put
into effect.

The implementation of recommendations providing for additional nonfarm sources 'of income
will help many people now living on low income'
farms to increase their incomes. We believe that
profitable farms can be created in areas of low income s farming if the farm businesses can be increased. However, in view of the rigidity of the
farm size structure in many of these areas, we believe the farm enlargement program proposed here
would reduce the chances of future generations
being tied to low income farming.

Puma CaBortThe Commission recognizes a
need for public credit to prevent farm families
above the poverty line from sinking below it, and
See comment by James T. Bonnen, James 0. Gibson,
and Vivian W. Henderson at end of this chapter.

units.
The Commission recognizes that many of the
boxed-in farmers continue to need supervised
credit to operate and to improve the operation of
their farms. In addition to the regular operating
loan program of the Farmers Home Administration, opportunity loans authorized by the Economic Opportunity Act of 1964 extend this kind
of supervised credit to low income farmers. The
Commission urges continuation of these programs,
with increased assistance to the boxed-in low income farmers.

Forestry and Fisheries
Implementation of the recommendations elsewhere in this report will provide options for many
of those employed in the forestry and fishery in-.
dustries to substantially increase their incomes.
Manpower training and mobility assistance, minimum wages, public service employment, and management advisory services will help. However, the

sall-scale, independent operations in these industries pose problems similar to the low income
farm problems. These problems are 'especially'
acute for people past the prime work age.
Many of the independent operations in forestry
actually are farms with timber, or timber products, as the major enterprise. Recommendations

for the small farms should also apply to this
group.

The Commission recognizes that supervised
credit may be of considerable assistance to low
fishery enterincome operators of forestry
prises already established in these industries, who
choose to maintain these activities until retirement.

It does not wish to discourage such loans, par-

ticularly if the operators can be lifted out of
poverty by this assistance. However, because of
the seasonality of forestry and fishery employment, it would be difficult to assist many into full-

time employment in these industries.

There may be 'a, future technological breakthrough which .would increase the .prOduction of
fish meal for use as protein for animal or =human
consumption.. Such a development could reduce
the seasonality of employment in the fishing in-

dustry. However, part-time public service employment still may be necessary to alleviate the
hardships due to the seasonality of the employment in forestry and fishery industries:
The Commiesionlveommends

(7) That loans, grants, and other public assistance to those with private operations in the
forestry and fishery industries be geared primarily to establishing and maintaining viable
businesses, and to reducing the adverse income
effects of seasonality of employment to people

in these industries.
Mining

Our natural resource industry tax policies are
inconsistent, and this is particularly evident in the

mining industries. On the one hand, depletion
allowances subsidize private exploitation of our
natural resources. On the other hand, property
and severance taxes amount to payments for rights
to private exploitation of these resources.
The Commission's view is that payment should
be made to our public treasuries for the rights of
private industry to exploit natural resources. Even
though we have vast supplies of natural resources,

they are exhaustible if they are stocks such as
minerals, and the public interest in these resources

extends beyond private interests. The Commission believes that the public interest in natural
resources includes a financial interest in the returns therefrom, as well as an interest in proper
rates of exploitation over time.
Depletion allowances range from 10 percent for
coal and sodium chloride, to 271A percent for oil
and ga& The effect of these allowances is to en-

courage a more rapid exploitation of natural resources than otherwise would be the case.

One major problem with depletion allowances
for coal, is that they encourage exploitation of the
coal resources of the Appalachian region by outside corporations. Poverty in Appalachia is severe,
and coal is the only physical resource with potential for sustaining many local economies in the
region. One major reason for the severe poverty in
the region is the long history of limited local pub276-496 0-67--.-11

lie revenue from coal resources, coupled with rapid
rates of exploitation. Continued encouragement of
exploitation of these resources by outside interests
through depletion allowances` will prematurely' remove the economic base in many communities in
Appalachia, and add to the poverty in the region.

Property and severance taxes on mineral resources vary considerably among States, and
among counties within States, even for the same
resources. The Commission believes that the States

should take the leadership in reducing or eliminating these variations. However, any action to
make mineral resource taxation more unifrm
should be precedoid by studies to determine exactly
what the tax structure is for the various resources,
and to estimate the economic consequences of various magnitudes of change in this structure to in-

dustries, labor, and State and local revenue. Public income from mineral resources is important for

supporting schools and other public facilities
needed for reducing poverty.

The Commission recaminveast

(8) That the Federal Government institute
needed reforms in depletion allowances and
sponsor legal-economic studies of taxation of
mineral resources for the purpose of developing guidelines for initiating needed reforms in
taxation of these resources.
During the last quarter of the 19th century and
the first part of this one, coal companies organized
by northern and eastern speculators, and including
some foreign interests, acquired ownership of most
of the coal resources of Appalachia. The companies

acquired mineral rights at very low cost, usually
in such a manner as to avoid payment of local prop-

erty taxes, and without obligation to compensate
owners of surface rights and communities for
damages incurred in mining operations. It must be
recognized that the mineral rights were acquired at
a time when mining technology permitted operations with minimal surface damage to land. However, the situation changed drastically with technology permitting massive strip mining operations
since World War IL
Appalachia has paid a terrible price for the loss
of its natural wealth to outside interests, and for
the lack of safeguards to protect communities and
owners of surface rights to land. In addition to tax
reform, there is need for legislation to assure that

the cost of surface damages is borne by those responsible for these damages. This is a problem not
only in Appalachia, but wherever mining results
in a scarred and unproductive countryside.

The Caminimitm.reammend8

(9) That States enact legislation, where necessary, to insure fair and equitable comp'ensation by owners of mineral rights, to owners of
surface rights to land, for any surface damages
incurred in mining operations.

Memorandum of Reservation by James T.
Bonnen, James O. Gibson, and Vivian
W. Henderson Concerning Recommen-

dation 5
This program is intended to increase the options
of low income farmers who decide on occupational
changes, and to increase the assets of those desiring
to be full-time farmers. While we agree that such
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ends are desirable, the recommended program must

be administered carefully and watched closely to
prevent perversion of the Commission's intent. The
history of many programs in rural America is full
of collusive relationships between local administrators and, large landowners to the detriment of
the poor, and of policies and practices hostile to

racial and minority groups. Such a program as
this, if administered along traditional lines in
many rural counties, especially in the South, very

likely will result in depopulation of unwanted
minority concentrations and permit further landgrabbing by already large landholders. The idea of
assisting the smaller, marginal sized farms to be
enlarged to viable sizes, accompanied by fair and
equitable compensation to those who decide to
change from marginal farming to other occupations, has much merit however, it must not be permitted to serve anti-minority attitudes, or to facilitate further concentration of land ownership in the
hands of a few.

Chapter 14

More Effective Government for Rural Opportunity
The conclusion is inescapable that the severe
poverty in rural America cannot be overcome
without governmental assistance. Some of our governmental machinery, however, needs drastic over-

hauling if it is to attack rural poverty effectively.
Much of it was designed to meet the needs of a
time when rural and urban people were separate,
distinct types, isolated from each other; when the
population was less mobile; and when the pace of
technological change and of transportatioli was

over larger areas and becoming fewer, have been
increasing--in 1962 there were more than 91,000
units of local government in the 'United States.I
Two things account for the growing number.

First, as the population grows, additional independent municipalities are often created in urban
areas, instead of extending the corporate limits, of

existing cities. Second, special authorities are

slower. We can't expect this machinery to do

created.
The latter are created for many purposes, among
which are rural fire protection, soil conservation,

today's job, even with new administrative proce-

water supply, hospitals, and libraries They are

dures, or agreements among agencies to coordinate,

usually created to fill, a need which general govailments are not able or are unwilling to undertake, for instance because they have reached the
limits of their taxing or borrowing authority.

or new organization charts. Some rebuilding will
be required.

The, purpose of this chapter is to recommend
the basic changes in local, State, and Federal administration of government that are required to
serve the needs a a rural America now closely
linked with urban America.

Local Government's Role in Rural
Opportunity
Important as local government is, candor compels the conclusion that it is marked in rural areas
particularly by inadequate, revenues, unprofes-

sional administration, undersized jurisdictions
and lack of real interest in the problems of poor
people.

The difficulty with special authorities is that
they are limited in function and not directly accountable to the electorate or its representatives
Therefore, their operations cannot readily be coordinated with public policy for the area. The
excessive spread of special authorities has tended
) fragment communities and to disorder public
decision-making.
There are, fortunately, countertrends running in
the right direction. In some areas groups of local
gove-nments have joined together in planning or
action organizations, or, both, for economic devel-

opment and for antipoverty, programs. Several
State3 have led in organizing multicounty pro..

The structure of local government must reflect
the fact that, the area covered by economic and
human activity, has broadened. Contacts which

grams. Successful experiments have been conducted.

once took place within the confines of a county and
which centered on a rural, marketplace town now

counties.

often spread over several counties and. involve a
hierarchy of cities and towns and counties. This
larger area must be recognized, strengthened, and
used for the sake of the economic and social development of the area and its people. Governmental
machinery must be developed which can plan and
administer effectively over the whole area.
Broadening of the area of activities has been a
fact for some time, but the units of local government rather than developing so they can operate

on the joint provision of services by neighboring

The States are as important to reform of local
'government as are the localities themselves, because they create local units and delegate powers
to them. In the view of the Commission, the States
have not generally lived up to their responsibilities

for reorganization, of local government and for
113.S. CONGRESS, SENATE. HEARINGS, SUBCOMMITTEE ON
INTERGOVERNMENTAL RELATIONS OP, TUE COMMITTEE ON GOV-

ERNMENT OPERATIONS, PT. I, THE FEDERAL LEVEL. N Ui Cong.

2d Sess., 1967, p. 2.
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providing it with the authority and tools to do its
job. The Commission urges both levels to study
the findings of this report and to give continuing
attention to local organization and administration.
The Commission, recommends-

1. That area development districts be estab-

lished under State law and assistance; that

they be so organized as to involve coordination

and cooperation of local government and private interests in planning and action; and that
they have professional staff assistance available to them.
The concept and purposes of area development
districts are discussed in chapter 10. In essence
they should be able to plan for coordinated, comprehensive economic and social development within

their areas, to promote action to carry out the

or through procedures which allow them all to have
a voice and which are aimed at securing commitment to concerted action.
In some instances the area organizations may be,

in effect, subdivisions of State government. In
others they may be composed of specially designed
coalitions including representatives of local, State,

and Federal government and private interests.
The most effective model Would be a league whose

members are local, general-purpose governments
such as counties and municipalitieseffective betaut of their revenue-raising and action powers,
and their representation of 'the entire electorate.
Coupled with formal organization, in each case,
are possibilities for the involvement of advisory
groups, with general scopes of interest or for advice on specific subjects, such as antipoverty action,
agricultural development, transportation, or
education.

plans through local, State, and Federal programs
or through private organizations, and to raise or
receive revenues to finance their operations. A full
range of responsibilities would aIso include assumption of direct operating functions; for example, areawide library systems, health programs,
administration of an area parks system, antipoverty programs, industrial development, vocational
training, or pollution abatement
Districts in some States can be organized under
existing laws; in others further enabling acts will
be needed. Complete legislation should provide
rules for composition of the district governing
board, and it should be flexible enough to allow
for variations in the size of the areas as well as in

While the governing board of the organization
will provide decision-making 'authority, political
responsibility, and the point of view of laymen,
there should also be a professional staff, headed
by a director, with as broad a range of disciplines
as possible. The fact that cities have, had good
staffs has been one reason that they have been
successful in using Federal. and State aids in co-

the numbers of governments and interests involved.

any revenue-raising authority granted by the

Legislation shouid alSo provide for selection of
officers and for general rules for conducting the
district's affairs. However, most States can begin
organizing districts using State and loeal initiative
and cooperation, under existing legislation, while
gaining experience on which to base further enabling legislation.
Each State and 'area will have different problems in establishing districts, because of the variations in laws and practices concerning State and
local government. The specific situation will determine the strategy to be used in creating them.
Since the point is to coordinate action and plan-

ning, the organization should involve both gov-

ernment and private interest& This can be
accomplished either through direct representation
150

liket4111011101111POONOMNOWN00.41~....Powe

ordinated programs. Thus, a prime purpose of
creating area development districts is to make pro -

fessional talent available to all areas--rural and
urban. State legislation should provide for staffing.
The district must have funds for its operations,
which could come from member governments, from
State and Federal grants, from donations, or from

State.
The Commission believes that economic and social development, including antipoverty programs,

should be coordinated and planned on an area
basi& Whereas the area development type of organization has tended to focus on economic development, it must ho broad enough to include programs
for people. The Commission has outlined an effec-

tive form of area organization which can help
significantly to build the new type of rural-urban
community which is needed and which can help
to create opportunity for the rural poor and Itor
all of rural Americas It is urged that area development districts be formed and tested as rapidly as
is feasible.

The Commainsion recommends-

2. That general-purpose government be used

for the administration of public programs at
the local level wherever possible.
This is preferable to creating special authorities
or quasi-public corporations. General-purpose
government (for instance, counties and munici-

palities) has policy-making and adMiriistrative
powers spanning a wide range of public needs and
can coordinate and administer complex programs
for maximum benefits to the people. This cannot
be done as readily when special authorities or private corporations conduct public programs. As an

operating procedure there should be an attempt
to locate programs within county governments in
rural areas and to demand high-standard performance from them. Programs should be set up outside

of general-purpose government only when it is
evident that it cannot administer the programs
effectively or will not accept responsibility.
The Convini88i012 reeammend8

3. That local governments provide active and

constructive assistance and administration in
antipoverty programs and that they adequately
involve the poor in the planning and administration of these programs.
All governments in the Nation are charged with
promoting the welfare of the people. Local governments, both general and special purpose, thus have
a responsibility for promoting opportunity for the
poor. Poverty in a community depresses it morally,
socially, and economically. It reduces the tax base.
No local government can afford it; yet some have

Independent organizations are very important
devices in organizing effective antipoverty action
for communities, and in many places they have
been the only way to get it done, The Commission
feels that they are useful and necessary and that
they should seek close cooperation with local governments, and vice versa. Poor people, like all
people, want a voice in decisions that affect them,

and they have been able to have it in the independent groupsbut not so much in local government-run programs. The object, whether local
antipoverty programs are administered by
government or private agencies, should be effective
use of the available tools and involvement of the
entire community. Each community must work out
the means to suit its own situation.

State Government and Rural
Development
The State level of government has a key position

in rural development and in any attempt to deal
with rural poverty because, like local government,
it touches people frequently and directly. However,
State government, in the Commission's view, has
generally failed to adjust to the needs of modern
American society. The organizational and adminis-

trative methods of many States have not been
brought up to date, sufficient revenues have not
been raised to meet the needs of their people for
public programs, constitutions need revision to reflect modern governmental practice, and local governments have not been delegated the powers they
need to conduct their affairs nor the revenues with
which to finance them.
In recent years the failure of States to recognize
and cope with urban problems has been frequently

cooperated only halfheartedly, and others have

cited, and this failure has been attributed with

openly resisted antipoverty programs. Those which

some justification to rural-dominated legislatures.
What is less well-recognized is that the attitudes

make them an integral function of local government can bring to bear all of their considerable
resources on money, personnel, and power, using
Economic Opportunity Act funds as catalyst. The
Commission urges that all local governments assume this responsibility and involve the poor fully
in the program and decision-making.
It is recognized that government tends to devote
its attention to matters on which there is effective

civic pressure. So, when programs affecting the
opportunities of poor people are administered by
local government the poor must organize themselves and their allies to monitor the programs and
to exert civic and electoral pressure.

in State government which have hampered the
cities have also hurt the rural areas, because they

fail to recognize that the fortunes of rural and
urban areas are interlocked and that rural areas
cannot survive independent of cities. Towns and
cities serve as the administrative, communications,
service, and market centers for rural people; many

rural residents work in them. Conversely, towns
thrive on the market provided by rural communities, city people eat the produce of the farm, industries dependent on city services locate in rural
places, and many people who consider themselves
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urban, because they work in cities and use their
cultural services, actually live in outlying areas.

Most of the States have done relatively little
specifically for the poor, although they are constitutionally, responsible for the 'welfare of all of
their people and although they have 'traditionally
been looked to for programs in the fields of education, health, welfare, and economic development,
all of which are essential in dealing with the prdblems of poverty. Some of the States have even used

their powers to maintain the status quoto keep
the poor in povertyeven attempting to block outside assistance. Such action seems to this Commis
sion indefensible.
The Commission calls on all of the States to help
solve the problem of poverty, to continue the governmental reforms some of them have begun, and to
address themselves to the deficiencies cited above.,

Raising adequate revenue to meet responsibilities
has been difficult for the States. Some of them have

depended on sales and real estate taxes, whose
revenue growth does not match economic growth
and which fall heavily on the lower income group.

Most now have income taxes, though there are
practical limitations on the amount of revenue
which can be raised in that manner due to the prior
claim on incomes of the federal income tax.
Some of the States have tried hard in the fiscal

field. An item of evidence is that State and local
debt has quintupled in 20 years while the Federal
debt has increased fractionally .° Also significant
is the fact that many of the poorer States are well

up on the scale in "how hard they try"that is,
their expenditures on education and other domestic

programs in relation to per capita personal in-

Though citing the faults and weaknesses of

come are relatively high.°
The State and local personnel rolls have doubled

State governments, the Commission does not mini-

while the Federal roll has increased fractionally

mize their accomplishments and their potential
for effectiveness. They are vested with essentially

the same executive and legislative powers in
domestic affairs as is the Federal Government, and

can, when they are so inclined, act effecvtively.
-They.providea channel for initiative and a healthy
diversity of approaches to the solution of problems in the public domain. Antitrust statutes were
first developed by States, as was the, first legisla,
tion concerning minimum wage and maximum
working hours, the first antidiscrimination, child
labor, and unemployment insurance laws, .and the
first rural antipoverty program.2
States are in a good position to plan and to set
priorities within a national framework. While the
Federal Government looks at programs and prob-

lems in aggregate terms and local goVernment
views them in particular, individual terms, States
are so located in our governmental structure that
they can combine these two viewpoints.
The States (with local governments, which are
subdivisions of States) spend about twice as much
money on civilian-domestic programs as the Federal Government and have well over twice the expenditures in education, welfare, and health .° In
addition, the States and local government§ spend'

or administer some $15 billion of Federal aid.4

over the most recent 20-year period; yet the short.age of trained and qualified employees is a 'serious
State problem. The pay scales are low compared to

Federal standards, which is traceable to the
revenue difficulties.

Notwithstanding the personnel shortage, the
States have had to shoulder many new or addi.

tional responsibilities, in part because of the large

number of aid programs passed by Congress in
recent years. Coordination of Federal aids with
each other and with State programs has become it
major concern.
The Commission does not agree with those who
would bypass State government or weaken its role.
.

All levels of. government must be used to best effect,

and the States can be a Major resource in the battle
againk Poverty and for the welfare of our people

if they assume their full responsibilities. If they
do not, the Federal Government will have no choice'
but to fill the gaps, and to bypass the States in the

administration of programs for the legitimate
needs of United States citizens must be met.
The thYMMoi88i(Y12 recommends.

4. That State governments conduct comprehensive planning programs to serve as guides

for the coordinated administration of State
2 TERRY SANroRn. POVERTY'S CHALLENGE TO THE STATES.

In Law and Contemporary Problems. XXXI (1) :77-89.
Winter, 1666.
3 U.S. CONGRESS, SENATE, Op. Cit.; pp. 77, 79.

4/bid., p. 74.
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5/bid., p. 80.
6 U.S. RUMMY OF THE CENSUS. GOVERNMENTAL FINANCE IN

196.4-65. G.F. No. 6, p. 50. (rev. Feb. 1967).
T U.S. CONGRESS, SENATE, op. cit., p. 81.

and Federal services, and for interrelated
rural-urban areas.
The need of the rural people today is not simply

functions of local government, and since local
powers derive from the States, the States must
authorize districts. Legislation should describe

spectives of the Federal Government with the

their functions, powers, governing board makeup,
staffing, advisory groups, and fmancing. Federal
technical assistance should be made available to
the States in the drafting of this legislation.
The States need a consistent set of multicounty
districts for field operations so that agency coordination will be possible in area development. State
governments, using their planning staffs, should
draw district boundaries based on economic and

specific needs of small areas and mix in their own
monies and services. They can, for instance, blend

social studies and after consultation with local
governments and interests. District delineation

for more money to be spent on more programs,
but for more effective use of programs that exist
To be effective they must be offered in combinations, which will vary from person to person and
from area to area. Situated as they are between
the Federal and local levels and possessing strong
powers, the States can unite the large policy per-

Federal aids to education with their own education programs. They can help plan the necessary
mix of public facilities and social and economic
programs for the welfare and development of a
muiticounty district within the State.
The planning function in a bate government
should span all the administrative responsibilities

studies should be undertaken as an element of State

planning programs. To insure that State districts
are eligible for Federal planning funds, the States
should also consult with the planning unit of the
Executive Office (recommendation 10) or its delegate offices while boundaries are being drawn.

of the State, and it should be so located in the struc-

Clear Federal guidelines for such eligibility should
be provided, following the principles set forth in

ture of government that it can collect and use information from all line agencies ac well as other
sources, analyze it for the Governor, and assist him
in making program and budgeting decisions. Since
the Governor is the chief planner, the planning
group must be responsive to his needs no matter
where it is in the table of organization.
Each line agency must also plan carefully its

chapter 10. Interstate districts should be created
where logical county groupings cross State lines;
the creation of these districts can be facilitated by
Federal consultation and technical assistance.
Congress should give prior consent to interstate
compacts 14 them, setting forth standards for the
making of the compacts but not requiring subse-

operations within the context of overall State
policy. Each department should administer a set of
specialized services or programs, but each should
be alert to the need to combine its *services with
those of others, based on plans of States and area
development districts.

It should be noted that if the States take the
initiative in planning to meet the needs of their
people, and if they exercise leadership,they can be
persuasive when they ask the Federal Government
to follow. '
,

The COM. 171i882:022 recommends

5. That the States set the boundarieS of area
development districts and provide any enabling
legislation needed for their creation ; that districts be used as administrative areas by State
agencies; and that Federal agencies conduct
their programs, to the greatest extent possible,
so as to assist district program objectives.

Since the districts will perform some of the

quent approval of each one in order to establish it.
Federal agencies should be instructed to assist

district programs by acting in accord with their
plans, wherever possible. Each agency should work
out appropriate means of cooperation, which will
vary, depending on whether the agency has county,
State, or regional offices and on the functions they
perform. Federal agencies should solicit comments
from the districts before acting (recommendation

10), and the Federal planning assistance office
should be responsible for monitoring the coopera-

tion of the agencies with the districts (recom
mendation 10).8
The COMM288tiOtt recommends-

6. That the States provide planning assistance grants to area development districts and
communities.
s The intent is to carry out and extend the scope of
Bureau of the Budget Circular No. A-80, Jan. 31, 1967,
concerning coordination of development planning for programs based on multijurisdictional areas.
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The States need to influence the location and
character of economic and social development
within their borders, because they are governmentally responsible for it to their electorates.
They do not have funds for massive programs and
projects in all vernmental functions for all localAles, but they can invest in planning and thereby
influence development. If Federal planning assistance grants are set, fornstance, at- two-thirds or
three-quarters, the States could assume a portion
of the remainder and lighten the local or district
share..

tional operations in rural areas. But the Department of Labor and the Department of Health,
Education, and Welfare can assist in training a
rural resident for a new job. The Department of
the Interior may help develop recreation lands,
and it administers education programs for Indians.
The Department of Transportation matches the
State's highway money for the rural man's farm-

to-market or home-to-industrial-job trip. The
Department of Housing and Urban Development
can help him when he moves to a cityor help his
home community build housing Tor put in a water
system.

The Commission reconnund8----'

7. That the States provide strong programs
of technical assistance in community. and area
development district. planning and development and in antipoverty work..
The States know their areas and communities
well and the capitals are not far from any places
that want assistance. Furthermore, this is the way
to exert influence' on these p"rogra,msthrough
leadership and help. It is more powerful and effective than the veto power they sometimes ask for;
and it is a positive, rather then negative, tool.
Studies have shown that, in general, State antipoverty technical assistance offices devote a large
share of their resources to rural work.° Thus, they
are a major resource for rural areas. The Federal
Government should encourage all States to assume

this role, and channel technical assistance funds
'through the ones that do. The States, however,
Should. share in the financing of eclmical assistance operations.
This recommendation is intended to encourage

the use of State governments as important technical assistance channel but not necessarily as the
only one. Universities and private agencies can
undertake some types of assistance very effectively
and should be used where appropriate.

Federal Administration of Services for
Rural OpportunitY
Most of the domestic operations of the Federal
Government affect the opportunities and fortunes
of rural people. The Department of Agriculture
comes to mind immediately, because of its tradiITJS. ADVISORY COMMISSION ON INTERGOVERNMENTAL
RELATIONS. INTERGOVERNMENTAL RELATIONS IN THE POVERTY

PROGRAM. April 1966, p. 136.
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If he is poor, he may be given an opportunity
to advance himself through the Office of Economic
Opportunity'- assistance.
If he lives in a flood plain, the Defense Depart-

ment's Corps of Engineers may assist 'him by
building a dam. The Department of `Commerce
may provide a subsidy to attract a new industry
.
which will give him a job.
Getting programs to the beneficiaries, the rural
poor or anybody else, requires 'organization. The
Federal executive branch should be so organized
that departmental programs can span rural-urban
lines and provide necessary services to the people
where they are.
A category of service should be administered by
a single department. To use job training as an example of the present situation, if a community or

State wishes to mount a job-training program it
may find itself dealing with as many 'as 57 separate
program elements administered through seven ma-

jor departments or agencies and a host of subunits.10 It would have a similar problem in community facilities, housing, or recreation and cultural facilities.

If it wished to put together a comprehensive
program for economic, physical, and social development, it might find itself involved in most of
the 170 Federal aid programs enmeshed in more
than 400 separate authorizations. There could be
negotiations with as many as 21 Federal departments and 'agencies and some 150 major bureaus
and offices in Washington 11 Even more irrational

is the fact that communities within an area development district might have to deal with different agencies for the same type of aid, depending on whether they were classified rural or urban.
A community goes to the State capital to apply
.111111r3

1° U.S. CONGRESS, SENATE, Op. cit. pp. 44-46.

Ibid, pp. 2 and 390.

for-Federal aide administered through the State,
but for other- Federal aid it would need an atlas
of Federal field offices. A Kentucky town would go
to =Ann Arbor, Mich., to talk to the Bureau of Out-

door Recreation ; to Atlanta, Ga., for the Small
Business Administration and the Department of
-Housing and Urban Development; to Cleveland,
Ohio, for the Bureau of Employment Security; to
Washington, D.C., for the Office of Economic Opportunity and to Charlottesville, Va., for the De-

partment of Health, Education, and Welfare.
The situation would be similar for any community, because there is no uniformity in location
of Federal field offices or as to which States they
serve. Nor is there any uniformity in their scope
of responsibility or authority, except that many of
them can turn down a project but not approve

one Approval power is usually reserved to

Washington.
There are attempts at coordination, some of them
very successful. The most common coordinating
devices are interagency committees. They are usually confined to a specific subject; some exist for a

short time, some for a long time, and some are
statutory. They are useful for working out a problem on a short-term basis, but it is difficult to find
experienced bureaucrats who are very sanguine
about their effectiveness over the long haul.
Given the ability of States, areas, and communities to design combinations of programs suited to
their needs, the Commission thinks that Federal
domestic operations should be basically consolidated into groups of functional services (for example : education and training, commerce, health,

natural resource development, agricultural de
velopment, transportation, and houshig). The
Commission recognizes that there are many possible groupings and that there is no one correct
way. The principal criteria are : that a department's services be similar; that they can be pro-

vided to both rural and urban people ; and that
they can be combined with the services of other"
departments to meet the need of individuals and
communities through area, State, and Federal
planning.
The Commission is impressed with the need to
look at the whole person in designing programs to
serve his needsand of whole economic areas embracing interrelated rural and urban communities
in designing area program&
The people need consolidated, flexible arrays of
functional programs available to them which can

be asseuthled into combinations suited to their requirementsfor instance, manpower training combined with special types of education, or airport-

and road-building assistance combinedAnto a
transportation system, The design of these comvery effectively by commu-binations can be
nity organizations, and by area development districts and State pluming agencies, the appropriate
level depending on the problems and areas under
consideration.
The 0 OMITIVI86401?, recommends--

8. That no Federal department be specialized

as to rural or urban services; and that each
department administer a distinct, functional
group of economic or social programs.

The needs of the nation now require that its
Federal departments administer services that cross

rural-urban lines, because the people and the
economy cross them freely and frequently. In fact,
it is difficult now to distinguish between rural and
urban people by place of residence or work. Agen-

cies giving attention to special groups of people
or areas should be subunits of functional departments. Area development districts and States will

play an important part in grouping functional
programs into packages designed to serve their
area's needs, and in the Federal Government the
Executive Office of the President is the key to coordination of the functional services. The Commission also suggests that the committees of Congress
be organized so as to bridge rural-urban line&
The,Commis,sion recommends--

9. That Federal funds be earmarked by the
Administration in budget submissions and by
Congress in appropriations in sufficient
amounts to provide rural people with services
at national standards.
Although the Commission wishes to have Federal programs and policy-making span rural-urban
lines, it recognizes the danger that administrators
may not direct adequate funds to rural areas. Fed-

eral services to rural people are too often lowstandard, and funding is short of the proportion
they need and deservesometimes as a result of
legislation and appropriation and sometimes of
administrative action. Furthermore, due to distances involved, inadequate finances, and thesmaller numbers of leaders, rural areas characteristical-

ly are slower than urban in organizing programs
and in making application. Creation of area development districts which combine rural areas with
urban and which have professional staffs will help
overcome this, but for a long time rural areas will
continue to lag in this respect. All aid categories
wkich can help rural people, and especially those
which can provide economic opportunity to the
poor, should reserve funds for these purposes and
avoid their early allocation to large metropolitan
areas which are first in line with application&
The Commission recommends-

10. That assistance to State and local government comprehensive planning programs be
expanded to include area ,development districts
and that responsibility for this type, of assistance be consolidated in the Executive Office of
the President under one basic authorization.

Coordinated policy planning for the Federal
Government is focused in the Executive Office,
whose functions should also include program coordination and liaison with, and aid to, the planning programs of area development districts and
State, metropolitan, and local government&
The Commission feels that this placement of responsibility will best provide for coordination of
the Federal Government's comprehensive program
planning with the Council of Economic Advisors'
policy planning, consideration of national objectives by States and districts, and for assistance by
the Federal Government in carrying out State and
local plans, because the Executive Office has the
authority required for getting departments to cooperate. There is precedent for this type of grant
assistance for planning within the Executive Of-

ficein the Office of Economic Opportunity for
community action agencies and formerly in the
Office of Emergency Planning for State emergency plans. Both provide technical assistance to
other levels of government.
T lie croniinvission recommetyls

it That adequate funds be earmarked, by
the Administration in budget submissions and
by Congress in appropriatiimS, throughout the
Federal' Government for expenditure in locally
initiated, community-based antipoverty work
on apProval of the Office of Economic Oppor-tunity; that the administration and innovation

functions for the an, tipoverty efforts, specifically including the Community Action Program, have adequate funding and remain in the
Executive Office; and that, for the time beings
OEO continue to operate thosie programs it now

has underway. The Commission recognizes,
however, that OEO programs which have dem-

onstrated their merit, will need a permanent
home to assure their continuation and maximum impact, and in due time they should be incorporated in the regular fabric of government

by transfer of their operations to appropriate
departments when 0E0 decides it is advisable,
subject to continuing coordination by OEO

through use of its control over funds earmarked for these. program&
This Nation must solve its poverty problem and
provide opportunity to the poor. The start that has
been made has shown what a large 'undertaking it
will be and has clearly demonstrated that coordinated, large-scale resources from the entire Federal Government must be brought to bear.
If widespread resources' are to be used they must
be coordinated. The Economic Opportunity Act

places the responsibility for coordination with
0E0 and directs other agencies to give preference
to applications for assistance made in connection
with community action programs, which are locally
designed solutions to poverty problems, assisted
and approved by the Office of Economic Oppor-

tunity. The agencies have generally given only
token, if any, effect to this directive.

The result has been_ that antipoverty work
communities has had to use the only tools availableprograms and mollies under the direct administration of the Office of Economic Oppor-

tunity (special programs for the training and
education of poor youths, the job corps, worktraining and work-study, adult basic education,
loans and grants for nonfarm businesses in rural
areas, small business loans, and work-experience
programs). This kit of tools is far too limited in
range and size.
Earmarking of funds is the most practical way
to achieve coordinated action against poverty and
to carry out the intent of Congress that first prior-

ity be given to antipoverty work. The Administration should propose percentages or amounts to
be earmarked in each program category and Congress should make the finale determination in its
appropriation acts. Money in appropriate cats-

gories throughout the goverment should be made
available in this `manner =for use -in antipovertywork and spent only on approval by the Office of
`Economic Opportunity.
The Office of Economic Opportunity has been
extremely valuable as-an innovator and stimulator

of antipoverty work. It has demonstrated that
significant -things can be done to help the poor.
It has tried some measures that work and some that

do, not, and this is its proper roleone which
should be encouraged and strengthened. This Com-

mission believes that 0E0 should have adequate
funds of its own for this purpose, in addition to

the earmarked funds, and that if they are not
granted the nation cannot undertake a serious ef .
fort to eradicate poverty.
The Commission thinks that the Office of Economic Opportunity should remain in the Executive Office, where the general coordination and
planning authority of the government is focused
and where it will be a major part of the consolidated planning function outlined in recommendation 10. Those programs which it now operates
directly, and which are found to be successful will,
at the appropriate time, need to be transferred to
permanent locations in operating agencies to in-

sure their continuation and to give OEO an
opportunity to try further innovation& 0E0
should make the decision on when a program
should be transferred, subject only to appeal to the
President.
The older agencies, however, have generally not
experimented with fresh approaches to the prob-

lems of poverty, though they give evidence of
being increasingly receptive. OEO programs
should. not be transferred until the agencies are
prepared to administer them according to the
spirit and objectives of the: Econoniic Opportunity
Act.
In addition, the Commission wishes to encourage the Office of Economic Opportunity to work

within the pattern and spirit of Federal, State,
and local relationships recommended throughout

Continuing attention is needed on these subject&

With it must go the power to act on intergovern.
mental problems in the nanie_of theTresident, and
ready access to liim to inform him when his personal action is necessary. The Commission feels
that a staff headed. by a Presidential assistant, with

access to the advice of a high-level council of
Federal officials, would, be appropriate. Itowever,
its specific form of organization would depend on
hoNV the. President wished to use it, so the decision
is a prerogative of the Presidency.
The orninti8sioo, reconmen18

13. That there be established a consistent set
of regions for' Federal agency field operations;

that headquarters for the regional director of
every agency be in the same city; that decision-

making authority on individual Federal projects be decentralized to the field offices insofar
as practicable, and that devices for interagency

coordination be established at the regional
level.
The locations for regional offices should be cities
.
.
with good transportation linkss to their regions:
and with full arrays of private and public services.
Growth-center cities might be selected in order to
promote their development as rural service base&
With offices of all' agencies in the same cities, Federal executive boards, made up of agency regional
directors, could be used effectively. The States and

area development districts within the regions
should also be represented, possibly by one man
for the States and one for the area development
district& Whatever the formula, the objective
should be coordination at the levels of government
and reflection of the State and area viewpoints.
Each region should have a field office of the

President's intergovernmental relations staff. The
head of it should chair the Board; his staff should

be the secretariat, Coordinated action planning

12. That a staff and council for intergovernmental relations and reorganization action be

and technical assistance to States and localities on
programs in which the Federal Government cooperated should be prime functions of the combined
regional organization. It should also promote and
assist in the organizing of interstate area development districts where they are necessary. Regional
or local field offices which have-the power to turn

President.

down projects
approve them.

this report sand to cooperate with and work
through State and local levels of government insofar as they are responsive to OEO objectives.

The Comnisition recommenda-

created within the Executive Office of the

should also have

the power

to

14. That the present system of categorical
grants-in-aid and loans be reorganized by con
solidating similar categories and standardizing
eligibility and planning requirements.
A community or State wishing to use several
grant programs to solve a problem has to make
many separate applications, even if they are related in function, such as education and training.
Some require a comprehensive plan as a prerequisite, some require a project plan. A. joint sewage

treatment plant and water system project would
require dealing with two different sewer and two
different water agencies/ which would apply differ-.

ent standards and take different lengths of time

quired to provide at least partial matching funds
and to demonstrate their a,dministrative competence.

Program guidelines should give maximum
flexibility in design to fit State and local needs,

but control should be maintained to keep the
States within the framework of national standards
of administration and of policy such as civil rights
laws. States should agree to the regulations before
assuming administration of the programs, so that
there is no room for misunderstanding. The Federal Government should monitor State compliance,

and it shouldr not hesitate to bypass States that
will not adequately accept and administer Federal
program& The latter provision should help provide incentive for good State performance.

to approve or disapprove their parts.

The consolidated grant-loan system should be

flexible so that recipients can tailor it to, their
requirements, though there must be adequate
accounting safeguards.
The Commission recommends--

15 That the Federal Government administer
applicable programs, especially grant-in-aid
programs, 'through the States subject to their
sharing the costs, adequate administration, and
their prior agreement to regulations enforcing
basic national policy and standards of adminis.
tration. Where the States will not accept the

responsibility and discharge it properly, the
Federal Government should bypass them and

administer directly, until such time as the
States meet the conditions.

The alternatives are : through 0) Federal field
offices, which, because there are 4(X) for grant4naid administration,12 and several thousand if all
of the county offices of the Department of Agriculture are included, have greater coordination diffi-

culties than the States; also, their, directors lack
the powers of Governors; or (2) direct Federal-tolocal level adininistration, which rules out needed
State coordination, especially of rural-urban area
development program&

States are an integral part of our system of
government, and they can contribute much to the
welfare of the people because of their potential for
action and coordination. If they want to administer area programs, however, they should be rep. 2.

16. That Federal agencies give States and
area development districts notice of Federal
aid applications and proposed direct Federal
operations and solicit comments from the appropriate States through the Governors and
from the area development districts through
their executives.
Included should be direct Federal program operations (of which the States could be advised annually), direct Federal public works projects, and
grants to local governments and private institutions for planning, operations, and public works.
It is important that the comments come through
the Governor, who is the State's chief coordinator,

and, similarly, through the coordinators of the
area development districts.
Grants and loans will be most effective if they
fit the overall development plans of the area development districts, and requests for comments
from the appropriate Governors and district officials should be a routine requirement before decisions are made on projects at the. Federal level.
Comments, both positive and, negative, should be
carefully considered, but negative comments, or
failure to comment, should not constitute a veto.

A Special Governmental Problem:
Reservation Indians
Earlier in this chapter there was reference to
local responsibility. The development of local responsibility is a particularly urgent need among
Indian tribes living on reservations. They' can only

develop responsibility by exercising it. But first the

Federal Government has to give them the opportunity.

Indian tribes should have the opportunity to
operate programs or provide services currently
provided by Federal and State agencies, subject
always, however, to Indian initiation and consent
to the transfer of such programs. There is no question that Indians should have a greater voice in the
planning and administration of programs which
affect them. They should also have a voice in decid-

ing which programs or services they wish to operate, when they wish to assume the responsibility,
and to what extent.

Termination of programs or services to Indian
tribes, including termination of tribes themselves
as legal entities, has become a burning issue that
pervades and, to a considerable extent, poisons
every aspect of Indian affairs today. The avowed
purpose of the termination campaign was to help
Indians "to become like other citizens," 'Unfortunately, history has clearly shown such was not
the result. Rather we find that among those tribes
terminated during the 1950's great hardship re-

sulted on the Indian people and on the State
through placing additional fiscal responsibilities
on the already overburdened State and local governments.
The effect of termination as a psychological barrier to Indian socioeconomic development has been

and the appropriate governmental agencies. Such
determination can only take place rationally and
be considered. on its merits when termination is
disavowed by Congress. Then and only then can
the Indian tribes objectively weigh the advantages
and disadvantages of each organizational option
and arrive at a decision which would reflect their
best judgment.
The Commission therefore recommends-

17. That upon request by Indian tribes, Federal agencies should delegate to the tribes the
authority, responsibility, and appropriate
funds to carry out such specific functions as
education and road construction and maintenance. Furthermore, the Federal Government

should disavow termination as a unilateral
action and should share with the tribes the determination of changes in the organizational
structure and the location within the Government of the Bureau of Indian Affairs.

A Request to the Nation's Governments
The Commissionreeonmends--

18. That the local, State, and Federal governments study and determine the means by which

they can cooperate and assist in carrying out
the policies recommended by this Commission.

great. Indeed, the very word termination has become so emotionally charged that it is now a battle
cry which automatically generates reflexive and
defensive action on the part of Indian tribes. The

rational consideration of virutally any new proposition is consequently made most difficult.
The recent proposals concerning the transfer of

the Bureau of Indian Affairs from the Department of the Interior to the Department of Health,
Education, and Welfare is a case in point. Without any disavowal of termination on the part of
the legislative or executive branches of govern-

ment, the Indian tribes predictably rejected the
proposed move as being a step toward termination.
While the Commission recognizes that the De-

partment of the Interior is principally naturalresource oriented and that the present needs of
Indian people may better be met through human
resource development, it believes that the question
of the functions and administrative location of the
Bureau of Indian Affairs can best be determined
by joint consideration of the Indian people affected

This report is designed to recognize and meet
the problems facing rural people, especially the
rural poor, in the United States. The Commission
believes it has outlined a workable, effective approach in which governmental assistance figures
prominently.
The Commission wishes to call special attention

to the fact that it feels that State and local governments are important in a good system of admin-

istration and that many of its recommendations
are directed toward improving the quality of those
governments. The Commission suggests that State
and local planning programs conducted with Federal grants be encouraged to study the means by
which the recommendations in this report can be
carried out, so that State and local levels may have
a strong voice in designing effective actions and so

that the Federal Government can have specific

suggestions from them in working out its
programs.
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The Commission issues a challenge to all levels
of government to help in opening full opportunity

to rural American& It has pointed to urgently
needed actions and organizations, Many of the details can-be filled in only by those who must act.
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Hopefully, all will assist by considering the recommendations thoughtfully and by testing them.
Above all, the Commission exhorts every govern-

ment to act, for the rural poor should not have to
wait longer for help.

U.S. GOVERNMENT PRINTING OFFICE:I967

